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INTRODUCTION

Regional organizations in the Pacific play a central role in supporting the disaster risk
management (DRM) activities of their nation state and territory members. While much is made
of the emergent role of regional organizations in building DRM national capacities in other parts
of the world, this is not a new issue in the Pacific. For decades, and particularly since the launch
of the International Decade for Natural Disaster Reduction (IDNDR)® in the early 1990s, Pacific
regional organizations have been engaged in helping states to minimize the human and economic
losses incurred by natural disasters.

One of the first things to note about DRM action in the Pacific is how symbiotic the relationship
is between regional organizations and Pacific Islands countries (PICs).% In some instances,
regional and/or multilateral organizations spearhead initiatives that lead to Pacific-wide
strategies on disaster-related issues; in other instances, it is a single nation that may develop a
country-specific way of working that is then adopted by other countries and supported more
broadly by regional partners. The community of practitioners in the Pacific is relatively small,
and informal networks of people across governments and institutions are a major driver of the
regional DRM agenda. In fact, so interdependent is the relationship between actors in the Pacific
that one observer noted, “Sometimes it is hard to know where regional action ends and national
activity begins.”

The second thing to remark is how relatively non-politicized DRM is in the Pacific. Compared to
other parts of the world, the relationship between regional organizations and states around issues
of DRM seem nearly devoid of negative politics. PICs are acutely vulnerable to the adverse
effects of natural disasters and climate change and have very few resources — human or monetary
— to combat physical hazards and to build sustainable resilience on their own. Therefore, they
would seem to accept and genuinely embrace the DRM support of regional organizations and
networks, allowing these institutions to act as “de facto” gatekeepers in dealing with the rest of
the world. Some might even argue that PICs rely on regional support too much, employing it not
just to build their national capacities, but to supplement them over the long-term.

For their part, regional organizations would seem to truly endeavor to serve their member states,
continually trying to remain useful and relevant to them. While they are certainly interested in
their own institutional survival, regional organizations seem deeply aware of the capacity
constraints of PICs and seek to support them as best they can. Given these positive elements,
there is no question that the DRM activities of regional organizations in the Pacific have had a
constructive impact. Without the assistance of regional organizations in managing the myriad
aspects of DRM, it would be impossible for PICs to go it alone.

Still, the challenges of DRM in the Pacific are growing all of the time, and the situation remains

! For a summary of IDNDR outcomes, see UN, Proceedings: IDNDR Programme Forum, 5-9 July 1999, Geneva,
1999, http://www.unisdr.org/files/31468_programmeforumproceedings.pdf

2 pacific Island countries are sovereign states; Pacific Island territories (PITs) are dependent territories. As such,
PICs and PITs have access to different levels of support for capacity building and disaster response. This study will

¥ Key informant interview, November 2014.
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far from perfect. While there has been a plethora of regional strategies and initiatives to assist
PICs over the span of more than three decades, it is far from clear whether these activities have
resulted in the existence of strengthening disaster capabilities on the ground. Critics point out
that the project-style approach to DRM has resulted in an overall lack of coordination and
widespread inefficiencies in building lasting best practice. Still others point out that national
DRM progress may have slowed — or even reversed - in recent years with little to no DRM
investment being made by national governments” and by exceedingly limited absorption
capacities at national levels.” Samoa and the Cook Islands are often referenced as the only
Pacific Island countries with true national DRM capabilities, and even these countries face
severe human and financial constraints. Pacific Island countries are largely viewed to be
underperforming against DRM benchmarks, such as the Hyogo Framework for Action (HFA),
making it unclear to what extent regional support in this area has had a measurable impact.

On the one hand, international stakeholders are encouraged by the development of integrated
DRM and climate change polices and institutional structures by PICs, raising the political profile
of DRM both within and across governments in the Pacific. Furthermore, the handling of recent
disasters by PICs, such as Cyclone Evan in Fiji and Samoa in 2012, has demonstrated an
improvement in national coordination systems and leadership capabilities.® On the other hand,
observers are frustrated with the slow pace of sustainable progress on DRM and with the
disjointed nature of different short-term, project-based efforts. Moreover, they are concerned that
repeated DRM trainings are not resulting in improved practices on the ground. There is
apprehension that much of the DRM activity is little more than ‘window dressing,” a worry that
is well-justified in a region where the very survival of countries is contingent on their ability to
prepare for, respond to, and mitigate disaster and climate change risks. In short, there is simply
no room to fake it in the Pacific.

