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Foreword to the series

UNESCO is increasingly requested to provide an educational response in 
emergency and reconstruction settings. The organization is in the process 
of developing expertise in this field in order to be able to provide prompt 
and relevant assistance. It will offer guidance, practical tools, and specific 
training for education policy-makers, officials, and planners.

The fifth of the eleven objectives adopted by the Dakar World 
Education Forum in 2000 explicitly focuses on the rights of children 
in emergencies. It stresses the importance of meeting “the needs of 
education systems affected by conflict, natural calamities and instability 
and conduct[ing] educational programmes in ways that promote mutual 
understanding, peace and tolerance, and that help to prevent violence and 
conflict”. The Dakar Framework for Action (World Education Forum, 
2000: 9) calls for national Education for All plans to include provision for 
education in emergency situations. Governments, particularly education 
ministries, have an important role to play in an area that has often been 
dominated by the actions of non-governmental organizations and United 
Nations agencies.

Moreover, the field of educational planning in emergencies and 
reconstruction is still young. It must be organized into a manageable 
discipline through further documentation and analysis, while training 
programmes are being designed. Accumulated institutional memories 
and knowledge in governments, agencies, and NGOs on education in 
emergencies are in danger of being lost due both to the dispersion and 
disappearance of documents, and to high staff turnover in both national 
and international contexts. Most of the expertise is still in the heads of 
practitioners and needs to be collected, since memories fade fast. Diverse 
experiences of educational reconstruction must be more thoroughly 
documented and analyzed before they disappear.

This task includes the publication in this series of country-specific 
analyses being conducted on the planning and management of education 
in emergencies and reconstruction. They concern the efforts currently 
being made to restore and transform education systems in countries and 
territories as diverse as Burundi, the Occupied Palestinian Territory, 
Sudan, Kosovo, Timor-Leste, and Rwanda. They have been initiated 
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and sponsored by IIEP, in close collaboration with colleagues in other 
UNESCO offices.

The objectives of the case studies are to:

• contribute to the process of developing knowledge in the discipline 
of education in emergencies and reconstruction;

• provide focused input for IIEP training programmes targeting 
government officials and others in education in emergencies and 
reconstruction;

• identify and collect documentation on the management of education 
in various countries;

• capture some of the undocumented memories of practitioners;
• analyze the responses in very different situations to educational 

provision in times of crisis; and
• increase dissemination of information and analysis on education in 

emergencies and reconstruction.

IIEP’s larger programme on education in emergencies and 
reconstruction involves not only these case studies, but also a series of 
global, thematic, policy-related studies. In addition, IIEP has published 
a Guidebook for planning education in emergencies and reconstruction 
for ministry of education officials and the agencies assisting them, and 
is developing training materials for a similar audience. Through this 
programme, IIEP will make a modest but significant contribution to the 
discipline of education in emergencies and reconstruction. Its hope is to 
enrich the quality of the planning processes applied in this crucial field.

Mark Bray 
Director, IIEP 
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Executive summary

A powerful earthquake struck the northern areas of Pakistan, India, 
and Afghanistan on 8 October 2005. The impact was most severe in 
Pakistan, where over 75,000 people were killed, 12,000 were injured 
and disabled, and over 2.8 million people were left homeless. The timing 
of the quake and the low quality of school construction were factors in 
its major impact on the education sector. Almost 20,000 children were 
killed, many inside school buildings, and many more were injured as 
their classrooms collapsed around them. Across the North-West Frontier 
Province (NWFP) and Pakistan-administered Azad Jammu and Kashmir 
(AJK), many thousands of schools and other educational buildings were 
damaged if not totally destroyed.

This study documents the education sector’s response to the 
earthquake in northern Pakistan and AJK from its immediate aftermath 
to July 2007. It presents the experiences of educators and educational 
planners, managers, and implementers who were engaged in new 
co-ordination mechanisms – the Education Clusters – at central and 
hub level. It describes the successes and challenges of the policy and 
programme interventions developed across the affected areas of NWFP 
and AJK. In comparison with other emergency situations, funding for 
education activities in the relief period was relatively generous, yet 
funding for longer-term recovery and reconstruction programmes proved 
to be more difficult to secure. Also challenging was the need to ensure the 
convergence of reconstruction efforts with ongoing sector development 
processes. Without long-term, strategic, sector-wide planning, the vision 
of building back better will only be partially achieved. Continuity 
of funding and co-ordination of efforts by government, donors, and 
international financial institutions, United Nations (UN) agencies and 
non-governmental organizations (NGOs) are required. 

