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Abstract: This paper investigates the reconstruction
of Banda Aceh after the disastrous earthquake and
tsunami of December, 2004. It fits the investigatio
within a framework derived from the literature on
disaster studies and disaster recovery. The
fundamental issue addressed in the paper is thgslel
apparent in the reconstruction process even thaugh
new government agency (BRR, or the Aceh and Nias
Reconstruction and Rehabilitation Agency) was
created to expedite reconstruction. The questibat t
underpin the research are concerned with the factor
that hinder and support effective and speedy
reconstruction.

The study used a number of research approaches,
including interviews with 50 members of the
community, with public figures, with representatve

of donor organizations and NGOs from abroad and
with national, provincial and local government
officials. The interviews were supported by data
from focus group discussions, as well as official
reports and documents and the wider literature. The
author was also able to use participant observation
support and guide the other research methodologies.
The author was able to work closely with BRR in
discussing in the field problems and obstacles that
faced the implementation of BRR programs. The
field work for the study was carried out in two -six
month periods in 2005 and 2006.

The research showed the approach needed for an
effective reconstruction program in Aceh should

enhance communication among stakeholders, build
stronger coordination mechanisms amongst these

stakeholders, build an effective bureaucracy waykin
within an effective governance system, improve
community involvement in the recovery process,
strengthen the local government capacity and
increase the level of practical and effective
commitment from donors and NGO3hese are all
aspects that have been listed in the literature as
components of effective reconstruction after ndtura
disasters. In general, the thesis research supports
these conclusions. An issue that was of special
significance in Banda Aceh was the impact of the
level of international sympathy and support.
Although this is a feature of many international
disaster responses the reconstruction in Banda Aceh
showed how critical is the actual level of deliverdy
assistance compared to the level of promises of
assistance.

The general recovery process faced obstacles that
arose from the presence and absence of factors that
can aid reconstruction: lack of communication among
stakeholders, lack of coordination among
stakeholders, ineffective bureaucracy, lack of
community participation, lack of human resources,
and unfulfilled promises to the
communities.However, the case study showed that
factors that strongly support the rehabilitationd an
reconstruction in Aceh are the strong budgetary
commitment by central government, strong financial
support from donors and NGOs and the powerful
mandate of BRR to aid the reconstruction. A special
circumstance that applied in Banda Aceh was the
ceasefire agreements in the preceding civil saifd
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the agreement of both sides to assist in the

reconstruction.
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Planning, Disaster Management

INTRODUCTION

Literature Review

he focus of the paper is the city of Banda

Aceh, within the context of the province of

Aceh in Indonesia. Because of this city focus
the issues dealt with need to be set within on-post
disaster recovery in an urban areas context. As van
Horen (2004) indicates, a critical component o thi
urban context is that of urban governance, which is
normally performed by a municipal government
elected (wholly or in part, and in whatever way) by
the citizens in the area. In the literature, howgtree
concept of urban governance has now expanded
beyond dealing with the role of municipal
governments to also include the roles of the peivat
sector and civil society (Minnery, 2007).

Van Horen (2004:4) draws attention to the
importance of a resettlement plan, utilizing the
various assets he describes. The resettlement plan
should be seen as both part of the immediate relief
stage after a disaster and as part of on-going
reconstruction and development. Discussion about
disasters starts with an analysis of this concApt.
definition of a disaster is proposed by Goel (23)6:
suggesting that the disaster is related to: (a)
Interruption to normal life patterns, including thlis
interruption could happen suddenly, unexpectedly
and with far-reaching consequences so that it may
cause human beings to be in conditions of “shock”
for a long time; (b) Its effect in human beingstsas
loss of life, loss of sources of livelihood, and
property damage, plus suffering and other effects
which may harm people physically and mentally; (c)
Its effects on the social support structures sush a
destruction or damage of infrastructure,
communication and other vital services, causing lif
disturbance and scarcity of resources; (d) Thislte

in people needing shelter, food, clothing, medical
relief and social care.

