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1. Sector Performance, Problems, and Opportunities  
 
1. Disaster risk. The 10 developing member countries (DMCs) participating in the Pacific 
Disaster Resilience Program (Phase 3)—Cook Islands, Federated States of Micronesia (FSM), 
Kiribati, Republic of the Marshall Islands (RMI), Palau, Samoa, Solomon Islands, Tonga, Tuvalu, 
and Vanuatu—experience a wide range of natural hazards. Disasters often have devastating 
economic and social impacts, resulting not only in damage to infrastructure, crops, and housing, 
but also to loss of lives and livelihoods. In global risk indices, Pacific countries such as Palau, 
Solomon Islands, Tonga, and Vanuatu are consistently ranked among the 10 most-at-risk 
countries in the world.1 Disasters often result in significant additional demands on limited public 
resources and overburden public services. All 10 countries have small, narrowly-based 
economies and rely heavily on some combination of agriculture, fisheries, and tourism, all of which 
are highly vulnerable to natural hazards. Major disaster episodes can cause significant reductions 
in gross domestic product (GDP) and erode many years of economic development gains by 
damaging critical infrastructure. Resources are diverted away from development spending, such 
as health and education services, toward disaster response and reconstruction efforts that are 
often particularly costly because of the remoteness of the islands. 
 
2. Disaster risk has been highlighted by many recent events in the participating DMCs. 
Cyclone Harold in 2020 caused damage and loss equivalent to 46% of GDP in Vanuatu, and 25% 
of GDP in Tonga; Cyclone Gita in 2018 caused damage equivalent to 38% of GDP in Tonga; 
severe flooding in 2014 caused damage equivalent to 9% of GDP in Solomon Islands; Typhoon 
Maysak in 2015 caused losses equivalent to 4% of GDP in FSM; and severe drought in 2016 
caused losses of 3% of GDP in RMI. Pacific DMCs also experience destructive geophysical 
hazard events that, though less frequent than extreme weather events, can be highly devastating. 
For instance, in 2009, an earthquake followed by a tsunami killed 143 people in Samoa and 
resulted in an estimated $124 million in damage and economic losses, equivalent to 20% of GDP.2 
The 2017 and 2018 Manaro volcano eruptions in Vanuatu resulted in loss of livelihoods and 
damage to infrastructure, and displaced over 9,000 people.3  
 
3. The proposed financing under phase 3 of the program ranges from 0.5% to 9.4% of annual 
GDP. Although the data on historical losses are incomplete, an analysis undertaken under the 
Pacific Catastrophe Risk Assessment and Financing Initiative indicates that countries face 
significant average annual losses from tropical cyclones, earthquakes, and tsunamis alone, 
equivalent to 2% of GDP in the Cook Islands, 2.9% in FSM, 0.2% in Kiribati, 2.0% in RMI, 1.6% 
in Palau, 1.7% in Samoa, 3.0% in Solomon Islands, 4.3% in Tonga, 0.8% in Tuvalu, and 6.6% in 
Vanuatu. Probable maximum losses for a 1-in-50-year event are estimated at $56.8 million for 
Cook Islands, $75.3 million for FSM, $ 0.4 million for Kiribati, $34.1 million for RMI, $16.8 million 
for Palau, $109.8 million for Samoa, $189.6 million for Solomon Islands, $140.2 million for Tonga, 
$2.8 million for Tuvalu and $ 61.4 million for Vanuatu.4 In addition, frequent flooding and drought 
events cause further damage with a cumulative impact on livelihoods and economies, particularly 
in the small atoll countries (Kiribati and Tuvalu). 

 
1 Ruhr Universitaet Bochum. 2019. World Risk Report 2019. Bochum.  
2 World Bank. 2011.Brief. Samoa Post Tsunami Reconstruction Project. Washington, D.C. 
3 Government of Vanuatu. 2018. Manaro Response and Recovery Action Plan. Ambae Volcano. Port Vila. 
4 Pacific Catastrophe Risk Assessment and Financing Initiative. Country Notes.   

http://www.adb.org/Documents/RRPs/?id=50028-003-3
http://pcrafi.spc.int/search/?title__icontains=country%20note&limit=100&offset=0
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2. Government’s Sector Strategy  
 