It is the purpose of this study to examine the effectiveness of DRM capacity building efforts of
regional organizations in the Pacific with a view to comparing the actions of Pacific regional
organizations with those acting in Southeast Asia and South Asia.

This study is a follow-up effort to a more general analysis about the work of regional
organizations in DRM globally called In the Neighborhood: The Role of Regional Organizations
in Disaster Risk Management that was published by Brookings Institution in 2013. It is the hope
that a more detailed examination of the relationship of regional organizations with member
states, and with national disaster management organizations (NDMOs) in particular, can offer
greater insight into what regional activities are useful to national governments and why.

Of particular note for this paper will be the work of the Secretariat of the Pacific Community
(SPC) given its critical role in providing technical expertise in disaster risk reduction (DRR) to

* Unless in partnership with regional, multilateral, Red Cross and NGO actors. Key informant interview, November
2014,

> Key informant interviews, November 2014.

® However, even in this instance, there are some who argue that Samoa, in particular, should have asked for more
outside help rather than trying to manage the disaster on its own. The country was apparently emboldened to manage
the disaster on its own following its successful leadership of the 2009 Samoa earthquake disaster response even
though many observers believe that the country could have used some of the extensive international help that it was

The Role of Regional Organizations in Building the DRM Capacities

of Pacific Islands Communities

offered. Key informant interview, November 2014.




PICs for years. The study will also analyze the roles of the Pacific Island Forum Secretariat
(PIFS) and the Secretariat of the Pacific Regional Environment Programme (SPREP), both of
which play key roles in climate change adaptation, financing, and advocacy. Finally, the report
will look at the work of the Pacific Humanitarian Team (PHT) and the FRANZ Agreement
among other multilateral-led regional networks. The PHT and the FRANZ Agreement are
currently the only international humanitarian coordination mechanism in the Pacific available to
support nation states in disaster response.

It is important to mention from the outset that this study is being conducted at a time of major
change to the regional strategic direction in the Pacific. The terms of the two Pacific regional
policies addressing DRM and climate change, the Pacific Disaster Risk Reduction and Disaster
Management Framework for Action 2005 — 2015 (commonly referred to as the ‘Regional
Framework for Action’ or RFA) and the Pacific Islands Framework for Action on Climate
Change 2006 - 2015(PIFACC) respectively, end in 2015. The current terms of the Millennium
Development Goals and the HFA end at the same time. To succeed existing regional strategies,
Pacific Island Countries and Territories (PICTs) are developing an integrated regional DRM and
climate change policy to facilitate linkages between DRM, climate change and development. The
new framework is called the Strategy for Climate and Disaster Resilient Development in the
Pacific (SRDP) and will be presented to Pacific leaders for approval in 2015.

As noted above, the research on regional organizations in the Pacific is part of a larger
comparative study being conducted by Brookings that includes similar research in Southeast
Asia (ASEAN) and South Asia (SAARC).” The research methodology utilized to produce this
paper included a thorough desk review of existing literature on DRM and climate change in the
Pacific, a two-week field research mission to the Pacific Islands region (Fiji and Vanuatu), and
key informant interviews with some 22 regional experts including staff from SPC, PIFS, SPREP,
the UN Office for the Coordination of Humanitarian Affairs (OCHA), the United Nations
Development Program (UNDP), the European Union (EU), the Vanuatu Humanitarian Team
(VHT) as well as government officials from Fiji. Unfortunately, scheduled meetings with
government officials from Vanuatu had to be cancelled when the necessary face-to-face
government discussions were not authorized. Still, it was possible to talk with members of a
coalition of humanitarian organizations that work closely with the NDMO and with other
regional stakeholders familiar with Vanuatu’s DRM capabilities in order to complete the case
study.

