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EMERGENCY ASSISTANCE AND DISASTER RISK MANAGEMENT IN PAKISTAN 

1. Background 

1. In recent years there has been a rapid increase in the exposure of countries and their 
population, economic assets and earning potential to natural hazards. Between 2002 and 2011, 
there were 4,130 disasters recorded, resulting from natural hazards around the world where 
1,117,527 people perished and a minimum of US$1,195 billion was recorded in losses. In the 
year 2011 alone, 302 disasters claimed 29,782 lives, affected 206 million people and inflicted 
damages worth US$366 billion.1 

2. Disasters triggered by natural hazard events affect Asia and the Pacific more than any 
other part of the world.  Between 1970 and 2012, 1.8 million natural hazard-related deaths were 
recorded in the region, 51% of the global total. Reported direct physical losses totaled almost 
$1.5 trillion (in real 2012 terms) over the same period, equivalent to an average $95 million loss 
per day.2 Direct physical losses accounted for 43% of the total global losses, which means that 
the risk of losing wealth in weather-related disasters is now exceeding the rate at which the 
wealth itself is being created. 

3. Based on ADB specific data, Asian Development Fund (ADF) countries are particularly 
prone to natural disasters. Nine Asian cities topped the results of recent analysis of risk from 
changing weather systems and temperatures in 50 cities of current and future importance to 
global business.3  Over the past 5 years alone, an estimated 834 million people have been 
affected by natural hazard events in ADB’s developing member countries (DMCs). In 2012, 22.2 
million people in 22 Asian countries were temporarily or permanently displaced by disasters and 
the region accounted for 81% of new displacement globally as a consequence of disasters 
between 2008 and 2012.4  The November 2013 typhoon in the Philippines, Typhoon Yolanda, 
alone affected 12.2 million people and left 4.4 million people homeless.5  Disasters harm lives, 
damage infrastructure, destroy productive capacity, undermine economic and social activities, 
undo development gains, and threaten a country’s ability to reduce poverty. Countries typically 
need large additional resources to respond to natural disasters and rebuild social and economic 
infrastructure. This drains fiscal space, either diverting funds from development operations or 
contributing to increased fiscal pressures. Natural disasters thus cause immediate economic, 
social, and humanitarian damages, as well as have deep and lasting impacts on growth, 
poverty, and human development.  

4. Continuing losses reflect disappointing progress towards strengthened resilience. 
According to the latest results from national self-assessments of progress against the Hyogo 
Framework for Action (HFA): Building the Resilience of Nations and Communities to Disasters,  
DMCs typically report that they have made some commitment to disaster risk reduction (DRR) 
and developed some capacity but that their progress has not been substantial.6  Some of the 
key issues and trends raised in these progress reviews include the weak translation of disaster 
risk management (DRM) policies and legislation into action; inadequate risk and vulnerability 
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information; insufficient budget allocations for DRR; insufficient implementation capacities; weak 
progress in addressing gender and women’s issues; and inadequate results in achieving social 
equity.  Governments have also struggled to deal with the consequences of disasters due to 
insufficient liquidity, considerably exacerbating their adverse economic and social impacts. 

2. Country Specific Situation and Issues 

5. Pakistan now experiences frequent natural hazard events. During the last 10 years 
Pakistan has faced several flood events including the two major floods in 2010 and 20117 that 
collectively affected more than 30 million people,8 and the floods in 2014. In the same period the 
country was hit by several earthquakes including the 2005 major earthquake in which more than 
78,000 people lost their lives9. In addition the country faced one major cyclone event in 2007 
that affected 2.5 million people and one major drought in 2003 affecting 2.2 million people. The 
losses due to disasters are not well documented historically, however based on secondary data 
available on major events collectively the damages caused by these disasters in the last 10 
years were more than $40 billion (footnote 7 and 8). Climate change is expected to lead to an 
increase in temperatures, glacial melts, rising sea levels in coastal areas and changing 
frequency and intensity of precipitation. According to recent reports Pakistan is one of the most 
vulnerable regions in terms of climate change impacts and events such as floods and droughts 
are expected to be regular features in the future. With increased unplanned urbanization the 
exposure and vulnerability of urban poor to natural and man-made disasters has increased 
substantially. 