Another view sees a disaster as the intersection
between hazards and vulnerability. The disaster
usually refers to natural occurrences such as storm
or earthquakes which result in damage such afoss
life or damage to buildings. ‘Hazards' relate to
natural occurrences and ‘vulnerability’ is relatexd
weakness of a population or system such as hospital
water supply and sewage disposal systems or other
aspects of infrastructure. Vulnerability relatesthe
sensitivity of populations and their supporting
infrastructure to the impact of hazards. The degfee
probability that a certain system or population idou

be affected by a hazard is known as the ‘risk'.
Therefore, the potential impact of a disaster is a
function of the vulnerability of the population atick
risk of the hazard (Goel, 2006:14).

The relationship among disaster, hazard and
vulnerability is described by John in Goel (2006:5)
suggesting that “.... The hazard is felt as a mtur
occurrence threatening life and properties....tHsas

a manifestation of this hazard....."Disaster
management is a relatively new study in
management. The idea of “disaster management” can
be approached from a range of perspectives. One
crucial aspect is the fact that disaster manageisent
something that extends in time to both before and
after a disaster. For example, the University of
Wisconsin highlights this broad approach to thenter

“The term ‘disaster management’ encompasses the
complete realm of disaster-related activities.
Traditionally people tend to think of disaster
management only in terms of the post-disaster @&tio
taken by relief and reconstruction officials; yet
disaster management covers a much broader scope,
and many modern disaster managers may find
themselves far more involved in pre-disaster
activities than in  post-disaster responses.”
(http://epdfiles.engr.wisc.edu/dmcweb/AA02Aimans
ScopeofDisasterManagement.pdf.)

The concept of disaster management as something
that extends to pre-disaster and post-disastevitbesi

is supported by two scholars, Yodmani (2005) and
Kent (1994).Yodmani (2005:24) specifically includes
within the idea of disaster management the prosesse
of preparing in advance for any disaster that might
happen in the future. Yodmani suggests that disaste
management includes pre-disaster planning, which
has, “.....three stages: disaster prevention, atitig,

and preparedness. Disaster Prevention is an action
which is taken to eliminate or avoid harmful natura
phenomena and their effects. Examples of prevention
include cloud seeding to control meteorological
patterns, pest control to prevent locust swarms, or
erection of dams or levees to prevent flooding.
Mitigation is an action that is taken to reducehbot
human suffering and property loss resulting from
extreme natural phenomena. Measures include forms
of land-use planning, improved disaster-resistant
building techniques, and better agricultural
practices.” (Yodmani, 2005:25)

Kent also highlights the need to consider pre-tisas
preparedness and risks. He says that, “Preparedness
encompasses those actions taken to limit the impact
of natural phenomena by structuring responses and
establishing a mechanism for affecting a quick and
orderly reaction. Preparedness activities could
include pre-positioning supplies and equipment;
developing emergency action plans, manuals, and
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procedures; developing warning systems as well as
evacuation, and sheltering plans; strengthening or
otherwise  protecting critical facilities; etc.
Preparedness also involves assessing risk. Rigleis
relative degree of probability that a hazardousneve
will occur. An active fault zone, for example, wdul

be in an area of high risk.” (Kent 1994 20)

This approach to disaster management has come to be
called the PPRR process (Emergency Management
Australia, 2004). The four PPRR stages are
‘prevention/ mitigation’, ‘preparedness’, ‘respohse
and ‘recovery’. It has long been recognised that
recovery is not just about reconstruction of
infrastructure or restoration of business servites,
involves reducing potential risk, engaging in
preparedness and enhancing disaster resilience.
Families, schools and communities are central
stakeholders from a grassroots perspective to dieclu

in the development of any ‘recovery plan’ in ordier
achieve a collective contribution to dealing wittet
devastation and destruction of disasters. The exgov
period offers an opportunity to strengthen local
organizational capacity to facilitate economic,iahc
and physical development long after the disastdr an
so reduce vulnerability to future disasters (Beeke

al., 1993).