4. Policy, legislative, and institutional arrangements. The Framework for Resilient 
Development in the Pacific, 2017–2030 provides high-level strategic guidance on integrated 
approaches to addressing climate change and DRM, and closer collaboration across Pacific 
countries.5 Pacific island countries are signatories to the Sendai Framework for Disaster Risk 
Reduction, 2015–2030, which aims to strengthen disaster resilience through better risk 
knowledge and governance; disaster risk reduction (DRR) across sectors; enhanced disaster 
preparedness; and “building back better” in recovery, rehabilitation, and reconstruction.6 National 
development strategies and plans in the 10 countries place considerable importance on enhanced 
climate and disaster resilience. The FSM Strategic Development Plan for 2004–2023 recognizes 
the need for resilience measures.7 The Strategy for the Development of Samoa 2016–2020 
includes resilience as a cross cutting priority for all the sectors.8 The RMI has recently approved 
a new National Strategic Plan 2020–2030 that incorporates climate and disaster resilience as one 
out of five strategic pillars.9 Relevant policy objectives under the pillar addressing climate change 
adaptation and DRM include vulnerability and adaptation assessments, the mainstreaming of 
climate risks into planning and budgeting, and the design of an updated building code. The 
Solomon Islands’ 2016–2035 National Development Strategy includes DRM in its key 
objectives. 10  The Tonga Strategic Development Framework 2015–2025 includes improved 
resilience to extreme natural events and the impact of climate change as one of its outcomes.11 
In Vanuatu, the National Sustainable Development Plan 2016–2030 identifies climate change and 
DRR as key government priorities.12 The Cook Islands, Kiribati, Palau and Tuvalu are currently 
updating their development plans while expressing continued commitment to resilience to climate 
change and disasters. 
 
5. Several countries have taken steps to develop joint climate change adaptation and DRM 
plans. All countries maintain specific disaster plans providing guidance on disaster preparedness 
and response but are increasing the emphasis given to the role of local governments and 
communities, including by strengthening local development plans, and integrating climate change 
and DRR concerns into these plans. Several countries have adopted cluster-based emergency 
management systems. For example, Tonga is revising its Emergency Management Act to include 
clearer cluster and sector responsibilities, a more decentralized model for recovery management, 
and greater emphasis on disaster resilience. Solomon Islands’ National Disaster Management 
Plan simplifies the post-disaster processes by delivering response through sectors as well as 
through provincial and local arrangements. Nevertheless, the integration and implementation of 
both national and local plans must be increased significantly in all countries.  
 
6. Most countries have included climate and disaster resilience considerations in national 
infrastructure plans. For instance, the Cook Islands’ National Infrastructure Investment Plan sets 
out criteria for disaster and climate resilience. 13  Samoa has adopted a risk-informed 
infrastructure asset management strategy, issued a risk-sensitive building code, and approved a 
building practitioners licensing policy that incorporates resilience parameters. Vanuatu’s National 

 
5  Pacific Community. 2016. Framework for Resilient Development in the Pacific, 2017–2030. Suva. 
6  United Nations. 2015. Sendai Framework for Disaster Risk Reduction 2015–2030. New York. 
7  Government of the Federated States of Micronesia. 2004. Strategic Development Plan 2004−2023. Pohnpei. 
8  Government of Samoa. 2016. Strategy for the Development of Samoa 2016/2017–2019/2020. Apia. 
9  Government of the Republic of the Marshall Islands. 2020. National Strategic Plan 2020–2030. Majuro. 
10 Government of Solomon Islands, 2016. National Development Strategy, 2016 to 2035. Honiara. 
11 Government of the Kingdom of Tonga. 2015. Tongan Strategic Development Framework II 2015–2025. Nuku’alofa. 
12 Government of Vanuatu, 2016. National Sustainable Development Plan 2016-2030. Port Vila. 
13 Government of the Cook Islands. 2015. National Infrastructure Investment Plan 2015-2025.Rarontonga. 
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Land Subdivision Policy sets out the principles for risk-informed land and settlement development. 
Risk-informed land use is being tackled in several countries, but the adoption and implementation 
of policies and plans face challenges related to the nature of land ownership and use, including 
customary landownership in most countries. Tonga’s National Housing Recovery and Resilience 
Policy establishes a predictable framework for addressing the resilience of the housing sector, 
both through long-term risk reduction and risk-informed recovery and reconstruction.  
 