6. A historic challenge for Pakistan has been that memories were short-lived and with 
major gaps between disasters in history, the country did not develop any permanent capacity to 
effectively respond and pro-actively improve its resilience to disasters. The lack of sustained 
response capacity is also related to competing development priorities in other sectors that 
constrained the availability of resources for disaster management, as disaster risk management 
(DRM) was not mainstreamed in development planning.   

7. The 2005 earthquake was a watershed for the country in the context of DRM. 
Earthquake Reconstruction and Rehabilitation Authority (ERRA) was established immediately 
after the earthquake through a special ordinance to coordinate, plan, monitor and oversee the 
reconstruction work. ERRA was the main agency through which most donors including ADB 
delivered their earthquake emergency assistance programs. Subsequently extensive work with 
support from multiple donors including ADB was undertaken to promulgate the National Disaster 
Management Ordinance and establishment of National (NDMA) and Provincial Disaster 
Management Authorities (PDMA). This was followed by the 2010 National Disaster 
Management (NDM) Act. Although ERRA still exits however its focus remains on earthquake 
reconstruction work, and DRM function ex-ante and post-disaster (including rescue, relief, early 
recovery and reconstruction) for all other disaster are now with NDMA, and once ERRA 
completes the earthquake reconstruction work it will be completely merged with NDMA. The 
objective was to achieve sustainable social, economic and environmental development in 
Pakistan through reducing and managing risks and vulnerabilities, particularly those of the poor 
and the marginalized groups, and by effectively responding to, and recovering from all types of 
disaster events. Under the eighteenth amendment of the constitution enacted in 2011, the DRM 
functions have been devolved to the provinces. The disaster management authorities 
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established at provincial, regional and district levels of the governments have large variations in 
their capacity and performance and in many cases overlap in functions with existing provincial 
institutions (civil defense). The institutional mechanism both at the federal and provincial levels 
to mainstream DRM, and to coordinate, monitor and report on DRM plan activities is weak and 
is in early stage of development. Regarding coordination with climate change agenda, the 
mandate for climate change adaptation and mitigation is with the climate change division at the 
federal level. The national climate change policy with an action plan was approved in 2012. The 
mandate for implementation at the provincial level is with the respective environmental 
ministries. The Climate Change Policy Implementation Committees headed by the federal 
minster has been established and adopted the framework for implementation of National 
Climate Change Policy. However this framework still has to be adopted by the provinces, which 
have weak capacities and lack the institutional mechanism to implement the policy and 
coordinate effectively with the work being undertaken under DRMP. 

8. In 2013 the National Disaster Management Plan was approved replacing the National 
Disaster Risk Management Framework approved in 2007. The plan includes a human resource 
management plan; multi-hazard early warning system; and guidelines for community-based 
DRM. Some of the priorities areas of the plan were work is underway in some form include:  

i) Institutional and legal arrangements for DRM 

ii) Hazard and vulnerability mapping and assessment 

iii) Training, education and awareness 

iv) Disaster risk management planning at regional and local levels. 