In addressing both pre-disaster planning and post-
disaster rehabilitation and reconstruction it is
important to fully take into account the beliefsdan
values of the local population. These values cam ha
a strong impact. For example, the study by Paradise
(2005) in Agadir, Morocco, showed that in this
strongly Moslem community attitudes to earthquakes
and the planning for potential future earthquakes
were influenced by the approach to earthquakesein t
Quran. He notes that, “Under Islam like in other
religions, faith can influence perceptions moresoft
than experience.” (p. 168)

Aceh has a strong and ancient Moslem tradition. The
majority of the population is Moslem. There are,
thus, many people who believe that natural disaster
especially earthquakes, are a penalty from Allah fo
past evil actions. There have been many cases of
public corruption in Aceh in the past. Deforestatio
and destruction of nature reserves and nation&spar
throughout Indonesia is driven by greed. Thereshav
been sexual scandals and dishonesty involving publi
figures, so the belief has arisen amongst sombdn t
community that the disaster the province suffered
was a consequence of these human actions. This
belief should be taken into account throughout the
rehabilitation and reconstruction process. Theebeli

is that, without losing the role of Allah Almighty
God, humans have become the main factor in the
collapse of nature and civilizations and that the
destiny of humans flows from their efforts either t
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improve their life or not to do so (Fachruddin,
1981:27).

Cuny et al. (1984:21) argued decades ago than”...
dealing with natural hazards, the vast majority of
disaster management activities are related to
development projects; only a small portion aretezla

to emergency response”. Thus disaster management
needs to be a component of general development
planning, or at least the planning of development
projects, rather than being seen as only a respgonse
natural disasters. Like other aspects of developmen
planning it should include a recognition of
community values. As will be discussed below,
disaster planning must consider all aspects of
vulnerability and community resilience. Vulneratyili

is often high in developing regions (as was the ¢as
Aceh).

Cuny et al.’s (1984:14) approach stems from their
wide definition of disaster management, “Disaster
management can be defined as the range of adivitie
designed to maintain control over disaster and
emergency situations and to provide a framework for
helping at-risk persons to avoid or recover frora th
impact of the disaster”.

From a similar perspective, Olshansky (2006:153)
noted the connections between post-disaster regover
and urban planning. He argued that is a vital fionct

of the planner. Rapid action must take under extrem
circumstances and this requires the expertise that
planners have to offer. He argued that plannens @la
key role in the recovery process. Olshansky argued
that,

“To succeed, we must learn from disasters of the
past, while also applying the planning knowledge of
the present. From past disasters, we know that
successful reconstruction requires both outside
funding and local citizen involvement. As planners,
we know that the processes should be rich in data,
imagination, communication, and participation.
Planners have an obligation to take an active anke
advocate for the funding and full participation
necessary to achieve these goals.” (p.153)

However, care needs to be taken in drawing lessons
from other places. Some may provide only limited
lessons because of the difference of the systems
involved. Olshansky, for example, notes that some
disasters provide only limited lessons for the entr
situation, because they occurred at a time whea “th
economic, technological, and governmental systems
differed significantly from those of today.” (p.168
Similar to Olshansky’'s view, Burkle (2006:258)
notes that “Every country has some response
capabilities but no country has a perfect system,
especially where large-scale threats challenge the
integrity of the public health and security appasat
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Thus, post-disaster recovery must be seen in the
context of the range of activities that should @ccu
both before and after the disaster itself, and the
lessons applied to any disaster management situatio
should take into account the different contexts in
which disasters occur. The approach taken in this
thesis is to recognise this context, but focus loa t
post-disaster response and recovery phases in Banda
Aceh. The recovery phase is seen as the least
investigated and most poorly understood of the four
phases of a disaster — prevention/ mitigation,
preparedness, response and recovery (Drabek, 1986;
Rubin, 1991).

Recovery after the 2004 tsunami needed to include
preparedness for the future, however, as Banda Aceh
is still vulnerable to future disasters, so thesthavill
incorporate analysis of the local planning context.
Disaster management is related to management of all
activities and actions which should be conducted
before and after the disaster. Therefore,
understanding the full disaster management cycle
becomes very important.

M ETHODOLOGY

The paper aims to analyse the effectiveness of the
post tsunami rehabilitation and reconstruction of
Aceh, and to identify lessons for post-disaster
reconstruction. The approach taken in the paptr is
use a single case study of an urban area in Indones
that was severely impacted by a disastrous tsunami
and which was then the focus of sustained national
and international reconstruction efforts.

Yin (1994:26) highlights that, “The relative sizé o
the sample -- whether 2, 10, or 100 cases are dsed
does not transform a multiple case into a macrdscop
study. The goal of the study should be to estaltlish
parameters, and then these should be applied to all
research. In this way, even a single case could be
considered acceptable, provided it met the estedis
objectives.”

