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Executive Summary

Ethiopia is the oldest independent country in Africa, has a total population estimated at 88 million
(the third largest population in Africa), and contains over 80 ethnic groups spread over nine regional
states and two city administrations, yet despite economic growth and a significant increase in hu-
man development over the past two decades, Ethiopia remains one of the world’s poorest countries,
ranking 174th out of 187 countries in the UNDP’s Human Development Index. For many, Ethiopia’s
recent history makes the country synonymous with drought, and it is certainly true that this re-
mains the major natural hazard faced by Ethiopia. However Ethiopia also faces hazards such as
flooding, forest fires, and tectonic activity including earthquakes, as well as increased vulnerability
due to the impact of climate change, which makes the need for strong legal regulation to implement
DRR activities all the more pressing.

Traditionally the majority of efforts in Ethiopia have been focused on relief work for droughts, with
the formally approved policy on disaster prevention and management, the National Policy on Di-
saster Prevention and Management (1993) (“the 1993 Policy”), paying little attention to prevention of
natural disasters more generally. This approach has now changed, following a series of institutional
changes begun in 2007 with the government'’s Business Process Re-engineering programme, which
led to the establishment of a Disaster Risk Management and Food Security Sector (DRMFSS) under-
neath the Ministry of Agriculture. The DRMFSS has overseen a large shift in attitude and practice,
moving towards an increasingly multi-hazard and multi-sectoral approach, and is overseeing the
drafting of a new National Policy and Strategy on Disaster Risk Management (the NPSDRM) that
contains a greater emphasis on the delegation of powers to the regional and local levels, as well as
community involvement. In particular, it moves away from the 1993 policy’s focus on drought and
aims to improve information on community vulnerability and flood preparedness.

The NPSDRM is organized according to Hyogo Framework for Action (HFA) priority areas, which have
informed a policy shift by the DRMFSS toward proactive disaster risk management. However, Ethio-
pia is not yet a signatory to HFA, and has not yet established a national platform on DRR.

It is clear that much work still needs to be done, not least to move the NPSDRM from a near-final
draft to an approved government policy, but also to push forward the necessary legal and institution-
al changes and relationships to realize the NPSDRM'’s ambition of mainstreaming DRR in all relevant
government ministries, promoting community-led DRR and EWS activities and creating a strong
national network of DRM agencies from the federal to the local level, with appropriately delegated
responsibilities and powers. The lack of clear legislative or policy direction has led to a lack of consis-
tency in the DRR structures in the regional states, and is a cause of concern among civil society and
the international donor community, and as such needs to be addressed as soon as possible to allow
effective DRR to progress in Ethiopia.

The activities of the DRMFSS and the national policies on DRM are only one piece of a wider picture,
as the legal framework applicable to DRR in Ethiopia extends far beyond current Ethiopian disas-
ter law. For example, this report analyses legislation covering both the built environment and the
natural environment in order to paint a holistic picture of legislation and practice that may help or
hinder DRR in Ethiopia. Whilst several positive elements and practices are identified, a broad trend
identified that that many positive elements in legislation or policy have yet to be realized in practice.
Ethiopia is also relatively unique in that, at least as legal frameworks for DRR are concerned, the
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usual approach of issuing policy based on overarching legislation is reversed. In Ethiopia Proclama-
tion 10/1995 (as amended) governs the powers of the Disaster Prevention and Preparedness Commis-
sion (which have now been transferred to the DRMFSS under the MOA) but other than the general
powers given to Ministries under the Proclamation, it is the national policies which are generally
considered the framework for the legal implementation of DRR and DRM, with legislation issued and
enacted to enforce the implementation of policy.1 It remains to be seen whether new legislation is in
fact issued on the basis of the NPSDRM.

Analysis of the legislative framework and its implementation in Ethiopia reveals several positive
practices:

e The Early Warning System, information-gathering and risk mapping system in place is extremely
sophisticated and through detailed community involvement in data acquisition generates a huge
amount of useful information.

¢ Alarge number of Building Codes are in place that contribute to DRR through setting out detailed
requirements for construction, and are in the process of being updated by the government and
Addis Ababa University.

e Coordination mechanisms in place at federal and to some extent regional levels, involving the
government, donors, NGOS, UN agencies and other representatives of civil society are also to be
commended. Environmental Impact Assessment procedures and requirements are well docu-
mented in law and policy and provide a strong framework for the inclusion of DRR considerations.

e The current system of community-designed by laws represents good practice at the community
level and could be used to mainstream DRR considerations into local level law with appropriate
outcomes for local communities.

e In general a large body of law exists that promotes activities that contribute to DRR as well as
important issues such as community participation.

There are several key areas that expose gaps in the current legislative and institutional arrangements
for DRR, and would benefit from more clearly defined, enforceable legal rights and responsibilities:

e Engagement with local communities regarding DRR practices and policies, and the involvement
of communities in legal processes such as environmental impact assessments and planning,
demonstrates a gap between the positive and empowering language of legislation and current
practice, requiring a concerted effort for effective implementation.

e Coordination and communication between the DRMFSS and the Environmental Protection Agen-
cy needs to be enhanced to prevent overlap between the DRR and Climate Change Adaptation
agendas.

e Two-way information flow from federal to local level of information generated through risk map-
ping and seasonal reporting needs to become more consistent in order to keep communities
involved in and aware of DRR measures, and the speed of government response to local and com-
munity early warning data must be improved. A legally enforceable system of responsibility for
disaster warnings could, for example, be considered to focus this effort.

e Capacity and resource gaps - especially at the local level — need to be closed to ensure that sec-
toral legislation that contributes to DRR, such as land use planning laws and building codes, can
be properly implemented, overseen and enforced.

1 Article 1.10, NSPDRM
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At present the legal and policy framework for DRR in Ethiopia suffers from gaps in both coordina-
tion and capacity, meaning that implementation is often not achieved. However, overall there is a
genuine strong desire within the DRMFSS and other government stakeholders to bring about fun-
damental changes in the way that the legislative framework deals with DRR. It is hoped this can
manifest itself in a strong and coordinated legal framework that is able to successfully support the
implementation of DRR.
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1. Introduction, background & project
objectives

1.1. Law & DRR Project Background

In January 2005, a UN conference of over 4,000 representatives of governments, NGOs, the Red
Cross and Red Crescent, UN agencies, academic institutes and the private sector adopted the Hyogo
Framework for Action2 which contained a set of commitments and priorities to take action to reduce
disaster risks. The first of these was to ‘ensure that disaster risk reduction is a national and a local
priority with a strong institutional basis for implementation’, notably through ‘policy, legislative and
institutional frameworks for disaster risk reduction’.

Since 2005, a significant amount of legislation has been adopted in various parts of the world aimed
at strengthening the focus on disaster risk reduction, yet important gaps still remain, particularly
with regard to follow-through at community level. This was confirmed in a number of reports pre-
pared around the time of the mid-term review of the Hyogo Framework for Action,® and subse-
quently, including country case studies by the IFRC.4 Communities were found not to be well enough
informed, engaged and resourced to take an active part in reducing risks, and it was noted that rules
to deter risky behaviours (particularly in construction and land use) often go unenforced. While
legislation is certainly not the only way to address some of the issues, it can be an important part of
the puzzle.

In 2011, the state parties to the Geneva Conventions took up this issue at the International Confer-
ence of the Red Cross and Red Crescent. Their resolution encouraged states, with support from their
National Red Cross and Red Crescent Societies, IFRC, the UNDP, and other relevant partners to review
the existing legislative frameworks in light of the key gap areas identified in the IFRC report to the
Conference, and to assess whether they adequately:

a. make disaster risk reduction (DRR) a priority for community-level action;
b. promote disaster risk mapping at the community level,
c. promote communities’ access to information about DRR;

d. promote the involvement of communities, RCRC National Societies, other civil society and the
private sector in DRR activities at the community level,

e. allocate adequate funding for DRR activities at the community level;

ensure that development planning adequately takes into account local variability in hazard pro-
files, exposure, and vulnerability and cost-benefit analysis;

2 ‘Hyogo Framework for Action 2005-2015: Building the Resilience of Nations and Communities to Disasters (Extract from the Final
Report of the World Conference on Disaster Reduction)’, World Conference on Disaster Reduction. 18-22 January 2005, Kobe,
Hyogo, Japan (Kobe, Hyogo, Japan: International Strategy for Disaster Reduction, United Nations, 2005).