In particular, the study highlights:

• the consequences of a lack of emergency preparedness in a natural 
disaster-prone area;

• the importance of strong government leadership in the earthquake 
response, and the critical need for sector co-ordination that includes 
national educational authorities at central, provincial and district 
levels;
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• the value of systematic sector co-ordination at central and field level 
and the requirements that this places on agencies and individuals;

• the value of the Inter-Agency Network for Education in Emergencies 
(INEE) Minimum standards for education in emergencies, chronic 
crises and early reconstruction as a common policy framework and 
the need for more attention to application processes;

• the importance of sector-wide strategic vision and planning and the 
need for innovative partnership models for implementation;

• the importance of: (a) a strong UNICEF-UNESCO partnership in 
leading a co-ordinated education sector response within the context 
of the ‘One UN’ Reform, (b) stronger partnerships for education with 
other relevant UN agencies, especially the World Food Programme 
(WFP), and (c) improved partnership models for UN partnership 
with NGOs and community-based organizations (CBOs).
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Preface

In the aftermath of the earthquake that affected the northern areas of 
Pakistan in October 2005, the UN, NGOs, and the international community 
jointly designed and implemented a comprehensive emergency education 
programme to meet the urgent needs of students, teachers, parents, and 
civil servants. 

The publication Building back better reflects the work accomplished, 
which also relied on the Cluster Approach principles advocated by the 
UN Office for the Coordination of Humanitarian Affairs (OCHA). This 
is no ordinary publication. It compiles and analyzes the unique range 
of experiences and lessons learned which contributed to the success of 
the Earthquake Response Programme. For UNESCO Islamabad, the 
education interventions implemented were amongst the first of their 
kind in the Organization in terms of magnitude, outreach, and achieved 
outcomes. 

The Earthquake Response Programme also allowed specialized 
UN agencies to demonstrate their added value and tangible contribution 
in responding to disasters. As most of the education system collapsed, 
a holistic approach was crucial in meeting the immediate needs of the 
system at all levels. This was the entry point for UNESCO: serving 
not only primary school-aged children and primary school teachers, 
but also secondary students and teachers, mid-level managers and 
administrators, reactivating technical and vocational training in line 
with the reconstruction efforts, providing temporary education facilities 
for students, and offices for civil servants, developing a psychosocial 
support kit for students and teachers, etc.

In doing so, UNESCO became the only UN agency working in 
the rehabilitation and reactivation of the upper levels of the education 
system, well beyond primary education. This strategy and approach was 
widely praised and acknowledged by a number of partners, UN agencies, 
and the government.

The interventions and their impact did not go unnoticed. A recently 
created unit working on Education in Emergencies has been set up at 
UNESCO Headquarters, inspired, amongst others, by the positive 
experience in Pakistan. Likewise, a number of UNESCO staff in both 
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the field and headquarters are now fully conversant and familiar with the 
working environment of complex emergencies. As importantly, UNESCO 
has been able to demonstrate that Education for All (EFA) also means the 
provision of education for all, under hard or special circumstances, and is 
in line with the UNESCO mandate as the global custodian of EFA.

UNESCO is grateful to our donor partners, the Department for 
International Development (DFID) UK and the Government of Japan 
for the professional trust in our work and strategy. Furthermore, our 
work would not have been possible without the steady and continuous 
support of the federal and provincial authorities, as well as the national 
Earthquake Reconstruction and Rehabilitation Authority (ERRA).

My thanks also go to UNESCO staff, national and international, 
who worked countless days and nights, at times under very difficult 
circumstances, and to Jackie Kirk who, drawing from her long experience 
of emergencies, always asked the right (and difficult) questions that made 
us think and learn from our own experiences. 