Banda Aceh has been chosen as the case study,
because whilst it has many similarities to the othe
Aceh cities that were affected by the tsunami in
December, 2004, it was in fact the most badly
affected. In addition, information on the
reconstruction process was available through the
work and publications of BRR, the researcher was
able to obtain access to information and interviews
through his personal contacts and the time frame of
the research for the paper enabled the reconstructi
process to be monitored for over two years. It was
seen as a suitable case study that enabled linkages
be made to reconstruction efforts in other parts of
Indonesia and it also was identified as an example
that would provide useful lessons for disaster
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reconstruction in other cities in other developing
countries.

The methodology of this study is based on significa
analysis and critical assessment of the process of
reconstruction in Banda Aceh using a framework
derived from the literature on disaster management
and reconstruction and institutions. The research
depends heavily on the use and analysis of records,
documents and interviews. This research used focus
group discussions, in-depth interviews, direct
observation, and analysis of documents in a single
case study to focus on the factors that inhibited a
supported the implementation of reconstruction.
These were supported by a simple quantitative surve
focused on a particular aspect of the overall
framework.

Data were collected before and during the two
periods of direct fieldwork. Before the fieldwortke
data were obtained from the literature, including
government reports, and internet sources. Durieg th
fieldwork period, data acquisition methods included
interviews, a focus group discussion and field
observations as well as data acquisition from
secondary sources.

ANALYSIS AND RESULTS

The interviews with the respondents were based on
the seven aspects of the Van Horen (2004) and
Healey (2002) framework. They show that the assets
identified in the framework are of importance to
those interviewed. There were several of the assets
that were specifically addressed in recovery and
reconstruction programs (such as physical and lsocia
assets) and generally the programs were seen to be
effective. Other assets (such as natural assets and
social capital) were not as strongly addresseditiiro

the post-tsunami programs but had been part of loca
government’s suite of programs before the disaster.
The aspect of the institutional and governance
framework was important but was impacted upon
indirectly through post-disaster activities rattiean
being addressed directly.

The research showed, although through the various
interviews rather than directly through the survey,

that religious and cultural beliefs were important

enough in Aceh to need to be addressed as a separat
asset within the asset framework approach to
reconstruction.

The findings from the questionnaire and interviews
show that the van Horen (2004) framework can be
used to assess whether or not the community was
satisfied with the various elements of the overall
recovery and reconstruction program. It also helped
to identify areas where the community was less
satisfied and so where greater attention is neé@ded
future.
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The findings of the research showed that there is a
clear need for preparation before a disastergd e
enhance communication among stakeholders, build
stronger coordination mechanisms amongst these
stakeholders, build an effective bureaucracy waykin
within an effective governance system, improve
community involvement in the recovery process,
strengthen the local government capacity and
increase the level of practical and effective
commitment from donors and NGOs. These are all
aspects that have been listed in the literature as
components of effective reconstruction after ndtura
disasters.

In general, the research supports these conclusions
An issue that was of special significance in Banda
Aceh was the impact of the level of international
sympathy and support. Although this is a feature of
many international disaster responses, the
reconstruction in Banda Aceh showed how critical is
the actual level of delivery of assistance. It also
showed, however, that if there is a high level of
immediate international support this may involve a
large number of agencies providing funding and
support for a wide range of activities, and thisyma
add to the problems of communication and
coordination.

The international response to the tsunami disaster
Aceh was comparatively good, especially given the
unexpected advances in Aceh’'s peace building
process. It also needs to be emphasized that aid
organizations were often working in extraordinarily
difficult circumstances, made even more challenging
by government/military policies and behaviour. dt i
crucial to involve communities in the recovery
process at all stages. Communities are likely tthiee
most efficient in restoring some micro-infrastruetu
Furthermore attention should be given to building
community-based disaster preparedness for future
possible events. In involving the community,
however, a tension can arise between the need for
immediate rapid emergency actions and the need for
carefully considered responses that lead to longer-
term sustainable conditions. In planning for post-
disaster recovery attention should be paid to the
opportunity to promote issues such as gender
equality, conflict resolution and human

The interviews with the respondents were based on
the seven aspects of the Van Horen (2004) and
Healey (2002) framework. They show that the assets
identified in the framework are of importance to
those interviewed. There were several of the assets
that were specifically addressed in recovery and
reconstruction programs (such as physical and lsocia
assets) and generally the programs were seen to be
effective. Other assets (such as natural assets and
social capital) were not as strongly addresseditiiro
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the post-tsunami programs but had been part of loca
government’s suite of programs before the disaster.
The aspect of the institutional and governance
framework was important but was impacted upon
indirectly through post-disaster activities ratliean
being addressed directly.