3 UNDP, A Global Review: UNDP Support to Institutional and Legislative Systems for Disaster Risk Management, 2007; Global
Network of Civil Society Networks for Disaster Risk Reduction, “Clouds but Little Rain” Views from the Frontline: A Local
Perspective of Progress Towards Implementation of the Hyogo Framework for Action, 2009; IFRC Hyogo Framework for Action:
Red Cross and Red Crescent Mid-Term Review, October 2010; UNISDR, Hyogo Framework for Action: Mid-Term Review 2010-
2011; Global Network of Civil Society Networks for Disaster Risk Reduction, If We Do Not Join Hands

4 Analysis of legislation related to disaster risk reduction in Brazil, IFRC, 1 January 2012; Analysis of legislation related to disaster
risk reduction in the Dominican Republic, IFRC, 1 January 2012; Analysis of legislation related to disaster risk reduction in Nepal,
IFRC, 1 March 2011; and Analysis of legislation related to disaster risk reduction in South Africa, IFRC, 1 January 2012 - all available
at: http://www.ifrc.org/en/what-we-do/idrl/research-tools-and-publications/disaster-law-publications/
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g. ensure full implementation of building codes, land use regulations and other legal incentives;
and

h. promote strong accountability for results in reducing disaster risks at the community level.

The purpose of the country case studies as a whole is to assist IFRC and UNDP in compiling a Global
Synthesis Report on DRR and legislation. The data will also be used to inform the parallel develop-
ment of a Checklist for Lawmakers. The synthesis study will be available as a tool for states and
international actors, including UNDP and the Red Cross and Red Crescent Movement, by providing
comparative data and examples of good legislative practices and their implementation. It will also
be used to develop other tools as the basis for advocacy and capacity building in DRR. The purpose
of the present Country Case Study is to provide country level information and analysis for this global
project, but also to provide insights into law and disaster risk reduction in Ethiopia.

In this context, DRR is defined according to the United Nations International Strategy on Disaster
Risk (UNISDR) terminology: “The concept and practice of reducing disaster risks through systematic
efforts to analyse and manage the causal factors of disasters, including through reduced exposures
to hazards, lessened vulnerability of people and property, wise management of land and environ-
ment, and improved preparedness for adverse events.” 5

1.2. Geography and disaster risk profile of Ethiopia

The Federal Democratic Republic of Ethiopia is a land-locked country located in the Horn of Africa
with a total surface area of 1.14 million km?2. It is bordered by Eritrea to the north and northeast, by
Djibouti and Somalia to the east, Kenya to the south and Sudan to the west. The country’s topogra-
phy consists mainly of highlands, situated atop the East African Rift plateau, with the high central
plateau of Ethiopia ranging from 1,290 to 3,000m in height. The northern and southern highlands
are divided by the lowlands of the Great Rift Valley, with this area being notable for susceptibility
to earthquakes and volcanic activity as well as drought. Ethiopia is located in the tropical climactic
region of Africa, although it has a varied topography that results in different climate classifications
throughout the country, ranging from the hot lowlands to cool (2,400m+) elevated regions.

Whilst a wide range of natural hazards are present in Ethiopia, including drought, floods, landslides,
pests, earthquakes, and urban and forest fires, by far the most common natural hazards in Ethiopia
are droughts and floods. Most of Ethiopia is made up of arid, semi-arid or dry sub-humid areas, all
of which are vulnerable to these hazards. Over the last twenty years Ethiopia has experienced many
localised droughts and seven major droughts, four of which resulted in famines.6 In 2008, more
than six million Ethiopians required emergency food assistance due to drought. The following table
compiled by EM-DAT shows that drought and flood are by far the two most serious natural hazards
faced by Ethiopia:

5 2009 UNISDR Terminology on Disaster Risk Reduction, Geneva, 2009.

6  Sustainability Institute, Review of International & African Climate Change Legislation and Policies (AWEPS Parliamentary Support
Program in South Africa), 30th March 2012
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Table 1: impacts of natural disasters in Ethiopia, 1900 - 20127

# of Events Killed Total Affected Damage
(000US$)
Drought Drought 15 402367 66941879 92600
Earthquake Earthquake 7 24 585 7070
(seismic activity) (ground shaking)
Epidemic Unspecified 4 429 32948 -
Bacterial Infectious | 15 10984 133680 -
Diseases
Parasitic Infectious | 1 157 25000 -
Diseases
Viral Infectious 2 46 531 -
Diseases
Flood Unspecified 13 136 195240 920
Flash flood 6 735 436278 9400
General flood 31 1105 1758478 6700
Insect infestation Locust 4 - - -
Mass movement Landslide 13 - -
dry
Mass movement Landslide 2 26 194 -
wet
Volcano \olcanic eruption 3 69 11000 -
Wildfire Forest fire - 5 -

Flash floods and seasonal river floods are becoming increasingly common in Ethiopia,8 due largely to
deforestation, land degradation, increasing climate variability, and settlement patterns. There have
been six major floods during the past two decades that have resulted in significant loss of life and
property. Whilst large-scale flooding is limited to the lowland areas of the country, flash floods can
occur in most parts of the country (especially when rains fall after prolonged dry spells or droughts).
Heavy rainfall in the highlands can cause flooding of settlements in a number of river basins, par-
ticularly the Awash River Basin in the Rift Valley. Flooding in urban areas, especially in Addis Ababa,
occurs annually.

Ethiopia’s vulnerability to natural hazards (and its resultant food insecurity) is closely linked to an
increasing population and the difficulty in managing land and water resources. About 85% of the
land surface in Ethiopia is considered susceptible to moderate or severe soil degradation and ero-
sion, and in the highlands, shrinking farm sizes and soil degradation and erosion are reducing the
sustainability of agricultural production and causing downstream pollution. In addition, land pro-
ductivity is declining as the average household landholding is declining due to population pressure
and limited uncultivated land. Ethiopia’s water resources are unevenly distributed, with 80-90% of
all its surface water found within four major river basins located in the west and south-west of the
country. Only 10-20% of the surface water resources are found in the East and central parts of Ethio-
pia, where 60% of the population lives.?

7 Source: EM-DAT: The OFDA/CRED International Disaster Database, www.emdat.be
8  Amber Meikle, Ethiopia — Country Level Literature Review, African Climate Change Resilience Alliance March 2010

9  Ethiopian Strategic Investment Framework for Sustainable Land Management (Draft), August 2008
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1.3. Governmental and law-making structure

Government

The current governmental structure in Ethiopia was established on 21st August 1995, when the
country’s Constitution was formally adopted, which established a federal structure and a parlia-
mentary system of government. The Ethiopian Parliament is bicameral, with the 547-seat House of
Peoples’ Representatives forming the lower chamber, elected from single-seat constituencies from
districts/woredas, and the 108-seat House of Federation forming the upper chamber, selected by the
legislatures of the regional States. Executive power is held by the Prime Minister, whilst the President
is the ceremonial Head of State.

There are 11 states within Ethiopia’s federal structure (of which two, Addis Ababa and Dire Dawa are
technically ‘chartered cities’), each governed by their own councils. Immediately below the states in
the hierarchy sit the ‘woredas’ or districts. At present there are approximately 550 woredas. Within
each woreda there are a number of kebeles, which represent the smallest unit of local government
(there are more than 30,000 kebeles in Ethiopia at present), although in practice the ‘kushets’ exist
as smaller village units within one kebele. A kebele is best described as a neighbourhood or ward.

Both the Federal Government and the States were given considerable legislative, executive and ju-
dicial powers under the 1995 Constitution, which also ensured the decentralisation of many politi-
cal, fiscal and administrative powers to State level. Ethiopia has been cited as a striking example of
‘ethnic federalism’, in which the country’s major ethnicities have been allotted their own regional
states (with most of the states named after the dominant ethnicity in the state, e.g. Somali, Afar,
Ambhara). Concurrent with this policy of federalism, beginning in the early 1990s the Ethiopian gov-
ernment embarked on a number of decentralizing reforms of political, fiscal and administrative
powers, although many argue that so far these reforms have not significantly shifted power out of
Addis Ababa.10

Regional States in Ethiopia benefit from many constitutional protections, which at their most ex-
treme include the right for States to secede (although only following the proper political process).11
The Constitution also states that ‘all powers not expressly given to the Federal Government and the
States are reserved to the States’.12 Whilst the woredas were not established by the Constitution,
each regional State has its own Constitution, which established and provides for its respective wore-
das. The woredas received significant powers following the District Level Decentralisation program
of 2001.