" The Brookings Institution study on South Asia will be available later in 2015. The Southeast Asia analysis has
been completed and is referenced as follows: Daniel Petz, Strengthening Regional and National Capacity for
Disaster Risk Management: The Case of ASEAN, Brookings Institution,
http://www.brookings.edu/research/reports/2014/11/05-south-east-asia-disasters-petz.
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REGIONAL NATURAL HAZARDS

The Pacific Islands region is a very unique part of the world. It is located in a vast ocean and
comprises some 20,000 to 30,000 islands. These islands are grouped into three categories:
Melanesia, Micronesia, and Polynesia. The islands are also classified according to two types:
“high islands” or volcanic islands and “low islands” or reefs and atolls. The Pacific Islands
region is also distinctive in its utter remoteness. Over 90 percent of the region is ocean with
many geographically splintered nation states, physical realities that present significant
communications and logistical challenges. The total population of the Pacific Islands region,
including Australia and New Zealand, is over 37 million. Excluding Australia and New Zealand,
the population is approximately 10 million. Papua New Guinea (PNG) is by far the largest
country in the region with a national population of over 5 million people.

Figure 1: Map of the Pacific Islands region
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Due to their specific geographical location and characteristics as small island developing states
(SIDS),® PICs are highly vulnerable to weather and climate-related hazards. Sea level rise in the
Pacific Ocean is expected to be similar or slightly above global projections for both low and high

®For more about SIDS, see the website of the UN Office of the High Representative for the Least Developed
Countries, Landlocked Developing Countries and Small Island Developing States at: http://unohrlls.org/about-sids/
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emissions scenarios. With sea level rise will come more frequent and more intense extreme
weather events, among other negative climate change-related outcomes. PICTs are also located
along ‘the ring of fire,” a 25,000-mile horseshoe of tectonic plate subductions in the Pacific. Due
to all of the tectonic movement along the ring, the area produces a large number of earthquakes
and volcanic eruptions as well as tsunamis. Finally, PICs are located in between the Intertropical
and South Pacific Convergence Zones, both of which are highly influenced by the EI Nifio
Southern Oscillation . During the periods of drought associated with El Nifio events, tropical
cyclones form over a more expansive area of ocean, increasing their intensity before they reach
western Pacific Islands. Together, all of these factors create a situation of high exposure to
hydro-meteorological and geological hazards for countries in the region.

Since 1950, it is reported that extreme weather events have affected some 9.2 million people in
the Pacific. In addition, these events have caused 9,811 reported deaths and damage of around
USD 3.2 billion. Tropical cyclones have been the major cause of loss and damage followed by
earthquakes and tsunamis. Of the 20 countries in the world with the highest average annual
disaster losses scaled by gross domestic product (GDP) today, eight are Pacific Island countries:
Vanuatu, Niue, Tonga, the Federated States of Micronesia (FSM), the Solomon Islands, Fiji, the
Marshall Islands, and the Cook Islands.

Figure 2: Economic losses due to tropical cyclones, earthquakes, and tsunami in
the Pacific Islands region
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In the Pacific region, vulnerability is intensified by population growth and migration to urban
areas as well as by poorly planned socioeconomic development. According to the World Bank,
risk in the Pacific is also exacerbated by the low capacity of PICs to manage its impacts. Many
PICs are very small and even relatively minor disaster events can quickly overwhelm
communities and have lasting economic impacts. Their weak ability to manage risks at the
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national level negates development progress and results in increasing costs for governments.’

Although PICs share many common risks, it would be wrong to depict these countries’ overall
characteristics and relative vulnerabilities as completely homogeneous. For one, PICs reflect a
range of sizes and populations. Papua New Guinea (PNG) spans over 462 square kilometers and
has a population of some five million people (more than all other PICTs combined) whereas
Nauru is only 21 square kilometers and has just 12,000 citizens.'® Some PICs are more prone to
cyclones and flooding while others carry higher risk for earthquakes and volcanic eruptions.
Larger Pacific Island countries have more complex governance structures with multiple
subnational levels whereas smaller countries have very flat governance arrangements and
territories have a variety of governance structures.

° Global Facility for Disaster Reduction and Recovery (GFDRR). Acting Today for Tomorrow: A Policy and
Practice Note for Climate and Disaster Resilient Development in the Pacific Islands Region, World Bank, June
2012, http://www.gfdrr.org/sites/gfdrr.org/files/Acting_Today_for_Tomorrow_June2012.pdf.