7. There is room to improve the effectiveness of current emergency procurement procedures 
through focused planning and pre-contracting arrangements. Some Pacific countries have pre-
contracting arrangements in place for disasters. For example, the Cook Islands Ministry of 
Infrastructure maintains and regularly updates lists of contractors with pricing, and concludes 
service agreements with selected contractors that are on standby to be used in emergency 
situations. ADB is providing country-level support to strengthen post-disaster budget execution 
capabilities and rapid resource mobilization, appropriation and disbursement in the event of a 
disaster. Several Pacific countries have carried out integrated assessments and analyses of 
exposure and vulnerability of communities, livelihoods, and social and economic assets. Some 
holistic information and decision-making tools have been developed to analyze risks with respect 
to existing and proposed investments. However, more comprehensive and gender-sensitive 
information is needed on the expected frequency and impact of multiple hazards, including 
damage and loss projections, risk indices, and various mapping products that can inform decision-
making on investments that promote resilience.  
 
8. Disaster risk financing. Disaster response is most cost-effectively financed through a 
range of tools within a common framework that addresses different layers of risk, based on the 
frequency of different types of hazard events of varying severity, and their associated levels of 
loss. Governments should select the most appropriate instruments for each layer of risk based on 
funding needs, required disbursement speed, and relative cost-effectiveness of alternative 
instruments for specific risk layers in individual country contexts. Risk-retention instruments—
including annual contingency budget allocations, disaster reserves, and contingent credit 
arrangements, all of which are put in place before disasters strike—are most cost-effective for 
more frequent, less-damaging events. Following a disaster, governments can also reallocate 
budgets, increase borrowing, and raise taxes. Market-based risk transfer solutions—including 
insurance and insurance-linked securities, such as catastrophe bonds—are more cost-efficient 
financing sources for medium-level risks, which have higher loss levels but occur less frequently. 
In the event of major disasters, governments also appeal to the international community for 
assistance. Contingent financing is particularly cost-effective in addressing risks associated with 
events that would exhaust dedicated national reserves or contingency budgets but occur too 
frequently to be covered cost-effectively through insurance.  
 
9. The 10 governments have some financial arrangements for disaster response in place, 
but they recognize the need to strengthen fiscal buffers further. All have some form of contingency 
budget arrangements for low layers of risk (typically covering up to 1-in-3-year events), and 
procedures in place for post-disaster budget reallocation. The Cook Islands, Samoa, and Tonga 
also have some sovereign insurance coverage under the Pacific Catastrophe Regional Insurance 
Company against higher risk layers of tropical cyclones, earthquakes, and tsunamis.14 Private 
sector and residential disaster insurance cover is low across the Pacific. The program intends to 
address the medium-layer risk financing gap that exists between available government resources 
and disaster insurance in order to provide rapid liquidity in the immediate aftermath of disasters, 
and provide greater certainty regarding funding to governments planning early recovery actions.  

 
14 World Bank. 2016. PCRAFI II Fact Sheet. Washington, DC. 
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 3. ADB Sector Experience and Assistance Program 
 
10. The Pacific Approach, 2016–2020, serves as ADB’s operational framework for the Pacific 
region and the overall country partnership strategy for the 11 smaller Pacific island countries.15 It 
focuses on three strategic areas, including one on managing risks; it highlights the need to (i) 
expand ADB’s work in climate change and DRM; (ii) introduce innovative solutions to strengthen 
disaster preparedness, address vulnerability, and build resilience; (iii) pursue a more 
programmatic and regional approach to financing climate change and DRM initiatives in the 
Pacific region; and (iv) improve health outcomes in response to the growing threat of infectious 
and communicable diseases. ADB has significant DRM engagement in the 10 countries through 
grants, loans, and technical assistance (TA).  
 
11. The first phase of the Pacific Disaster Resilience Program was approved in December 
2017 for Samoa, Tonga, and Tuvalu.16 In February 2018, Tonga drew down its available financing 
under the program following Cyclone Gita. The second phase was approved in September 2019, 
providing a second round of financing for Tonga, and including FSM, RMI, and Solomon Islands 
in the program.17 In addition, ADB set up country-specific contingent disaster financing (CDF) 
programs for the Cook Islands and Palau. On 13 April 2020, the Board approved the extension of 
the scope of the CDF option under policy-based lending to include health-related emergencies, 
allowing the DMCs to draw down their CDF in response to the COVID-19 pandemic. Seven Pacific 
countries drew on their contingent financing for the COVID-19 emergency: the Cook Islands ($10 
million), FSM ($6 million), RMI ($6 million), Palau ($15 million), Samoa ($2.9 million), Solomon 
Islands ($6 million), and Tonga ($6 million). In addition, Tuvalu had already drawn down its CDF 
resources ($3 million) under phase 1 in response to Cyclone Tino in February 2020.  
 