Above all, my gratitude goes to the children, students, parents, 
teachers, and civil servants who, despite personal suffering and distress, 
and the danger and destruction around them, laboured tirelessly to rebuild 
their lives and education system.

Jorge Sequeira
Director/Representative  

UNESCO Islamabad
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Chapter 1

Introduction and background  
to the case study

1.1 Presenting the case study
At 8.50 a.m. on Saturday, 8 October 2005, an earthquake of a 

magnitude of 7.4 on the Richter Scale struck the northern areas of 
Pakistan, India and Afghanistan. It soon became clear that the impact was 
the most severe in Pakistan and the Pakistan-administered State of Azad 
Jammu and Kashmir (AJK), otherwise known as Pakistan-Administered 
Kashmir (PAK). The epicentre of the quake was about 19 km northeast 
of Muzaffarabad, the administrative centre of AJK, and the most affected 
areas were remote, mountainous communities in the foothills of the 
Himalayas. Large parts of the neighbouring North-West Frontier Province 
(NWFP) of Pakistan were also affected (USGS, 2005). Over 75,000 people 
were killed, 12,000 more were injured and disabled and over 2.8 million 
people were left homeless. Livelihoods were devastated as shops and 
other business premises collapsed with unrecoverable assets inside, and 
cattle and other animals were killed, and previously cultivable land was 
lost in landslides. With the winter approaching, national and international 
authorities, multilateral agencies, non-governmental organizations 
(NGOs), faith-based organizations, along with private individuals and 
corporations launched a massive effort to provide emergency relief. The 
immediate imperative was to ensure that, as far as possible, lives were 
stabilized before the onset of the severe winter weather.

As soon as critical shelter, health and food supplies had been 
provided, communities began to request assistance with education and to 
show concern about the impacts of the interruptions to schooling. Parents, 
children and education authorities in both AJK and NWFP expressed 
their desire to restart education as soon as possible. This was matched 
by a commitment from UN and non-governmental agencies to support 
the immediate provision of emergency education and child-protection 
activities and for the gradual resumption of normal schooling. Donors 
supported these interventions with relatively generous funding. The 
‘Cluster Approach’, not officially approved for the education sector by the 
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Inter-Agency Standing Committee (IASC) at the time of the earthquake, 
was spontaneously adopted by the key actors, with the aim of ensuring 
regular communication and co-ordination (for more information on 
the Cluster Approach to education, see Appendix 1 of this study). The 
Minimum Standards for Education in Emergencies, Chronic Crises 
and Early Reconstruction, developed by the Inter-Agency Network for 
Education in Emergencies (INEE) served as a key policy tool for educators 
to assert the role of education in humanitarian response, a sector which 
was not traditionally associated with relief activities. From the outset, the 
Minimum Standards were used by the Education Cluster as an overarching 
framework for the sector response activities (for a summary of INEE and 
the Minimum Standards, see Appendix 2 of this study). 

Map 1. South Asia: earthquake as of 8 October 2005

Source: Map provided courtesy of the ReliefWeb Map Centre, UN Office for the Coordination of 
Humanitarian Affairs.
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The initial relief phase was characterized by basic education 
interventions, such as the distribution of school tents and supplies, 
with some parental and community mobilization and teacher training. 
The overall aim was to create opportunities for basic learning and 
psychosocial support. These allowed children to be with peers, to start the 
healing process after the loss of family members, classmates and teachers, 
and to begin to deal with the horrific memories of the day their schools 
collapsed around them. Over time the Pakistani authorities, especially 
the Earthquake Reconstruction and Rehabilitation Authority (ERRA), 
established in the aftermath of the earthquake, became increasingly focused 
on the physical reconstruction of school buildings. Non-governmental 
agencies were keen to complement the ‘hardware’ commitments to school 
construction with ‘software’ programme components, such as teacher 
training, management capacity building and Parent-Teacher-Committee/
School-Management-Committee (SMC) development. Since the initial 
relief phase, programming became more complex and unforeseen 
challenges emerged. Even at the beginning of 2008, many children were 
still learning in tents, construction has been very slow, and ensuring the 
continuity and co-ordination of donor funding for long-term projects was 
challenging.