v) Community/village level plans and programs 

vi) Multi hazard early warning system 

vii) Mainstreaming DRR into development 

viii) Emergency response systems 

ix) Capacity development for post disaster recovery 

x) Disaster risk financing 

9. A national “Hazard and Risk Assessment” was carried out in 2011, which serves as a 
key baseline document for disaster risk sensitive development planning at the national, 
provincial and local levels. Specialized training courses were organized on flood, drought, 
coastal hazards and earthquake risk reduction, DRM mainstreaming, and disaster risk 
communication. In addition DRM was integrated into the curriculum of mainstream universities, 
the national disaster management institute and special purpose units were established in a few 
universities to undertake further research and development on challenges related to disasters. 
During the last three years, one National Disaster Response Plan, five Provincial/State Disaster 
Response Plans, five micro level vulnerability assessments and 30 district disaster management 
plans (DMP) have been developed. Disease Early Warning System (DEWS) have been 
established in 48 districts and 3 tide gauges installed for Tsunami Early Warning System. Glacial 
stations have been stationed in two major valleys in the north of the country to monitor glacial 
melt and glacial mass. 
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3. Key Challenges 

10. Resource constraints. Implementation of the National Disaster Management Plan 
requires $1040 million between 2013 and 2022, which is mainly for DRR and preparedness. 
Although minor commitments have been made and some activities already started, the funding 
gap for DRR and preparedness is substantial. A national disaster management fund (NDMF) 
has been established in the NDMA however most of the contributions to the fund have been 
from the government and almost all of the funds has used in post disaster relief activities only. 
This and possibly other disaster risk financing (DRF) instruments need to be established in 
order to meet the financing requirements for risk reduction, and for facilitating timely recovery, 
and reconstruction efforts by providing additional injections of liquidity in the aftermath of a 
disaster. The DMF should include innovative instruments for risk sharing, and enhancing private 
sector role. 

11. Gaps in integrating disaster risk management in development planning. Synergies 
between disaster risk management, climate change adaptation, poverty eradication and 
sustainable development are well understood. Some steps have been taken in revising the 
planning process and related guidelines to mainstream DRM in the development planning 
process in Pakistan. However for the country to reduce its vulnerabilities and exposure to risk a 
much bolder approach is required. The approach needs broader political commitment, and an 
institutional mechanism to incorporate DRM in national public investment planning systems of 
all relevant line ministries, social protection, and individual national and local infrastructure 
investments. 

12. Lack of capacity to understand and manage risks.  The starting point for DRM is risk 
assessment. Absence of baseline data and research required for risk assessment especially on 
some of catchments that are still not being monitored or have not been fully studied and 
modeled is another bottleneck for DRM agenda. This, apart from resource constraints, is 
perpetuated by the lack of technical capacity of the respective institutions responsible for DRM 
activities at the federal, provincial and districts level.  

13. Weak governance and accountability. In Pakistan there are overlaps in DRM roles 
and responsibilities of different special purpose institutions like the NDMA, PDMA and ERRA, as 
well as the Planning Commission and regional planning agencies responsible for development 
planning in the provinces. Although the climate change activities are managed by the climate 
change ministry, which is parent ministry of NDMA at the federal level, the climate change focal 
points at the provincial level are provincial environmental ministries. The main challenge is to 
establish a coordinated and coherent action on DRM across different sectors, between DRM 
and climate change and also between central and provincial governments after the further 
devolution of powers as result of the 18th amendment of the Constitution. Any large-scale 
emergency operation requires clear delineation of mandates of various levels of Government to 
provide the structure and clarity required for all stakeholders to work with maximum efficiency. 
NDMA is extensively engaged in improving the coordination functions and clarifying roles 
between different tiers through districts level DMP’s. Recent decision by the federal government 
to dissolve ERRA and merge its functions into NDMA is also a positive step in this direction. 
ADB is actively engaged through the donor coordination forum in a policy dialogue with the 
government to reduce the overlaps and bring clarity in the institutional structure and 
coordination mechanism between key players.  
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4. ADB Achievements 

14. The Asian Development Bank (ADB) has been major a partner of Pakistan in its effort to 
integrate disaster risk management in the development agenda and in supporting the country in 
its reconstruction efforts after major disasters. ADB has committed more than $1.7 billion in 
loans and grants for the reconstruction and rehabilitation effort following major disasters. All 
these projects are now physically closed, with the exception of 2010 Flood Emergency 
Reconstruction Project (Loans 2642/2643), with about $1.3 billion already disbursed. The focus 
of the projects was mainly on constructing multi-hazard resistant infrastructure and support to 
increase resilience (build back better) against future disasters. The sector focus in 
reconstruction has been on transport, irrigation, housing, flood protection, education, health, 
power, livelihoods and cross cutting support for capacity building, safeguards and governance.   