The research showed, although through the various
interviews rather than directly through the survey,

that religious and cultural beliefs were important

enough in Aceh to need to be addressed as a separat
asset within the asset framework approach to
reconstruction.

The findings from the questionnaire and interviews
show that the van Horen (2004) framework can be
used to assess whether or not the community was
satisfied with the various elements of the overall
recovery and reconstruction program. It also helped
to identify areas where the community was less
satisfied and so where greater attention is neéded
future.

CONCLUSIONS

The aim of this study was to analyse the effectbasn

of the post tsunami rehabilitation and reconstaucti

in Aceh. The study concludes that the process of
rehabilitation and reconstruction was effective in
many regards, but not for housing and related s&cto

Today, some five years after the tsunami and
earthquake, the Aceh Government still faces the
problem of affected people who have not yet been
housed. The paper was structured around four
research questions derived from the relevant
literature. It answered those questions through the
case study of Banda Aceh, using available reports,
interviews, a focus group discussion and partidipan
observation.

The first question was!What approaches are
needed for an effective reconstruction program in
Aceh?” The research showed that the approach
needed for this could be modelled on the framework
suggested by van Horen (2004) combined with the
institutional framework suggested by writers sush a
Healey (1998) and explained in Chapter Two. The
research confirmed the fundamental veracity of the
livelihoods assets model suggested by van Horen
(2004).

But it also confirmed the critical importance ofeth
institutional and governance arrangements suggested
by both van Horen (2004) and Healey (1998). An
effective reconstruction program needed to create
effective communication among stakeholders, build
strong coordination mechanisms among the
stakeholders, build an effective bureaucracy, imgro
community involvement in the recovery process,
strengthen the local government’s capacity and
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increase the level of practical commitment from

donor organizations and NGOs.

The second question wasWhat factors have
constrained and supported the reconstruction
process in Aceh?” The general recovery process
faced obstacles that arose from the presence and
absence of the factors that aid reconstruction and
which are noted in answering Question One: lack of
communication among stakeholders, lack of
coordination among stakeholders, ineffective
bureaucracy, lack of community participation, ladk
human resources, and unfulfilled promises to the
communities. In terms of the network uncertainties
discussed by Koopenjan and Klijn (2004), namely
substantive uncertainty, strategic uncertainty, and
institutional uncertainty, all three were present i
Banda Aceh. Substantive uncertainty arose from the
conditions resulting directly from the disaster,
including uncertainty about the degree of damage,
about local needs and about the resources available
Strategic uncertainty existed at the beginning bsea

of lack of clarity over the desired future directitor

the city; but this was partly addressed through the
production of the Aceh and Nias Blue Print (2005).
Institutional uncertainty arose through the comiplex

of the arrangements put in place involving BRR, the
province, local governments and NGOs as well as the
fact that BRR was a new institution with untried
powers and approaches. These uncertainties all
constrained the reconstruction process at the $tatrt
the uncertainties were addressed through on-going
communication and collaboration.

In addition to this, however, the literature onadiger
management indicates how critical pre-disaster
planning (including prevention, preparation and
mitigation measures) is but there was no such
planning in Banda Aceh. The reconstruction process
was thus constrained by the lack of pre-disaster
planning for this reconstruction so that structuaed
approaches had to be developed in a crisis situatio
without any substantial pre-planning.

However, the case study showed that strong
supporting factors in rehabilitation and recondginrc

in Aceh are the strong budgetary commitment by
central government, strong financial support from
donors and NGOs and the powerful mandate of BRR
to aid the reconstruction. A special circumstari t
applied in Banda Aceh was the ceasefire agreements
related to the preceding civil strife and the agrest

of both sides to assist in the reconstruction.