Law-making

Ethiopia has a dual system of courts — a Federal Judiciary with the Supreme Court at its apex, along
with a separate and parallel judicial system in each Regional State. The Federal Supreme Court, the
Federal High Court and the Federal First Instance Court constitute a single Federal Judiciary, having
jurisdiction over all cases pertaining to federal matters. Likewise, there is a similar court structure in
each Regional State that has jurisdiction over all regional matters.

10 UN HABITAT, Ethiopia Urban Profile, 2008
11 Article 39, Proclamation 1/1995 (Constitution of the Federal Democratic Republic of Ethiopia)
12 Article 52(1), ibid
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In terms of the hierarchy of laws, the Constitution is the supreme law of Ethiopia, which overrides
all other legislation (including State constitutions and laws). Second are Proclamations, which are
pieces of legislation enacted by the House of Peoples’ Representatives. Third in the hierarchy are
Regulations, which are issued by the Council of Ministers. Last in the list are the Directives, which
are issued by individual government departments in order to implement Proclamations and Regula-
tions. All federal laws have effect throughout the country and take precedence over the laws issued
by regional states. The regional states have the powers to make their own laws (in the form of Proc-
lamations and Regulations) on matters that are under their competence (and apply only within the
territory of the relevant regional state).13

In practice, much of Ethiopia’s regulatory framework - including that related to DRR - appear in the
many government policies issued by the different government Ministries, rather than in legislation.
The actual procedures of policy-making and law-making are provided for in the Council of Ministers’
working procedures, and technically each policy must follow the following procedure. Firstly a gov-
ernment minister must communicate an intention to formulate a policy to the Prime Minister, who,
together with the Council of Ministers, must approve this. The preparation of the draft policy should
include discussion and consultation with stakeholders (including affected communities) as well as
interested government ministries and agencies. The draft policy will then be finalized and submitted
to the Council of Ministers for approval. In the event of approval, the relevant ministry must imple-
ment the policy through an appropriate instrument and assess the implementation.14 However a
number of interviewees for this case study confirmed that this official procedure is rarely followed,
with little impact assessment carried out during policy formulation and a lack of consistent moni-
toring and evaluation of policy following implementation.1s

13 ibid
14 Articles 9 — 12, Working Procedures of the Council of Ministers of the Federal Democratic Republic of Ethiopia, 2000, as referred
to in Ethiopian Civil Society Network on Climate Change, A Review and Analysis of Land Administration & Use Legislation and

applications of the Federal Democratic Republic Ethiopia and the four Regional States Of Amhara, Ormia, SNNP And Tigrai, April
2011

15 See also Ethiopian Civil Society Network on Climate Change, A Review and Analysis of Land Administration & Use Legislation and
applications of the Federal Democratic Republic Ethiopia and the four Regional States Of Amhara, Ormia, SNNP And Tigrai, April
2011
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2. Methodology

The detailed legal research for this study was undertaken by the consultant in advance, based on
online resources, and is summarized in a separate DRR National Law Desk Survey completed in Oc-
tober 2012.16 Preparation for this Country Case Study project began in November 2012, with a three-
week mission to Ethiopia between 19 November and 9 December 2012. This report was prepared
during December 2012 and January 2013.

Given the relatively short time-frame for this study, it does not attempt to be a comprehensive study
of all the legal and institutional frameworks of relevance to DRR in Ethiopia. This report instead
aims to provide an overview and analysis of the legal framework for DRR in Ethiopia, drawing out
specific examples of good practice as well as the major gaps and challenges for both legislation and
implementation.

During the in-country mission the project consultant met with and interviewed a wide range of
stakeholders in Ethiopia (a full list of which is available at Annex A). These interviews were vital
in firstly providing the project consultant with copies of laws, policies and other documents which
were not publicly available for the purposes of the Desk Study, and secondly for first-hand informa-
tion regarding the institutional arrangements for, and implementation of, DRR and DRM activities
in Ethiopia. These interviews with stakeholders were the primary means of achieving the assigned
objectives for the in-country mission, which were as follows:

1. To identify and obtain copies of relevant laws and regulations relevant to DRR, including key na-
tional laws that were not found during research for the Desk Study report, as well as sub-national
laws and regulations in the sample areas visited.

2. To assess the extent to which the existing legal framework for DRR is both adequate for the needs
of the subject country and whether there is sufficient institutional support and other resources
for effective implementation.

3. To identify good practices and gaps in the law and its implementation.

The project consultant met with government officials at the federal, regional and community levels,
as well as Red Cross movement representatives, stakeholders from NGOs, donors and UN agencies,
and community representatives. Given the time-frame and the large amount of development and
humanitarian activity in Ethiopia it was not possible for the project consultant to meet with all ma-
jor government, national and international actors, and the absence of an organization from the list
in Annex B may simply mean that their representative was not available in Addis Ababa or Tigray at
the relevant time.

The interviews were held as structured discussions, based on the information and guideline ques-
tions provided to the project consultant in the project Terms of Reference. The interviews focused on
legal issues surrounding DRR in Ethiopia, the legal framework and its implementation, and current
disaster risks and DRR practices, with special consideration of any good practices and gaps in the
legal framework or implementation.

16 This will become available online during 2013 at: http://www.ifrc.org/en/what-we-do/idrl/
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The majority of the interviews were held in the capital of Ethiopia, Addis Ababa, in order to meet
with the relevant government officials and UN, donor, and NGO stakeholders, whose headquarters
were generally based there. As such the project consultant spent two weeks in Addis Ababa inter-
viewing stakeholders and researching legal issues.

Regional and community visits

The essential purpose in reviewing legal frameworks for DRR is to help reduce communities’ risks
from disasters, and therefore an important part of the study was to gain the views of communities
as to gaps or good practices in legal frameworks and their implementation, and to consider within
each sector of legal regulation relevant to DRR how the concerns of communities and civil society
are incorporated into DRR legal frameworks.

In accordance with the terms of reference, which required analysis of law, regulation and implemen-
tation within one regional state outside the capital, the project consultant visited the region of Tigray
in the north of Ethiopia for one week in order to interview local government officials and community
focus groups, and to provide a sample ‘vertical profile’ of the law and its implementation. Four com-
munity focus groups were interviewed in total; two woredas were visited and two community groups
were interviewed in each woreda, as follows:

e Enderta Woreda

e Didiba Kebele (Merbmiti Kushet) - women'’s focus group

e Shibta Kebele (Gergembes Kushet) — community focus group
e Saharte Samre Woreda

e Samre Kebele - women'’s focus group

e Samre Kebele — community focus group

The region of Tigray was chosen for a number of important reasons. Firstly the Ethiopian Red Cross
Society has a strong presence in Tigray, with a large branch office in the regional capital, Mekelle, and
a good network of local level offices and volunteers. This meant that the community focus groups
could be organized and facilitated in accordance with the relatively tight timescale. Secondly Tigray
is one of the most drought prone regions in Ethiopia, affected by recurrent drought, and therefore
community focus groups were able to draw on community members with extensive personal experi-
ence of dealing with disasters.

Meaning of ‘law’ and ‘regulation’

For the purposes of this study, the terms ‘legislation’, law’, "legal framework’ and ‘regulation’ refer
to acts of parliament, legislation, laws, regulations, decrees or similar, as well as their implementing
policies and guidelines, at all levels of government. It also includes binding customary law at com-
munity and local level that may not be formally documented.
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3. Findings on Regulatory Frameworks
for DRR and their Implementation

3.1. DRR in Disaster Management Law & Institutions

Whilst technically the current principal legislation relating to disaster management in Ethiopia is
the 1993 Policy, the current status of DRR in Ethiopia can only be properly considered with a full
analysis of the draft National Policy and Strategy on Disaster Risk Management (NPSDRM) which has
remained in draft form with relatively few major amendments since 2009, as well as consideration
of its accompanying Strategic Programme and Investment Framework (SPIF). These documents must
also be placed in the more general policy framework applicable in Ethiopia at present, notably the
current Growth and Transformation Plan, and the Climate Resilient Green Economy strategy.