15. During the last 10 years ADB supported the government of Pakistan in developing flood  
mapping model for the Indus river and establishing a radar based early flood warning system 
through the Second Flood Protection Sector Project [Loan no 1578(SF)]. This was followed by 
the Emergency Assistance for Drought Impact Mitigation and Recovery Project [Loan 1413-02 
(SF)] that strengthened the capacity of the local governments and communities to deal with 
droughts by developing local infrastructure for improving water storages, increasing ground 
water recharge, reducing water losses and improving water use efficiencies.   

16. After the earthquake in 2005 the ADB established the Pakistan Earthquake Fund 
(PEF)10  in late 2005, with an initial ADB grant contribution of $80 million, to support the 
Government of Pakistan. The PEF pooled emergency grant financing from ADB, Australia, 
Belgium, Finland and Norway (amounting to $139.5 million) promptly and effectively delivered to 
Pakistan for urgent rehabilitation, and associated development activities through investment 
projects and TAs. In addition ADB mobilized a $37.5 million co-financing grant from the 
European Union to support reconstruction of schools in the earthquake affected areas. Out of 
PEF funds $137.5 million was allocated to Earthquake Emergency Assistance Project (EEAP).11 
The EEAP provided funds to the Government to finance the emergency imports requirement. 
The project also reconstructed or rehabilitated 410 schools, 3 tertiary hospitals and 27 rural and 
basic health units, 693 kilometers of roads, 53 bridges, 9 hydropower stations, 700 km length of 
high and low-voltage lines, and 84,587 service connections using multi-hazard resistant design 
standards. In additions the project providing construction training to local artisans, raised 
awareness on disaster and risk management and provided free legal aid and dedicated support 
to vulnerable population to access their rights and entitlements.  

17. In the housing sector ADB also partly financed reconstruction of 323,396 completely 
destroyed houses to multi-hazard resistant standards and trained more than 700,000 people in 
multi-hazard reconstruction techniques after the 2005 earthquake through the Earthquake 
Displaced Livelihood Restoration Program [Loan 2335(SF)].  

18. During the major floods in 2010 and 2011 ADB mobilized $3 million grants for relief work 
in each case through the ADB’s Asia Pacific Disaster Response Funds. This allowed much 
needed purchase of tents, bedding, and mosquito nets immediately required for relief activities. 
ADB is also implementing the 2010 Flood Emergency Reconstruction Project (FERP) 
amounting to $650 million (Loans 2642/2843) that is assisting the Government in rehabilitation 
and reconstruction of: (i) national and provincial roads and bridges; and (ii) irrigation, including 
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drainage and flood-protection infrastructure that were damaged or destroyed during the 2010 
floods in the Sindh Province. The project through flood protection measures is also mitigated 
flood risks in the affected area and is reconstructing infrastructure to mutli-hazard resistant 
standards to increase resilience against future disasters. 

19. ADB focus in Pakistan so far has not been on building disaster resilience pro-actively. 
ADB has been extensively using the different options provided under the Disaster and 
Emergency Assistance Policy (DEAP) 2004, and APDRF to deal with disasters in Pakistan, after 
occurrence. A key lesson learnt during the 2005 earthquake and major flood event in 2010 and 
2011 is that it is neither sustainable nor cost-efficient to continue focusing primarily on ad hoc 
post-disaster response as and when demand arises. This underscores the need for prudent use 
of limited resources by doing more on preparedness, DRR and ex-ante DRF arrangement. 
Some new instruments like the 2011 Additional Financing Policy of ADB now allows additional 
options to deal with disasters. In addition there are trust funds available internationally and 
some also managed by ADB to support climate change adaptation, disaster resilience and 
mitigation activities, pro-actively. ADB will need to dedicate sufficient staff resources to make full 
use of these opportunities for Pakistan. 