The third question wasWhat has been the role of
the Aceh and Nias Reconstruction and
Rehabilitation Agency (BRR) in the
implementation of the reconstruction programs, in
the light of these constraints and opportunities?”
The role of Aceh and Nias Reconstruction and
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Rehabilitation Agency (BRR) has been very
significant and generally effective in the
implementation of the reconstruction programshim t
light of these constraints and opportunities. Hosvev
BRR faced many challenges. BRR was less

successful than intended in re-housing tsunami
victims.

The fourth and final question wasWhat
framework can be suggested to improve
institutional ~ capacity  building in  Aceh
reconstruction?” The framework derived from

Healey (1998) and Van Horen (2004) was used
successfully to evaluate the  post-disaster
reconstruction of Banda Aceh. The combined
framework has six categories of assets or resources
that need to be put in place for disaster managemen

- physical assets, natural assets, human capital,
relational assets, economic assets and reformeof th
governance framework. The interviews carried out
for this research were structured, and discuss#ukin
thesis, in relation to this framework. The intewie
generally indicated that respondents were satisfied
with the progress of the recovery process; but the
framework structured around these forms of assets
was also shown to be a successful way of
conceptualizing the rebuilding tasks in a poststisa
situation.

Physical and natural assets are the most obvious
assets impacted on by a natural disaster such as
Aceh’s tsunami. Economic assets are not so
immediately obvious but nonetheless are still
important. These are also assets that are rehativel
easily identified and addressed (although often
imperfectly) by international aid agencies. Human
and relational capitals were shown in the case of
Banda Aceh to be of particular importance and so
should be flagged as a concern for post-disaster
reconstruction. Firstly, many of the people Killied

the tsunami were those with both expertise andl loca
knowledge. When external experts were brought in to
help fill this vacancy they did not have local
knowledge. Building up these relational assets unde
these circumstances is something that needs
particularly careful and sensitive approaches.
Similarly the strong Muslim ethic of the Aceh
community was identified as being fundamental to
the approach taken to reconstruction in the prauinc
In the case of Aceh the role of the local religiainsl
spiritual culture was in fact critical. This is an
element of relational values — and potentially of
governance — that should be considered in similar
post-disaster reconstruction situations. Reforrthef
governance framework included the need for more
adequate recognition of good governance values such
as transparency and accountability; there is rstdim

for improvement in this, as well as for
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demonstrations of greater political will from the
government.

Successful recovery is grounded in official
government acceptance and adoption in practice of a
comprehensive strategy for disaster and risk
management. This was done in Banda Aceh. A
commitment for recovery equally needs to be
supported fully by the understanding of the
community. This is where, despite the efforts of BR
and other agencies, the efforts were less than
satisfactory.

Effective recovery capabilities need to be an irdkg
part of established mitigation, disaster preparssine
management, and response systems and like these
other aspects of disaster reduction need to be
developed and sustained long before the time df the
actual implementation. This had not been done in
Banda Aceh.

The post-tsunami reconstruction also brought into
stark focus the problems of merging short-termigris
management actions, needed to rescue the affected
citizens from the impacts of the disaster and mrevi

at least minimal support, with the longer-term aasi
needed for continued development of the city amd th
province. An approach to rational long-term plagnin
would be to perform a needs assessment before
designing a program, design a program that reflects
the assets and needs of the population, supply
sufficient training, require or provide long-term
funding, and include empowerment as one the
primary goals when designing sustainable
development programs. Such strategic and long-term
planning and the needs, assets, and involvement of
the community should not be ignored in the post-
disaster stage of recovery. But the case study stiow
clearly that recovery is complex and requires
patience. The interviews showed that in some cases
the local community felt that mistakes had beenenad
in the location and allocation of housing that vebul
have a negative impact on long-term housing
provision.

While the issues that cause problems for recovery i
each disaster are different and may be hard to
anticipate, the rapid action planning model would
incorporate disaster risk assessment into disaster-
prone human settlements and effectively mainstream
risk management into their national planning preces
as recommended by the 2005 World’s Conference on
Disaster Reduction, Kobe, Japan (United Nations,
2005).
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