National Policy on Disaster Prevention and Management 1993

Whilst there is no over-arching ‘primary’ law (for example, a Proclamation) that governs disaster
management and DRR in Ethiopia, other than the general duties of the government to protect and
assist citizens in the event of disasters as established in the Constitution,!? the 1993 Policy is the cur-
rent legal document in place which sets out the details of the national disaster management system
in Ethiopia. It is supplemented by the Directives for Disaster Prevention and Management (1993)
(DDPM) and the General Guidelines for the Implementation of the National Policy on Disaster Pre-
vention and Management (1995) (Guidelines). However each of these documents will be superseded
by the NPSDRM once it is formally ratified and adopted by the Government.

The Government openly acknowledges that the 1993 Policy, the Directives and Guidelines are now
outdated; they focus on response and management of disasters rather than a more comprehensive
view of disasters that takes into account matters of resilience and risk reduction. The DRMFSS itself
works using a multi-sectoral and ‘multi-hazard’ approach that is lacking from the 1993 Policy, which
focuses only on drought, and therefore is inadequate in dealing with the increasing prevalence of
multi-hazard induced disasters and related losses in Ethiopia.

The age of the 1993 Policy (it pre-dates even the Constitution of Ethiopia) has also meant that it
is insufficient to cope with ongoing institutional change in the government, and fails to take ac-
count of increasingly important issues such as mechanisms for accountability, the decentralization
of Ethiopia, and the need for risk mapping. This is acknowledged in the introduction to the NPSDRM,
which states that ‘over time, important strategic, conceptual, and institutional changes have ren-
dered some aspects of the [1993 Policy] obsolete’, refers specifically to its narrow focus on drought,
and states that ‘policy implementation was not supported by legal enforcement’.1® However the 1993 Policy
did at least link relief work to development by establishing employment generation/food for work
schemes, as well as setting up the beginnings of the national EWS, and emphasizing the need for
community participation in DRM activities, and the need for multi-sectoral coordination.

For these reasons, the 1993 Policy is largely ignored in practice by the DRMFSS and the majority
of the government’s institutional framework responsible for disaster management and DRR. Fur-
thermore, institutional changes such as the Business Process Re-engineering (BPR) project of 2007

17  Article 89(3), Proclamation No. 1/1995 (Constitution of the Federal Democratic Republic of Ethiopia)
18 See section 1.3.3 NPDPM
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onwards have meant that the disaster management structures established by the 1993 Policy have
been re-named and re-organised a number of times, rendering the details of the 1993 policy and
directives somewhat obsolete.

Current institutional structure

At the highest level, current institutional responsibility for DRR in Ethiopia rests with the MOA. The
National Disaster Prevention and Preparedness Committee (NDPPC) (one of the few remaining bod-
ies from the 1993 Policy) feeds directly into the MOA, consisting of the Ministers of various ministries
such as agriculture, finance, health, and is chaired by the deputy Prime Minister, but in practice it is
unclear of the exact current function and role of the NDPPC. Under the direct responsibility of the
MOA sits the Disaster Risk Management and Food Security Sector (DRMFSS), which contains two
directorates: Early Warning and Response, and Food Security. The DRMFSS also contains the Emer-
gency Food Security Reserve Administration and the National Disaster Prevention and Preparedness
Fund. For a full overview of the current institutional structure for DRM implementation in Ethiopia,
see figure 1 below.

At the regional level, the restructuring that has taken place at the federal level since 2007 follow-
ing the BPR project has yet to take effect in all regions, with the key institution in some regions
remaining the Disaster Prevention and Preparedness Bureau, with Disaster Prevention and Food Se-
curity Offices at zonal and woreda level. Tigray, however, is an exception to this, and highlights the
sometimes wide regional variations that occur due to Ethiopian government decentralization. The
regional Bureau of Agriculture in Tigray has already restructured its DRR/DRM capabilities into the
Early Warning and Food Security ‘core process’, with this structure broadly (but by no means consis-
tently) replicated at the woreda level.

Figure 1: current institutional structure for DRM in Ethiopia!®
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19 Source: DRMFSS, provided to project consultant on 21 November 2012
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Current Policy Background

DRM/DRR is included as a consideration in most of the major national policies, plans and frame-
works in place in Ethiopia. This is partly due to the fact that the government of Ethiopia’s current ob-
jective of rapid economic development and the achievement of ‘middle income’ status rests largely
on increasing the output of the agricultural sector, and the government recognizes that this is not
possible without addressing the natural hazards such as drought and flooding which hinder agricul-
tural productivity throughout Ethiopia.20 The impact of climate change on the sector is recognized
and therefore DRM considerations are mainstreamed into environmental policy, although at present
it does not regulate coordination sufficiently for effective implementation.

e Growth and Transformation Plan: this covers the period 2010/11 to 2014/15 and rests on 7 ‘Pil-
lars’ (all of which are inextricably tied into Ethiopia’s overall aim of achieving ‘middle income’
status by 2025), one of which is the maintenance of agriculture as a source of economic growth.
Within this pillar, whilst DRR is not mentioned specifically, objectives include better adaptation
to climate variability and ensuring food security, partly to be achieved through irrigation projects,
watershed management and expansion of water and moisture retaining works, and generally
strengthening the conservation and management of natural resources. The Ethiopian Agricul-
tural Transformation Agency (established by federal regulation in 2010) is tasked with support-
ing the Growth and Transformation Plan for the agricultural sector in Ethiopia, and one of its
strategic objectives is to achieve universal food security and protect vulnerable households from
natural disasters21.

e Climate Resilient Green Economy strategy: as part of the government of Ethiopia’s strategic focus
on climate change, this strategy has been developed by the Environmental Protection Agency
(EPA), and takes into account Disaster Risk Management (DRM) as a core area of work, although
feedback from interviewees as well as analysis by commentators suggests that the overlap be-
tween the work of the EPA and the DRMFSS has not been properly addressed; for example Ethio-
pia’s Programme of Adaptation to Climate Change contains objectives such as the resettlement
of persons from disaster prone areas before disasters materialize, and training communities for
response to quick onset extreme weather events, but these areas are also within the remit of the
DRMEFSS, and no clarity exists as to ultimate institutional responsibility.

e Agriculture Policy and Investment Framework: this is a 10 year road map (2010 — 2020) designed
to produce a national level strategic investment planning framework to guide the prioritization,
planning and implementation of current and future public and development assistance invest-
ments, to contribute to sustainable agricultural growth and rural development, food security, and
poverty reduction. The 4th strategic objective (out of a total of 5) of the Framework is DRM.

Draft National Policy and Strategy on Disaster Risk Management
Background

The BPR project, begun in 2007, represented a shift in Ethiopia’s disaster management policy, moving
from drought-focused crisis management under the pre-existing structure, to a multi-sectoral and
multi-hazard risk management approach under the new structure, as summarized in the Minister
of Agriculture’s official statement to the Third Session of the Global Platform for DRR in 2011.22 As
a result of this process, the Disaster Prevention and Preparedness Agency (DPPA) was reorganized

20 Itis currently classified by the World Bank as a Low Income country.

21 Ethiopian Agricultural Transformation Agency website, http://www.ata.gov.et/priorities/national-growth-transformation-plan/,
accessed 8th January 2013

22 Official Statement by the Federal Democratic Republic of Ethiopia to the Third Session of the Global Platform for Disaster Risk
Reduction (Geneva, 2011)
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and its rights and obligations were transferred to the Ministry of Agriculture and Rural Development
(MARD),22 which led directly to the establishment of the DRMFSS within MARD (although the MARD
is now referred to as the Ministry of Agriculture (MOA)). This new sector was, and remains, headed
by the State Minister for Agriculture, and it contains the Early Warning and Response Directorate
(replacing the DPPA, with new mandates) and the Food Security Coordination Directorate (replacing
MARD’s previous Food Security Coordination Bureau). It should be noted that the DRMFSS is not it-
self established by law; it is a unit of the MOA, and was established under the general power provided
to the MOA under Proclamation 691/2010.24

As early as 2004, the DPPA initiated a policy revision process, reviewing the strengths, limitations and
challenges of the 1993 Policy. Following a series of stakeholder consultations, experience exchanges
and the establishment and subsequent reorganization of a number of technical and steering com-
mittees over the ensuing years, in 2008 stakeholder consultation began in earnest on the draft policy
document (the NPSDRM).