20. Current instruments for emergency funding are less predictable and can stress or 
interrupt ongoing programs when funds are reallocated. To respond to these challenges and 
have a more systematic approach to its response, ADB has established a pilot Disaster 
Response Fund (DRF) under ADF XI (2013–2016) for timely and effective post-disaster 
assistance to ADF countries and to provide a more predictable financing source.  

21. The Country Assistance Program Evaluation (CAPE)12 that evaluated the ADB’s 
Pakistan programs from 2002 to 2012 emphasized that disaster prevention and disaster risk 
mitigation measures should get special attention in infrastructure projects. The CAPE also 
recommended that given Pakistan’s increasing risk to natural disasters, especially floods, ADB’s 
portfolio should have the right balance of projects supporting natural disaster management, 
disaster prevention and disaster risk mitigation.   

5. Role of Other Donors and Coordination  

22. ADB’s development coordination was aligned with DMC priorities and each development 
agency’s comparative strengths during all major post-disaster relief, early recovery, and 
reconstruction rehabilitation activities. ADB has been jointly leading the damage needs 
assessment work together with the World Bank after all major natural and manmade disasters 
during the last 7 years. In total 5 DNAs (including one after military operations in Malakand) 
were jointly led by the two organizations, in addition to the Post Conflict Need Assessment 
which was a peace building strategy for Khyber Pakhtunkhwa (KP) and Federally Administered 
Tribal Areas (FATA) that included the United Nations (UN) and the European Commission (EC) 
as the other lead partners. Typically, ADB, the World Bank, and other development agencies 
have divided the work by sectors and geographical locations based on their existing assistance 
and comparative advantages. This division of labor allows full utilization of the specific strengths 
of each organization and supports integration of disaster responses with the country’s long-term 
development objectives. There has been very strong donor coordination throughout the major 
emergencies both during the relief and the reconstruction phase. Currently a DRM donor forum 
is actively coordinating all flood and emergency related activities, mapping activities of all major 
donors and non-government organizations and actively engaging with the government and 
NDMA on policy and strategic issues.  
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23. As far as major donors are concerned, the current focus of the WB support is on risk 
assessment, capacity and institutional building of disaster risk management agencies, 
developing disaster risk financing instruments, community-based DRM activities and 
strengthening urban response capacities on a pilot scale. The overall resource allocation for 
these activities is around $10 million. The World Bank is actively engaged with DFID on 
developing a $15 to $50 million DRM program for the next 5 years. The Japanese International 
Cooperation Agency (JICA) is also actively supporting the NDMA and related agencies in 
developing a roadmap for disaster risk management activities, building their disaster response 
capacity, hazard risk planning and mapping of vulnerable areas and providing equipment for 
improving early warning capacities. The USAID is currently preparing a community based DRM 
program that will be implemented by non-government organizations. The UN is the other major 
player with funding of about $9 million focusing on improving response capacities, building 
emergency storages, training, strengthening disaster risk assessments and disease surveillance 
systems, mainstreaming DRR in the development agenda and community-based DRM capacity 
building. The Australian Aid and EC are the other bilateral donors actively engaged in 
supporting the DRM agenda in Pakistan.  