The education sector response to the 8 October earthquake makes 
a very significant case study from which national and international 
educators, policy-makers and researchers may draw lessons. Readers 
in Pakistan will gain important insights into the different strengths and 
weaknesses in response, problems encountered, and lessons learned 
from the earthquake. These should inform the establishment of disaster 
management structures and processes in Pakistan, the evolution of the 
piloted ‘One UN’ approach, and ongoing education policy development. 
At the same time, for international readers, the case study provides 
insights and lessons which can inform responses in other contexts. It also 
provides important and very timely information on the Cluster Approach 
to humanitarian response, which is being rolled out at a global level, 
and which has implications for the education sector in all emergency 
contexts.

The wide engagement and co-operation in the development of the 
case study is an indication of a shared interest in its results and a belief 
in the importance of documenting and learning from such a wealth of 
experiences. Participants in the study reiterated the importance of the 
dissemination of lessons learned in order to improve the education response 

http://www.unesco.org/iiep


Building back better:  
post-earthquake responses and educational challenges in Pakistan

24

in future disasters. As was highlighted by several interviewees, there has 
so far been very little in-depth documentation or analysis of education 
responses to natural disasters. The field of education in emergencies 
has, to a large extent, been dominated by perspectives and experiences 
from conflict situations and especially from refugee crises. Clearly, there 
are similarities and cross-cutting issues and practices, but there are also 
specificities to a sudden-onset natural disaster, which need to be factored 
into education responses. This case study, therefore, aims to help address 
this gap.

Map 2. South Asia (Pakistan and India):  
earthquake as of 19 October 2005

Source: Map provided courtesy of the ReliefWeb Map Centre, UN Office for the Coordination of 
Humanitarian Affairs.
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Scope of the study 

The study cannot hope to document every detail of the long, 
complicated and unfinished story of the education sector response 
to the 8 October earthquake. Data and time available do not allow for 
comparison of interventions across districts and Union Councils, for 
example. But neither would such analyses necessarily provide the sorts 
of insights sought by UNESCO Pakistan and the UNESCO International 
Institute for Educational Planning (IIEP) as they envisaged the case study. 
Statistical data on numbers of students, teachers, books, and tents, as well 
as dollar figures for various interventions can only tell so much about 
what happened, why it happened, the impacts and the insights gained. The 
emphasis has rather been on the development of a case study which would 
tell a necessarily impressive story, drawing out key features on which 
to focus, engaging the voices of some of those directly involved in the 
educational activities and policy, and identifying policy-relevant issues 
and lessons which have applicability outside of the specific and current 
context of the earthquake-affected areas. 

The study covers the impacts and responses in the two different 
administrative areas of North-West Frontier Province (NWFP) and Azad 
Jammu and Kashmir (AJK). It covers the period from the earthquake in 
October 2005 to July 2007, although not systematically month by month. 
Reflecting approaches taken by the government authorities, the activities 
and developments are organized into sections within the immediate relief 
response phase (October 2005 until April 2006), early recovery (May 2006 
to June 2007), and then looking beyond and into the future. 

Research methodology 

As an education advisor to the International Rescue Committee (IRC) 
responsible for technical support to IRC Pakistan’s education programmes 
prior to the earthquake, I was personally involved in the education sector 
earthquake response. In this capacity, I made four visits to Pakistan in 
the post-earthquake period, the first in January 2006, then again in April 
2006, in January 2007 and in July 2007. Through this involvement, I 
personally knew many of the international and national actors involved. 
Contacts were thus easily established and sustained for the field work, 
which took place in February 2007 (two weeks) and in June 2007 (three 
weeks). As an IRC member of the Inter-Agency Advisory Group for the 
Global IASC Education Cluster, I am also involved in the developments 
of the Education Cluster at a global level, and have been able to see how 
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the Pakistan Cluster experiences are informing the Global Cluster roll-out 
processes.