However, a major gap within the Disaster Management framework of Ethiopia remains that, despite
extensive revision and consultation over the last four years and the production of a near-final draft
of the NPSDRV, it remains a draft, which is yet to be formally approved by the Council of Ministers,
and many stakeholders commented that one of the main reasons for this was the proposed institu-
tional restructuring under the NPSDRM. Article 3.1.3 of the NPSDRM sets out the establishment of
the Federal Disaster Risk Management Coordination Office (Federal DRM Coordination Office), which
‘is a coordinating and regulatory body at federal level for DRM-related matters that will be account-
able to the Office of the Prime Minister’, with the Head of the Federal DRM Coordination Office being
‘directly accountable to the Prime Minister’.25 As such this article proposes that the current DRMFSS
structure will be transferred out of the MOA, to sit directly underneath the Prime Minister’s Office.
Whilst this is seen as a positive move in terms of highlighting the strategic importance of DRM and
ensuring that the coordination body is not beholden to any one Ministry, it is considered that this
institutional change is the main reason for the delay in adopting the NPSDRM.

Content

Given that the NPSDRM is still technically a draft document and is awaiting approval by the Council
of Ministers, the project consultant has reviewed the most recent version provided by the DRMFSS
in Addis Ababa for the purposes of this report, which is dated May 2010 and labelled as version 10
(the version reviewed for the desk study report was dated April 2009). Interviewees at the DRMFSS
noted that only minor amendments have been made since May 2010, as the draft is essentially final-
ized and simply awaiting approval, but larger changes cannot be ruled out. The fact that the draft
NPSDRM has been relatively untouched over the last 2.5 years highlights the pressing need for the
government of Ethiopia to expedite the approval of the NPSDRM.

The overall objective of the NPSDRM is ‘to reduce risks and the impacts of disasters through the
establishment of a comprehensive and integrated disaster risk management system within the con-
text of sustainable development'26. It refers to the ‘complete disaster management cycle’ and defines
the key phases of the cycle as follows:

23 Proclamation 593/2008 (Transfer of Rights and Obligations of Disaster Prevention and Preparedness Commission to the Ministry
of Agriculture and Rural Development Proclamation)

24 Article 19(1)(i), Proclamation 691/2010 (Definition of Powers and Duties of the Executive Organs of the Federal Democratic Republic
of Ethiopia Proclamation)

25 Article 3.1.3.1.11.1, NPSDRM
26 Article 2.2.1, NPSDRM
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e prevention (avoiding disasters by addressing vulnerabilities);
e mitigation (minimizing potential disaster impacts through disaster risk management);

e preparedness (ensuring readiness through strengthening early warning system, building logistic
capacity, maintaining adequate resource reserves and other precautionary measures);

e response (saving lives and livelihoods);
e recovery (immediate post-crisis assistance); and

e rehabilitation (building capacities to withstand future crises).

It is heavily influenced by the Hyogo Framework, and indeed has been criticized by some donors and
NGOs as re-stating the requirements of Hyogo without adapting them sufficiently to the specific
context of Ethiopia.

Under the NPSDRYV, the concept of ‘Core Disaster Risk Management’ phases is used to set out the
various activities that must take place according to which phase is ongoing. In general terms the
‘pre-disaster’ phase concerns prevention, mitigation and preparedness activities, the ‘disaster’ phase
sets out the basic organizational plan for dealing with disasters, whilst the ‘post-disaster’ phases
concerns damage assessments and rehabilitation. The NPSDRM contains a section entitled ‘Opera-
tional Modalities under Each Core DRM Components’ which then proceeds to layer detail into each
phase. Interviewees were generally positive about the manner in which the requirements and re-
sponsibilities are assigned to these phases.

In terms of the new DRM structure proposed by the NPSDRM, the FDRMC would be established as
the ‘highest policy and oversight body for DRM’,27 and would include the Prime Minister and a long
list of representatives from most government ministries. Underneath the Federal DRM Council sits
the Regional DRM Councils, followed by the Zonal DRM Councils, and finally the Woreda/Kebele/
Farmer’s Kebele Administration DRM Councils.

The NPSDRM requires heavy decentralization of DRM functions, resources, and accountabilities, to-
gether with information flow across and within different levels of government sectors to facilitate
multi-hazard mapping, risk analysis and resource rationalization.28 Whilst responsibility for declar-
ing national disasters rests with the Federal DRM Council, the responsibility for declaring regional,
zonal and local level disasters is delegated to the Regional DRM Councils, a departure from current
institutional practice; interviewees at federal, regional and local levels referred to the delays inher-
entin a system that, despite being decentralized on paper, still requires federal authorization prior to
regional disaster response. The NPSDRM therefore appears to fill this gap in the current framework.
Overall this represents a positive step towards ensuring that DRM systems are decentralized and
community based, with the initial responsibility for detecting, responding to, recovering from and
mitigating the effects of disaster resting with the woreda administrations.

The NPSDRM also contains many other positive elements, such as recommendations for the main-
streaming of DRM, monitoring and evaluation of the impact and effectiveness of DRM practices,
giving ‘due attention’ to cross-cutting issues such as gender, age, HIV/AIDS, disability, etc., and rec-
ognizing the role of community organizations and civil society in contributing to DRM. Interestingly,
the NPSDRM states that:

27 Article 3.1.2.1, NPSDRM
28 Article 2.4.3, NPSDRM
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° there shall be enabling legislation to strengthen the mechanisms of accountability for DRM as
outlined in this Policy’, and

‘there shall be a review and, where appropriate, revision of existing legislation, implementa-
tion guidelines and manuals across all sectors to strengthen DRM efforts, accountabilities, and
directions’ 29

However interviewees from the DRMFSS could not comment on whether such legislation or amend-
ments are being developed, or on any potential timeframes for such development.

The 1993 Policy contained no information regarding any official reporting of progress on DRM/DRR;
the NPSDRM however proposes that a review process of the NPSDRM would be held every five years
under the authority of the Head of the Federal DRM Coordination Office, and that ‘comprehensive
DRM reports’ will be presented to the House of People’s Representatives regarding the performance
of DRM activities nationwide?®0 (backed by a network of annual reporting from kebele to federal
level). In terms of current DRMFSS reporting practice, quarterly and annual reports are prepared by
the DRMFSS directorates and issued to the MOA. These reports are then, following review, presented
to the House of People’s Representatives. Although these reports were not available for review, they
contain information regarding finances and ongoing DRM activities and as such this indicates that
the DRMFSS are already engaged in the reporting structure recommended under the NPSDRYV, albeit
without any legislative backing for doing so. In terms of current budgeting practices, the 1993 Policy
is silent on funding and budgets, whereas the NPSDRM contains several (albeit relatively general)
provisions regarding budget allocation for DRM activities.3! In practice, the federal government has
budgetary allocations to institutions that are mandated for the coordination of disaster manage-
ment/reduction activities, and the political, administrative, and budget responsibilities are trans-
ferred from the national level to the regions, zones and districts through decentralization.32

The NPSDRM is backed by the current draft of the DRM Strategic Program and Investment Frame-
work (SPIF), which the DRMFSS produced in order to ‘operationalise’ the NPSDRM. The SPIF is a long
document at 142 pages in its current iteration, and has the stated aim of ‘reducing disaster risk and
the impact of disasters through the establishment of a comprehensive and integrated disaster risk
management system’, providing detail for the different components of the DRM cycle identified in
the NPSDRM and promoting an ‘efficient, transparent and effective’ DRM system. The high level of
detail in the SPIF makes it hard to summarise within reasonable limits, although relevant provi-
sions of the SPIF are discussed in other sections of this report, and it is much more focused on the
programming side of DRR rather than the legislative, with for example an extensive programmes
summary and logframe analysis. Several interviewees noted that the SPIF was initially produced
by the DRMFSS without any stakeholder consultation, and donors and NGOs have been engaged
in consultation with the DRMFSS over the last few years in an attempt to shape the SPIF into an
acceptable framework document. However, despite the criticism the SPIF is nonetheless an ambi-
tious document with extremely positive goals. The main danger is that its goals may exceed current
governmental capacity — at both federal and regional levels — and may not be achievable without
substantial levels of support from the donor and NGO community.