6. Future Engagement 

24. Disasters pose an endemic risk to economic growth. Disaster risk reduction is highly 
cost-effective. The United Nations13 estimates that one dollar invested in disaster risk reduction 
in a disaster-prone area saves at least five to ten dollars in relief and rehabilitation costs in the 
future. ADB recognizes the importance of preventive strategies that contribute to saving lives, 
and protect property and resources before they are lost. The focus during CPS period will be on 
preparedness and mitigation, however reconstructed and rehabilitation projects will continue to 
be part of the portfolio in the short and medium term considering the frequency of disasters (the 
more recent one being the 2014 floods). ADB will continue to mainstream disaster risk 
management and provide early and medium-term disaster response and assistance in 
partnership with specialized aid agencies. The newly approved Operational Plan for Integrated 
Disaster Risk Management (2014-2020)14 stresses the need for an integrated approach, 
combining disaster risk reduction, disaster risk financing and elements of climate change 
adaptation. The Operational Plan has three overarching objectives towards its intended 
outcome of strengthening disaster resilience in DMCs:(i) to promote an integrated DRM 
approach in ADB’s operations; (ii) to further strengthen DMC IDRM capabilities, knowledge, and 
resources to reduce risk and to respond to disaster events in a timely, cost-efficient manner; 
and (iii) to mobilize additional public and private partnerships and resources for IDRM. However 
considering the limited capacities and resources planning for post-disaster recovery will also be 
included in the program. The ADB will follow two pronged approach: 

i) Enhancing efforts to reduce risk (including mainstreaming);  

ii) Continue to provide support for critical infrastructure reconstruction after 
disaster in the medium term; and 

iii) Developing the country’s ex ante disaster risk financing capacity. 

25. Using existing trust fund resources (urban and water financing partnership facility 
resources and urban climate change resilience trust fund), the focus of support will be on 
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undertaking vulnerability and risk assessment in disaster prone urban areas. The results will be 
integrated in the planning process including the city development strategies and selected 
invention will be implemented through on-going and pipeline project in these cities.  The 
resident mission will also actively seek partnerships with specialized local and international 
agencies based on their comparative advantage to develop DRM knowledge products to guide 
and inform DRM activities and pipeline projects. Efforts will also be made to develop regional 
alliances considering the commonality of disaster risk in the region.  

26. Opportunities will be explored to strengthen government capacity to forecast, mitigate 
and respond to the impact of natural hazards. ADB is assisting the government in establishing a 
long-term funding mechanism (a possible trust fund managed by the government) to sustainably 
finance resilience, mitigation, reconstruction and restoration cost of future climatic disasters. 
ADB is also preparing a major reconstruction and flood resilience improvement project to 
respond to the critical damages suffered during the 2014 flood and increase the resilience of 
these regions against future floods.  

27. ADB will actively seek grants funds for improving climate and disaster resilience of all 
projects. The main focus of these activities will be on densely populated urban areas, where 
preference will be given to intermediate cities where basic planning instruments and responsive 
agencies exist and ADB has on-going or planned engagements. Based on ADB’s international 
experience, it will also explore disaster risk financing and insurance options using grant funds 
from the trust fund that GoP is planned to establish with ADB support. Data generated from 
regional technical assistance projects and related knowledge products15 will also be used to 
inform intervention and collate regional knowledge. The existing country agencies like NDMA 
and flood and weather forecasting organizations will be supported to promote a regular system 
to analyze and monitor disaster risk, guiding the development planning process and forging 
regional alliances to share experiences and inform the local development initiatives.  

28. ADB will remain actively engaged in the ongoing government donor dialogue on DRM, to 
raise DMC’s awareness of disaster risks. The road map of ADB engagement in DRM will also 
be informed by mapping the DRM activities of all the donors, using the donor platform. An effort 
will be made to closely coordinate activities and to use the comparative advantages and build 
on work already done by other donors in DRM. To mainstream disaster resilience in ADB 
country operations performance indicators for disaster risk reduction and adaptation have been 
built into core sector performance targets during the CPS period. On average about 5% of the 
cost of all hardcore infrastructure projects included in the CPS will be for used for making these 
projects multi-hazard resilient. Based on experience from other post-disaster recovery programs 
any future early recovery and reconstruction operations sponsored by ADB would include well-
targeted support for the most vulnerable people, and a strong linkage with existing development 
programs and technical innovations for sustainability and multi-hazard resilience of investments. 
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