Prior to the field work, a broad and open conceptual framework for 
the study was developed and a preliminary set of key areas for investigation 
identified. This framework, contextualized and adapted from a common 
framework for the case studies in the IIEP-UNESCO series on Education 
in emergencies and reconstruction, was used to develop the protocols for 
semi-structured interviews conducted with actors in various organizations 
in Pakistan. These included representatives from government agencies, 
UN organizations, international and national NGOs. Most interaction was 
with education actors, but where relevant, the insights and expertise of key 
informants in other sectors were also tapped. Questions were adapted to 
reflect the particular areas of experience of the interviewees and remained 
flexible enough to respond to any other issues that were raised. With the 
length of time that had passed since the earthquake, a number of key 
international actors had left or were in the process of moving away from 
Pakistan and to other placements. Email communication was established 
with some of those, and I am particularly grateful to those colleagues who 
mined their memories for helpful information and insights even though 
they were fully engaged in challenging work in other locations. Some 
interviews were conducted in Islamabad, but most importantly, the two 
case-study missions to Pakistan allowed for field visits and for discussions 
with government and non-government actors, including teachers, in the 
affected districts.

I was assisted in the research by a national researcher, Ms Cyra 
Syed, who worked in the UNESCO Pakistan office in Islamabad and was 
a critical support in the collection and synthesis of primary and secondary 
data. Ms Syed conducted interviews with actors who were unavailable 
during the field work periods or whose significance to the study only 
emerged later in the research process. In close communication with the 
author, Ms Syed searched relevant web sites and document databases, 
and analysed documents, including Cluster meeting minutes. During the 
first field mission I travelled to Muzaffarabad and Bagh in AJK and to 
Peshawar, Mansehra and Abbottabad in NWFP. Ms Syed accompanied 
me on the field visits of the second mission to Pakistan, to Muzaffarabad 
and Neelum Valley (AJK) and to Abbottabad and Battagram (NWFP). 
Unfortunately security restrictions made it impossible for either myself or 
the national researcher to visit Shangla or Kohistan. 
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In the field and in Islamabad, the national researcher and I visited 
a number of organizations and individuals for individual and group 
interviews, and attended relevant meetings, training sessions, and other 
activities. For example, in Mansehra, the Revitalizing, Innovating, 
Strengthening Education (RISE) project hosted me at a training session 
in Bagh, and Save the Children, United States (US) welcomed Ms Syed 
and me to their compound in Battagram for a series of meetings with 
programme staff and local education actors. Ms Syed and I were also able 
to accompany a UNESCO education mission to the Neelum Valley to 
observe the extent of the damage and to meet with teachers and community 
members in these communities. UNICEF education staff in Islamabad 
and in the hub offices in the earthquake-affected areas were interviewed, 
and staff members in New York, Nairobi, and Colombo, who had been 
involved in the emergency response, were contacted by phone and email 
for additional information and insights. Staff at UNESCO Pakistan 
and IIEP were also interviewed face to face and/or by telephone, with 
additional exchanges by email. Additionally, UNESCO and UNICEF staff 
provided access to electronic data, including meeting minutes, internal 
and external memos, which were analyzed with the interview data and 
additional documentation. 

Organization of the study 

The case study is organized into five chapters, roughly chronological 
in order, each of which is divided into sub-sections. Chapter 1 provides an 
introduction to the context of the earthquake-affected areas, with particular 
attention to pre-existing educational and child well-being indicators, 
structures, and processes. The chapter highlights the administrative 
differences between the two territories affected by the earthquake, and 
the differences in education supply and demand. The chapter ends with a 
description of the immediate, overall impacts of the earthquake and then 
its impact on education. 

Chapter 2 covers the immediate post-earthquake period – the 
emergency/relief phase, taken as lasting until April 2006. This chapter 
describes the initial activities and policy priorities in the education sector, 
and draws attention to some of the programming challenges and issues. 
There is a specific section on the funding of education and child-protection 
activities.

Chapter 3 covers the same time period, but focuses more on the 
co-ordination and communication mechanisms established. It describes 
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the establishment of government structures – ERRA – and its provincial/
state and district level structures. Subsequent sections are dedicated to the 
Education Cluster, the Early Recovery Cluster, and to the role and use of 
the INEE Minimum Standards for Education in Emergencies, Chronic 
Crises and Early Reconstruction. 