29 Article 2.4.13, NPSDRM

30 Article 3.1.3.1.11, NPSDRM

31 See, for example, Article 1.5.1.1, NPSDRM

32 Page 8, Interim National progress report on the implementation of the Hyogo Framework for Action (2011-2013), October 2012
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Good Practices and Gaps in Disaster Management Law and Institutions

Feedback from interviewees revealed that there is some consensus regarding both the good practices
and the major gaps in Ethiopian DRR/DRM law:

Coordination: at the federal level within DRMFSS there is undoubtedly good coordination of both
government and donor/NGO actors in DRR activities. Figure 2 below contains a diagram of the DRM
coordination structure at federal level. There is a joint strategic oversight committee for DRM mat-
ters (as well as a separate one for food security) underneath which sits the DRM technical working
group, which is a multi-agency national DRM platform. The DRM technical working group sits direct-
ly above several sector task forces (agriculture, education, health and nutrition, water sanitation and
health), as well as an editorial committee, methodology sub-group and logistics sub-group. For the
most part these structures seem to work well and the various task forces are made up of represen-
tatives from government, UN agencies, NGOs (both international and local) and donors, with senior
representatives from the UN, NGO and donor community generally chairing the task forces together
with a government representative (e.g. the FAO chairs the agricultural task force). A technical multi-
agency group, comprising senior level personnel (generally heads of department and directors) from
the UN, NGOs, donors and government also meets on a regular basis. This structure enables the
input of actors at most levels into DRMFSS activities, and interviewees were positive about the level
of inclusion and input given to non-government actors. The task force structure is another example
of practice preceding (official) policy, as the NPSDRM requires DRM Units to ‘establish and lead sec-
toral ETFs [emergency taskforces] comprising actors in their sector, other relevant sector offices, UN
agencies, donor governments, humanitarian organizations, and private sector representatives, as
appropriate’ 33

The task force structure is currently being decentralized to the regional level, and is only formally
present in a handful of regions, although in Tigray the Early Warning and Food Security directorate
of the MOA appears to already have task forces in place. This contradicted information from one
interviewee at the DRMFSS at federal level who stated that task forces were only being rolled out in
Somali, Afar and Oromia at present, but in any event it appears that Tigray and other regions already
possess a committee structure, that is very similar to the task force structure used at federal level.

Lack of consultation on policy: despite the many positive aspects and outcomes of the federal level
coordination structure outlined above, many interviewees from the UN, NGOs and donors were criti-
cal of the manner in which the major policy documents of the DRMFSS were developed. The NPS-
DRM and the SPIF were mentioned specifically as being produced without consultation of the civil
society community, and without properly consulting community groups. Many interviewees noted
that it took some time and effort before the DRMFSS opened up the documents to consultation (an-
other explanation as to why the NSPDRM has remained as a draft for so long), and were particularly
concerned about the quality of the SPIF until recently, following amendments due to stakeholder
feedback.

Community involvement: there has undoubtedly been a huge upsurge in community participation
in DRR/DRM activities in recent years, for example through participation in procedures such as risk
assessments and seasonal assessments, and involvement in national level programs such as the
Productive Safety Net Programme (PSNP) which are geared towards resilience for communities (the
PSNP operates on a ‘food for work’ basis, where the work often involves projects that contribute to

33 Article 3.1.4.1.4.12, NPSDRM
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DRR such as soil conservation and water conservation activities).3¢ However, as discovered during
community interviews in Tigray, this participation has not led to increased community awareness of
DRR legislation or activities. This is perhaps partly due to the fact that, despite the decentralization
of responsibilities and powers to regions and woredas, local authorities lack true decision-making
powers and are not comfortable involving communities without proper authorisation; as noted in
the interim Hyogo progress report for Ethiopia, local administrators can often lack the necessary
autonomy to take decisions which would promote DRR within their regions.s5

Figure 2: Institutional Structure for DRM coordination in Ethiopia3¢
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3.2. Responsibility, accountability and liability for natural disaster
risk reduction

Whilst the Constitution states that the ‘Government shall take measures to provide protection
against natural and man-made disasters; and, in the event of disasters, it shall provide timely as-
sistance to the victims’,37 there is little law which sets out issues of accountability and liability for
DRR against natural hazards. The analysis if the law relating to DRR in Ethiopia has shown that
institutional responsibility for DRR is relatively well defined, but the same laws do not mention the
accountability and liability of those involved. There are no guarantees under the Constitution or in-
deed elsewhere which give individuals or groups any rights of action for loss of life or damage from
natural disasters.

Many stakeholders were asked about this issue during interviews and each responded that, in terms
of government responsibility, issues of liability are only dealt with on a ‘practical’ basis, for example
persons who have mismanaged a disaster response or who have negligently failed to warn of an

34 See the Interim National progress report on the implementation of the Hyogo Framework for Action (2011-2013), October 2012
35 Page 8, Interim National progress report on the implementation of the Hyogo Framework for Action (2011-2013), October 2012
36 Source: DRMFSS, provided to project consultant on 21 November 2012

37 Article 89(3), Proclamation 1/1995 (Constitution of the Federal Democratic Republic of Ethiopia)
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impending disaster may lose their positions, rather than any legal procedure being followed. No
interviewees were aware of laws that give citizens a right to know about hazards that may affect
them but several referred to the good dissemination of information at local level regarding natural
disasters. Whilst information regarding risk profiles and disasters is certainly disseminated among
affected citizens as part of the risk profiling and seasonal assessment processes, the lack of this right
is a gap in the legal framework.

The new NPSDRM states that it will ensure accountability and responsibility of all concerned ac-
tors at all levels,38 and makes some more specific assertions, for example that the Emergency Task
Forces ‘shall meet as necessary and be chaired by empowered, senior government representatives
who will be held accountable and evaluated for the management of ETFs and other emergency
coordination responsibilities’.3? In terms of how this will be achieved, the NPSDRM calls for legisla-
tion to be enacted to enforce implementation of the policy, and for such legislation to specify the
implications (including penal measures) for institutions and individuals who fail to discharge their
duties and responsibilities in the NPSDRM.40 Similarly, DRM Coordination Offices and DRM Units at
federal and regional levels are to take corrective measures in case of failures of DRM actors to fulfil
their responsibilities.4! The policy provides no further detail regarding mechanisms for evaluation or
enforcement. Interviewees within the DRMFSS indicated that this issue may be fleshed out in further
policy documents but there was no certainty as to when, or how, this would take place, and several
interviewees thought that the development of new legislation covering issues of responsibility and
accountability was extremely unlikely.

Likewise no interviewees were aware of the liability of private individuals regarding damage caused
to others from their property during natural disasters. It is possible that this would be dealt with
through conventional application of Ethiopian law but no interviewees were aware of, or were able
to comment on, instances where this has occurred.

Regarding systems of compulsory insurance against the effects of natural disasters, no such schemes
exist, although the SPIF states that ‘a program for national insurance against drought will be con-
sidered’ and the cost-benefit case will be re-considered,42 noting that an experiment of this sort was
carried out at the onset of the PSNP program, and then abandoned. Some donor-led programs are in
place, for example Oxfam America and WFP’s R4 programme, which was created to test and develop
integrated tools that extend the risk management benefits of financial services such as insurance
and credit to the most vulnerable populations,43 and which uses an ‘insurance for work’ system as a
key part of the programme. Other organizations such as the UN are investigating sustainable insur-
ance schemes that would cover farmers in times of disaster.44

Risk Financing4

Within the framework of the NPDPM, a National Disaster Prevention and Preparedness Fund (NDPPF)
has been established as an emergency fund that provides resources for carrying out relief measures.

38 Article 2.3.5, NPSDRM

39 Article 2.4.2.2.2, NPSDRM

40 Article 1.10, NPSDRM

41 Article 1.10.7, NPSDRM

42 Page 101, SPIF

43 World Food Programme and Oxfam America, R4 Rural Resilience Initiative brochure
44 Interview with UN representative

45  Information from UNICEF in Ethiopia
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The Fund is owned at the federal level and is managed by a National Disaster Prevention and Pre-
paredness Fund Administration (NDPPFA).This Fund, which is guided by a Board of Directors and
with technical involvement of major donors, intends to provide loans to agencies involved in disaster
reduction. The NDPPFA has been operational and supported relief measures in three instances in
2003. However, this fund is relatively new and has limited capacity.

Another risk financing mechanism is being established through the LEAP (Livelihoods, Early As-
sessment and Protection) index, supported by the World Food Program and the World Bank. The
LEAP index is intended to harmonize key components of a risk management framework designed
to translate early warning information into early emergency response. LEAP produces good indica-
tors of yield shortfalls and livelihood stress and has been used by the Government for early warning
and crop stress monitoring during 2008, while the World Bank has used the index to help determine
regional allocations of a US $25 million contingent grant to livelihood-stressed beneficiaries. The
framework is designed to protect five million livelihoods and would scale up the existing Productive
Safety Net Program (PSN P) to reach transient food insecure beneficiaries.