1% As found on the SPC pocket summary, http://www.spc.int/sdd/index.php/en/downloads/doc_download/737-2013-
pocket-statistical-summary.
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REGIONAL ARCHITECTURE AND
INTERVENTIONS

In light of the region’s acute vulnerability to
disaster risk and climate change, PICs have
worked together for decades to better understand,
to mitigate, and to prepare for potential hazards.
Currently, there is a strong push across the
regional architecture to better integrate DRM and
climate change initiatives. The motivation for
mainstreaming these areas of intervention is
driven by a need to minimize inefficiencies, lower
transaction costs, and encourage greater
involvement of key ministries, such as finance and
planning, in budgeting for disaster-proof

development. It is also obviously propelled by Epi Island in Vanuatu plans to relocate parts of their
governments seeking to access a potentially roads to avoid the impacts of climate change under
larger pot of money for climate change that can the Pacific Adaptation to Climate Change project
also be used for disaster risk management.*! (SPREP, March 2012).

The integration of disaster risk management and climate change policies into the new SRDP
framework™ is of particular interest for this study as it is the first combined regional strategy of
its kind in the world and may lead to important changes in the traditional rationalization of
responsibilities among both regional organizations and within governments. The regional
development of the SRDP is also unique as it was developed in a “bottom up” manner, driven by
the independent actions of several governments to integrate DRM and climate change in Joint
National Action Plans (JNAPs) and then replicated by regional actors.™® At the time of writing,
the architecture for greater integration of DRM and climate change at the regional level was still
evolving, and it was not yet entirely certain how implementation of the SRDP would be
organized. Skeptics of the transformational nature of the SRDP were quick to note that most
JNAPs developed in the region were never funded or implemented and, indeed, plans for SRDP
implementation are unclear.

Below is a short description of the main inter-governmental regional players engaged in DRM
and climate change and the overall focus of their activities. A more detailed summary of
capacity-building efforts of the main regional and international organizations active in the Pacific
can be found in Annex 1.

1 Some argue that the mainstreaming of DRM across government was the raison detre of the HFA and that the
current regional focus on merging climate change and disaster risk management is only further evidence that PICs in
no way fulfilled their HFA priorities under the previous framework.

12 The latest SRDP draft is found on the Pacific Disaster Net portal:
http://www.pacificdisaster.net/dox/1Main_SRDP_Post TWG_1510 Clean.pdf.

B However, it is critical to note that many of the JNAPs that were produced were never financed or implemented.
For that reason, some donors justifiably worry about the implementation of the SRDP.
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Council of Regional Organizations of the Pacific (CROP)

Founded: 1988 Headquarters: No secretariat; Permanent
Chair is PIFS Secretary-General.

Member Organizations (9): PASO, PIPD, PIFFA, PIFS, PPA, SPC, SPREP, SPTO,

USP

Website: None

Annual budget: N/A. Not an operational Number of staff: N/A. Permanent

agency but a network of agencies. Chairman is PIFS Secretary-General.

Primary custodian of which regional document(s): CROP Mandate + the former

Pacific Plan, now the Framework for Pacific Regionalism.

To assist in streamlining the actions of the various Pacific regional institutions, the Pacific Island
Forum Leaders established the Council of Regional Organizations of the Pacific (CROP) in
1988. The CROP network is designed to improve the cooperation, coordination, and
collaboration between Pacific inter-governmental regional organizations with the common goal
of “promoting sustainable development and alleviating poverty for the people of the Pacific.”*

CROP comprises the Executives of the following nine inter-governmental regional organizations
of the Pacific:

e Pacific Aviation Safety Office (PASO)

e Pacific Islands Development Programme (PIPD)

Pacific Islands Forum Fisheries Agency (PIFFA)

Pacific Islands Forum Secretariat (PIFS)

Pacific Power Association (PPA)

Secretariat of the Pacific Community (SPC)

Secretariat of the Pacific Regional Environment Programme (SPREP)
South Pacific Tourism Organization (SPTO)

University of the South Pacific (USP)

The Secretary General of PIFS is the permanent chair of CROP as mandated by Pacific Island
Forum Leaders in 1995 and reaffirmed in 2004. CROP provides: (i) high-level policy advice to
Leaders and Members to facilitate policy formulation at national, regional and international
levels; and (ii) a mechanism between the Executives of Pacific regional organizations to
coordinate action and review progress of their agencies’ implementation of the Pacific Plan (the
overarching regional framework for achieving the Forum Leaders’ vision) and other regional
frameworks.™