12. ADB has supported efforts to strengthen long-term disaster resilience in the 10 focus 
countries, both by incorporating build-back-better components in post-disaster recovery and 
reconstruction operations and by embedding DRR components in other development projects. 
The eight concessional assistance-only countries in the group have received earmarked DRR 
funding under the Asian Development Fund (ADF) 12 (2017–2020);18 the nine concessional 
assistance countries are eligible to access the ADF 13 (2021–2024) Regional Thematic Fund, 
including for DRR.19 For instance, the Integrated Urban Resilience Sector project supported 
through the ADF 12 DRR financing addresses DRR in Tonga’s capital, Nuku’alofa, both at a 
strategic level and through investments in flood protection.20 A multi-hazard risk assessment 
supported by TA linked to phase 1 of the program has been carried out to inform urban planning 
with regard to the potential impact on people and housing and other assets of pluvial floods, storm 
surges, tsunamis, cyclones, and earthquakes.21 Samoa and Vanuatu have received allocations 
for DRR and climate change adaptation under the first round of allocations from the ADF 13 
Regional Thematic Pool. The 10 focus countries have also participated in various regional TA 
projects on DRM, while FSM, RMI, Palau, Samoa, Solomon Islands, Tonga, Tuvalu, and Vanuatu 
have received rapid small-scale grants from the Asia Pacific Disaster Response Fund for life-
saving purposes in response to tropical cyclones, floods, droughts, earthquakes, tsunamis, and 
volcanic eruptions.  

 
15 ADB. 2016. Pacific Approach 2016-2020. Manila. The Pacific Approach covers the countries covered under the 

Pacific Disaster Resilience Program and Nauru.  
16 ADB. Regional: Pacific Disaster Resilience Program. 
17 ADB. Regional: Pacific Disaster Resilience Program (Phase 2). 
18 Excludes Cook Islands and Palau. 
19 Excludes Cook Islands. 
20 ADB. Tonga: Integrated Urban Resilience Project.  
21 ADB. 2017. Technical Assistance Grant for Pacific Disaster Resilience Program. Manila. 

https://www.adb.org/projects/50028-001/main
https://www.adb.org/projects/50212-002/main
https://www.adb.org/projects/49455-002/main
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PROBLEM TREE 
 

Post-disaster relief, early recovery and reconstruction activities slow and underfinanced. Pandemic response capacity low. 

Insufficient integration and 
implementation of national and local 
government climate change, disaster 

risk and health emergency policies 

Inadequate disaster-resilient 
infrastructure 

Insufficient risk financing capacities 

Weak public financial management and 
limited budgets 

Insufficient consideration of disaster risk 
and emergency health management in 

allocation of budgetary resources 

Climate change adaptation and disaster 
risk management planning and 

investments not sufficiently 
mainstreamed at national and local levels 

Public infrastructure not designed, 
constructed, and maintained to 

withstand extreme disasters 

Limited mainstreaming of climate 
change and disaster risk reduction in 

development and land use plans, 
building codes and maintenance  

Lack of high-resolution multi-hazard 
climate and disaster risk assessments 
identifying the likelihood and extent 
of potential disaster impact across 

countries and communities 

Expected increase of 
losses and damages due 
to increasing exposure 

and vulnerability 

Insufficient 
understanding of 
impact of climate 

change on extreme 
weather frequency 

and intensity  

High costs of emergency 
health, disaster 

response and recovery 
due to geographical 

isolation and small size 
of domestic markets in 

Pacific countries 

Increasing urbanization 
and concentration of 
people and assets in 

high risk locations 

Delays in early recovery and 
reconstruction 

Adverse economic and social impacts of 
disasters and health emergencies exacerbated. 

Resilience further weakened.  

Reallocation of resources from 
planned development to post-disaster 

operations 

Delays in achievement of Sustainable 
Development Goals 

Opportunities to build back better, enhancing 
resilience to future events, are missed 

Low levels of 
contingency reserves  

Limited familiarity 
with financial risk 

retention and 
transfer instruments 

m 