The lack of definition for the accountability and liability for DRR against natural hazards remains
a major gap in the Ethiopian framework and one that has not been closed by the NPSDRM or the
SPIF. While disaster insurance is not yet available, there are some risk financing mechanisms in their
early stages.

3.3. DRR and Law on Specific Hazards (Sectoral laws)

There are no specific legal regimes established in Ethiopia to manage individual hazards. Drought
and, to a lesser extent, flooding are the main hazards faced by the country and in practical terms at
least the existing 1993 Policy focused almost exclusively on drought, however no law has been putin
place to deal with individual hazards specifically. The proposed NPSDRM deliberately takes a multi-
hazard approach rather than providing specific legal regimes to manage individual risks.

At the level of financing and implementation, DRR in Ethiopia is closely linked with poverty reduc-
tion, food security, and sustainable land management (SLM) initiatives at the community and local
level. Programs to reduce vulnerability include: increase crop and livestock production and pro-
ductivity of vulnerable population through moisture retention, soil and water conservation (SWC),
water harvesting and pasture development activities and improvement of extension services; pro-
grams that improve the access of poor people to food in chronically food insecure areas through
implementing diversified income generating and cash based safety net, provision of credit and skill
training; programs that improve health and nutrition including water and sanitation, nutrition edu-
cation, and preventive health activities; and resettlement programs to provide access to land to the
landless and/or to those who are settled in agriculturally marginal areas.46

3.4. Early Warning Systems (EWS) & Risk Mapping

National Level
Early Warning System

Ethiopia’s national EWS has been in place since 1976, prompted by the severe famine of 1973/74,
making it one of the oldest EWS in Africa, although somewhat understandably it was entirely geared

46 Information from UNICEF in Ethiopia
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towards drought hazard. For present purposes the current incarnation of the Ethiopian EWS was
first formalized under the 1993 Policy, which required the establishment of a National Committee
for Early Warning ‘comprising of appropriate government agencies’.4” The details of the National
Committee for Early Warning are fleshed out in the DDPM and the Guidelines, but it is important
to note that since 1993 (when the 1993 Policy and the Guidelines were issued) important changes
have occurred within the Ethiopian government which, whilst not substantially changing the overall
objectives of the national EWS, have resulted in a different structure and operation of the current
EWS from that set out in the 1993 Policy, DDPM and the Guidelines. When the NPSDRM is passed this
divergence between policy and practice should hopefully be removed.

Part of the reason for the lack of consistent structure and implementation can be attributed to the
fact that whilst the 1993 Policy is outdated and the structures for EWS set out therein are no longer
applicable, the government is unable to implement the new structures proposed under the NPSDRM
until it is formally adopted. The NPSDRM contains relatively little detail regarding the operation of
the EWS but does set out relevant institutional responsibilities. A reading of the NPSDRM in the con-
text of Ethiopia’s current EWS practices makes it clear that whilst the policy is not formally in place,
current practice is nonetheless moving in the same direction as that proposed by the NPSDRM. For
example, the NPSDRM requires the establishment of regional and national level multi-hazard and
multi-sectoral early warning systems linked to disaster risks. DRM Units are ‘required to develop and
maintain early warning systems that monitor hazards with the potential to impact their sectoral
areas, guide sectoral disaster risk management responses, and integrated and [sic] feed into the
national multi-hazard, multi-sectoral early warning systems’. 48 As a DRM Unit is effectively a unit
that sits within each relevant Ministry or other government body (at federal level), this is an interest-
ing change from the current practice, which coordinates the input of other Ministries through the
DRMFSS. This reflects the general trend of the NPSDRM to devolve responsibilities to individual DRM
Units rather than focus all coordination and decision-making within one body.

The DDPM states that the NEWS would ‘at periodic intervals, give an assessment of the food pros-
pects in the country and also detect, at the earliest possible opportunity, the likelihood of occur-
rence of disaster’, which, broadly speaking, remains the case to this day, notwithstanding structural
changes to the implementing bodies. The DDPM also establishes the composition of the National
Committee for Early Warning, its remit and procedural details.4® Whilst the names and organiza-
tional structures have been changed since the Directives were issued in 1993, the fundamental re-
sponsibility and role of the entities charged with managing and overseeing Ethiopia’s EWS have not.

The Guidelines provide further details regarding the type of data the national EWS should provide,
production indicators, food shortage indicators, requirements for data analysis and reporting and
the institutional arrangements. The Guidelines also set out the tasks of the National Committee for
Early Warning, which include data collection and analysis and reviewing system effectiveness, as
well as the additional responsibilities for the individual members, for example preparing individual
action plans. The Guidelines also establish Regional and Zonal Committees for Early Warning, which
are to have similar structures and functions as the National, and Woreda Committees for Early
Warning, which the Guidelines state are ‘the core structure which will determine the success and
failure of the EWS'.

47  Article 12.4 NPDPM
48 Article 3.2.1.4.2.1 NPSDRM
49 Section I, Article 1.3 DDPM
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Today, terms such as National Committee for Early Warning are not used in practice. Instead the
DRMFSS is split into two distinct directorates: firstly the Early Warning and Response Directorate
(EWRD) and secondly the Food Security Directorate. The naming of these directorates indicates the
importance of the Ethiopian EWS, as well as the importance of food security issues. The EWRD
contains several units, including the Disaster Risk/Hazard Monitoring, Early Warning, and Response
Coordination Case Team (others include the Emergency Logistics Coordination Case Team and the
Emergency Finance and Procurement Case Team).50 The outputs of the various task forces and coor-
dination groups established at the federal level (and discussed above in section 3.1) all feed into the
decision-making process of the EWRD.

Many interviewees were quick to praise the sophisticated nature of the EWS in Ethiopia, which
is closely integrated into the national disaster risk profiling and information collection systems.
The DRMFSS also uses a sophisticated weather risk management system, ‘LEAP’ (Livelihoods, Early
Assessment and Protection project), an early warning/early action tool that analyses satellite and
ground data from automated weather stations to provide early warning information, and was noted
as good practice by many stakeholders.

Government, NGO and civil society stakeholders were relatively unanimous on two major issues
that affect the operation of the Ethiopian EWS. Firstly, it is not yet a truly multi-hazard information
collection and dissemination tool, as the majority of data gathered relates only to food security and
drought issues. In practical terms this can mean that if there is no drought in a woreda, it can be de-
clared ‘safe’, despite that fact that the woreda may face other hazards, for example earthquakes or
wildfires. Secondly, the ‘backflow’ of information is weak. The EWS generates a huge amount of infor-
mation, which begins at the community level and flows upwards to federal level via the regional and
zonal administrative structures. Once the information has been collated and analysed (a lengthy
process given the paperwork and bureaucracy involved), it is often not possible to inform communi-
ties of risks in a timely manner, this being compounded by weak communications infrastructures
outside of the capital and the regional capitals. The DRMFSS hope to implement a “Woreda Net’ sys-
tem which will connect woredas to the regional and federal levels with fast internet connections but
this project has yet to get off the ground. Security issues around the use of satellite communications
also mean that it is generally not possible to connect personnel and communities in more remote
areas in this manner.

Risk Mapping

Ethiopia’s DRMFESS have instituted a relatively sophisticated risk mapping system which, whilst not
considered under the 1993 Policy, is mentioned with more consistency in the NPSDRM. The gap here
is that whilst a comprehensive risk mapping and assessment process is being actively pursued by
the DRMFSS there is no overall legal or policy structure for it other than that contained in the draft
NPSDRM. The NPSDRM states that ‘risk assessment, hazard mapping, and forecasting processes will
be developed to reflect actual threats, provide genuine information, and produce accurate estimate
and needs’, and that contingency planning shall be an essential component of disaster prepared-
ness.5 Each DRMU is tasked with conducting sector-specific risk assessments and vulnerability
analysis, and designing and coordinating strategies to addresses these risks and vulnerabilities.52
This is not the case at present as risk assessments are carried out under the authority and coordina-
tion of the DRMFSS, with no sector-specific risk mapping taking place, but this may commence once
the NPSDRM is passed.