The Pacific Plan, mentioned above, is the “’master strategy’” for advancing regional integration
and cooperation. It was initially endorsed in 2005 and has now been succeeded by the new

* CROP, The CROP Charter, PIFS,
http://www.forumsec.org/resources/uploads/attachments/documents/CROP_Charter_2012.pdf .
15 H

Ibid.
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Framework for Pacific Regionalism. After conducting a thorough review of the efficacy of the
Pacific Plan®®, it was found that the plan had had minimal impact on development in the region,
mainly because it comprised too many priorities — 37 in total — making it difficult for Leaders to
focus on key issues. In fact, the Pacific Plan had so many priorities and was so broadly framed,
that it was viewed to effectively have had no priorities at all.'” The new Framework, endorsed by
CROP Leaders at their annual forum in June 2014, sets a clearer strategic direction and
establishes a process for prioritizing a smaller number of regional priorities (it is suggested that
this will not be over five at any given time). Resilience goals, including DRM and climate
change, are to feature among them.

Pacific Islands Forum Secretariat (PIES)

Founded: 1971 Headquarters: Suva

Member States (16): Australia, Cook Islands, Federated States of Micronesia, Fiji*®,
Kiribati, Nauru, New Zealand, Niue, Papua New Guinea, Marshall Islands, Palau, Samoa,
Solomon Islands, Tonga, Tuvalu, Vanuatu

Website: http://www.forumsec.org/

Annual budget: approx. USD 12,878,211 Number of staff: under 100

(2012)*

Primary custodian of which regional document(s) related to DRM: formerly the
Pacific Plan, now the Framework for Pacific Regionalism + the Pacific Climate Change
Finance Assessment Framework (PCCFAF)

The PIFS is the premier political body in the region. The organization includes 14 Pacific Island
nations as well as Australia and New Zealand. PIFS leads and coordinates political leadership
and effective resourcing in the region. It holds an annual meeting with high-level political
leaders to discuss issues important to member states, partners, and other regional organizations.
It is also critically involved in the management and monitoring of the Framework for Pacific
Regionalism. PIFS is also involved in climate change advocacy and financing.

16 Key informant interview, November 2014.

7 Matthew Dornan, “Pacific Plan Reviewed: What Next?” DevPolicyBlog, February 4, 2014,
http://devpolicy.org/pacific-plan-reviewed-what-next-20130204/.

'8 Fiji is noted as a member state on the PIFS website, but its membership was suspended in 2008 after the military
coup in the country in 2006. Following the democratic elections in Fiji in September 2014, PIFS extended an offer
to Fiji to reinstate its membership. Fiji is currently considering the proposal.

19 Matthew Dornan and Tess Newton Cain, Regional Service Delivery among Small Island Developing States of the

http://papers.ssrn.com/sol3/papers.cfm?abstract_id=2343451. The 2013 figure was unavailable.
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http://www.forumsec.org/

Secretariat of the Pacific Regional Environment Programme (SPREP)

Founded: 1993 though existed in other forms since Headquarters: Apia

late 1970s.

Members (19): Australia, Cook Islands, Federated States of Micronesia, Fiji, France,
Kiribati, Marshall Islands, Nauru, New Zealand, Niue, Palau, Papua New Guinea, Samoa,
Solomon Islands, Tonga, Tuvalu, UK, USA, Vanuatu

Website: www.sprep.org/

Annual budget: USD 15,932,978 (2013);  Number of staff: under 100, 16 persons in
USD 7,197,889 for climate change climate change division.?

programs.”

Primary custodian of which regional document(s)/platform(s): The Pacific Islands
Framework for Action on Climate Change (PIFACC) through 2015; soon to share
custodianship of the Strategy for Climate and Disaster Resilient Development in the
Pacific (SRDP) with SPC and other partners. SPREP also hosts the Pacific Climate
Change Roundtable (to be merged now with the Platform for DRM).

SPREP leads the overall coordination and monitoring of climate change adaptation and
renewable energy activities in the region. It is also re