50 For further details regarding the structure of the DRMFSS, see Figures 1 and 2 in section 3.1 above
51 Article 2.4.2.1, NPSDRM
52 Article 3.1.4.1.4.8, NSPDRM
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Risk mapping in Ethiopia is tied into the DRR Planning process, which forms part of the ‘pre-disaster’
phase of the NPSDRM. In practical terms, this is already being translated into the completion of
Woreda disaster risk profiles to establish ‘an extensive and scientific database at community/kebele
level and provide all necessary information on disaster risk elements’.5® This information is then
intended to form the basis for designing DRM strategies, and to build the programs that form the
full cycle of DRM. The majority of the information gathered for DRR purposes is community-based:
at the most granular level a kebele community profile is prepared, and communities are asked what
they consider to be the key risks and hazards they face, and their perceptions of the actors involved.
These kebele profiles then feed into the Woreda Disaster Risk Profiles.54

However a number of interviewees were critical of the risk profiling process, with the main concerns
being that the woreda profiles are an impractical and expensive solution, with risk profiles contain-
ing too many indicators.

Risk mapping is also tied into the national seasonal assessments that are carried out across the
country twice a year, which produce the ‘Humanitarian Requirements’ document to request from
donors necessary food and non-food responses in the country. This methodology has been used for
almost three decades,55 but significant improvements in more recent years prompted many inter-
viewees to remark on the efficiency of the process and the huge amount of information it generates,
as well as the inclusion of stakeholders from government, civil society, donors, NGOs and local com-
munities. These seasonal assessment processes are also used to gather information for the woreda
disaster risk profiles. At present, around 200 woreda profiles have been completed, out of a total of
approximately 700 woredas in the country.56

The DRMFSS has also developed a database on records of all disasters that have taken place in the
country (which is currently being integrated in the ‘DesInventar’ system),57 which whilst not a re-
quirement under current law is noted in the draft NPSDRM, which requires DRMUs to maintain ‘his-
torical records of past crises and contingency plans’ for the purposes of developing new contingency
plans.s8 There is no mention of this information being held in a national-level database, which is
the current practice, though, which shows a small gap in the policy and a need to align with current
practice. The disaster database used in Ethiopia depends on official records and ‘recall’ surveys and
therefore some have questioned the accuracy level of this system, and limited technical capacity as
well as resources to analyse the bulk of data and to manage large databases (especially at local level)
remains a challenge (although this is being mitigated somewhat with assistance from development
partners).59

Regional Level

No EWS legislation exists outside of the national level, and implementation instead relies on the
structures established at regional levels administering the policy set in Addis Ababa. The federal
EWS structure (involving a central EWS coordination unit and an EWS Committee which contains

53 DRMFSS, Disaster Risk Reduction Planning in Ethiopia
54 Interview with DRMFSS representative
55 Interview with DRMFSS representative
56 Interview with DRMFSS representative

57 Preventionweb, Interim National Progress Report on the implementation of the Hyogo Framework for Action (2011-2013), 2 October
2012

58 Article 3.2.1.4.2.3.2 NPSDRM

59 Preventionweb, Interim National Progress Report on the implementation of the Hyogo Framework for Action (2011-2013), 2 October
2012
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representatives from the DRMFSS, other Ministries and NGOs) is in theory replicated at regional,
zonal and woreda level, with each level having its own EWS staff and committees. In practice there
does not appear to be a standard implementation of this structure: in Tigray, for example, whilst this
structure is replicated at the regional and to a limited extent at the woreda level, there is no real
zonal EWS structure in place. The zonal level in Tigray contains only a few representatives with no
clearly defined roles, and lacks organization.6® Furthermore, whilst woreda level EWS structures are
quite established in certain states (such as Tigray, Amhara, Oromia and SNNPR), in other more heav-
ily pastoral and lowland states such as Somali, Afar, Gambela and Benshangul-Gumz, they are not. 1

As a practical example of the risk mapping process in Ethiopia, in Tigray 26 woreda risk profiles have
been created, out of a total of 34 woredas. 5 are currently under way, with the remaining 3 to be
completed by February 2013. An EWS committee in each woreda works together with EWS staff from
both federal and regional offices, as well as staff from the UN (largely UNICEF in Tigray) and other
NGOs. This team visits a sample of kebeles from each woreda to conduct household questionnaires
and gather other data, and this information is then verified and analysed at federal level. However a
gap in practice exists here, as the information collected can (and has) gone ‘out of date’ during the
course of the relatively lengthy verification and approval process at federal level; despite decentral-
ization, federal approval of information collected at regional level is still considered necessary, and
holds up the deployment of aid or the assignment of DRR projects.

Community Level

Although interviews with government stakeholders at the national level indicated that the EWS was
rolled out effectively to community/kebele level, there seemed to be relatively little knowledge of
EWS among those communities interviewed, as well as confusion regarding who in the community
may form part of the local EW committees. Whilst community members had participated in the
information-gathering which feeds into the EWS (for example, answering household questionnaires
as part of the DRMFSS’ seasonal assessments) the community members interviewed were not aware
of what an EWS entailed and instead confirmed that they would simply rely on the kebele's Develop-
ment Agent and Administrator for information, if necessary.

Furthermore there is no legal recognition of traditional or cultural community-based EWS practices.
Whilst many interviewees acknowledged that these existed and could often be a useful indicator of
approaching hazards, their input remained strictly at the informal local level. Both the 1993 Policy
and NPSDRM make strong statements regarding community participation, and it is openly acknowl-
edged that ‘while the [1993 Policy] stressed local capacities and community participation, this was not
adequately realized in practice’s2. However the NPSDRM contains no concrete proposals for com-
munity participation and no mention is made of the potential integration of community-based EWS
practices.

Information does reach the communities but often it is too slow. The SPIF openly states that ‘infor-
mation management is a vital element of disaster risk reduction, and early warning information in
particularis a right of citizens’é® and several interviewees identified that one of the major gaps in the
EWS and DRM information-sharing system in general is the lack of information ‘backflow’: informa-

60 Interview with Tigray government representative

61 Dr Kassahun Bedada Beyi, The Evolution of Ethiopian Government’s Early Warning System, in Field Exchange issue 40, February
2011. http://fex.ennonline.net/40/contents

62 Article 1.3.4.7 NPSDRM
63 Section 3.2, SPIF
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tion moves relatively quickly and efficiently from community to national level but it is much slower
in the other direction, a problem compounded by the number of communities based in remote and
inaccessible locations, with little if any communications infrastructure.

3.5. Regulation of the Built Environment

Although Ethiopia is mainly a rural country and largely dependent on agriculture, risks in urban
areas are increasing because of increasing hazards and vulnerabilities (such as increased population
and informal settlements, industrialization, and changing land use patterns).64

3.5.1. Building Codes

The existence and implementation of a series of detailed building codes in Ethiopia is a clear ex-
ample of a good practice. Notably, Building Code EBCS-8 deals specifically with the design of struc-
tures for earthquake resistance and therefore contributes directly to DRR efforts. Whilst gaps in
implementation and enforcement are apparent, the existence of these codes provides a strong legal
framework for safe building.

In terms of federal laws relating to building in Ethiopia, Proclamation 624/2009 is the most important
piece of legislation. This Proclamation applies to the construction of new buildings of any size or in-
tended use in ‘urban centres’ss with 10,000 or more inhabitants (and leaves it open to regional states
to apply the Proclamation to urban centres with less than 10,000 inhabitants within the state), as
well as public, industrial or commercial buildings outside of urban centres. The Proclamation deter-
mines minimum national standards for the construction or modification of buildings or alteration of
their use, with the overall aim of ensuring public health and safety.6 There is no legislation in Ethio-
pia which covers the construction of private housing outside of urban centres, although interviews
with community focus groups indicated that local procedures are in place even in rural settings, as
interviewees stated relatively unanimously that no building could be constructed in a village with-
out permission from the local kebele administration and, if necessary, the woreda administration.
The relevant administration would ensure that the buildings meet certain minimum requirements.
DRR considerations rarely feature explicitly in this process, although of course building safety is an
essential element of any holistic approach to DRR.

The Ministry of Urban Development and Construction (MUDC) is responsible for urban building and
construction matters at the federal level, although some of its powers are delegated to other bodies
such as the Ethiopian Roads Authority and the Agency for Government Houses. The MUDC regulates
matters at the federal level but leaves all matters of implementation to the regional states, meaning
that the construction permitting regime is heavily decentralised. At the regional level, government
Bureaus implement policy, with broadly the same remits from state to state but often having dif-
ferent names and internal structures, e.g. the Building Design and Regulatory Bureau in Addis Aba-
ba, and the Construction and Urban Development Bureau in Tigray. Building officers deal with the
ground-level enforcement and implementation, and each urban administration must have a build-
ing