Chapter 4 deals with the period characterized by early recovery and 
reconstruction, which lasted roughly from May 2006 until June 2007.1 
Sections of this chapter deal with the evolution over time of the types of 
intervention that took place in the education sector and the different issues 
that emerged, notably the evolution of the co-ordination structures of the 
government, and of the education sector, with particular attention to the 
closure of the Clusters and the development of Education Coordination 
Groups at central and hub levels. A final section analyzes the funding 
situation during that period.

Finally, Chapter 5 is a forward-looking chapter, with discussion 
of the follow-up and the implications of the earthquake, especially for 
national disaster-management-capacity development and future response, 
and for the UN and other international agencies. The earthquake response 
is discussed in the context of humanitarian reform and the global roll-out 
of the Cluster Approach, and the ‘One UN’ reform being piloted in 
Pakistan. Specific attention is paid to global developments for education 
in emergencies, especially within the newly established Education Cluster, 
and to the evolving role of UNESCO’s Education Sector in disaster 
response. The study ends with final reflections on the prospects for quality 
educational development in Pakistan.

1.2 Overview of education access and quality  
in earthquake-affected areas 
The 8 October earthquake struck an area in which educational 

indicators and outcomes were amongst the best and the worst. There is 
important differentiation between the two administrative areas of NWFP 
and AJK, as well as between specific districts in each area. As highlighted by 
Lieutenant General Nadeem Ahmed, Deputy Chairman ERRA, however, 
even if the standards in some districts were high compared to elsewhere 
in Pakistan, the quality of education in both areas generally was often 

1. At the time of the development of the ERRA Earthquake Response Programme 
(ERP), planning for the early reconstruction phase was for one year. This phase 
was subsequently extended until June 2008.
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‘pretty dismal’. Statistics were notoriously unreliable and contradictory, 
but the General’s rhetorical questions about the pre-existing education 
system made the point: “Were these schools adequately staffed? No. Were 
there adequate buildings? No. Was there adequate teaching equipment? 
No” (interview, 30 June 2007).

From a broader perspective on the protection and well-being of 
children and youth, dismal education indicators mirror those in health, 
nutrition, and access to clean water. Almost half the population of 
Pakistan is under 18 years of age, and this is particularly noticeable in 
the earthquake-affected areas where 42 per cent were below the age of 
15 (UNICEF Pakistan, 2006a). Of these children, more than a third of 
those under 5 were underweight: acute malnutrition rates are 11 per cent 
in NWFP and 6 per cent in AJK, and chronic malnutrition rates were 
43 per cent in NWFP and 34 per cent in AJK, respectively, according to the 
2002 National Nutrition Survey. UNICEF’s 2001-2002 Multiple Indicator 
Cluster Survey (MICS) indicated that 37.2 per cent of the population of 
NWFP did not have access to safe drinking water and that 61.5 per cent 
used unsafe toilets, resulting in disease and infections (UNICEF Pakistan, 
2006a). It may also be noted that, prior to the earthquake, institutional 
mechanisms to prevent and respond to child rights and protection 
violations were limited. As UNICEF stated, “The lack of guidance for 
adolescents is expected to have increased their vulnerability to early 
marriage, exploitation, sexually transmitted illnesses and HIV/AIDS” 
(UNICEF Pakistan, 2006a: 7). Child labour, child abuse, and trafficking 
are also of great concern to child-protection advocates in Pakistan.

Detailed and accurate enrolment rates for the earthquake-affected 
areas prior to the earthquake are hard to determine. However, in 
2005-2006, the government was able to report on district level data in the 
four provinces of Pakistan for the major indicators in the education sector 
for the first time. The earthquake-affected districts of NWFP consistently 
reflect some of the lowest statistics in the country. Kohistan District’s 
primary net enrolment rate (NER), for example, was only 24 per cent, as 
compared to a national average of 52 per cent. At middle school level, 
Kohistan and Battagram have the lowest enrolments of the province, 
with a NER of only 5 per cent. At secondary school level too, areas of 
NWFP are far behind the national NER average of 11 per cent. Kohistan 
is reportedly the lowest with only 1 per cent, but the situation in Shangla 
is very similar (Ministry of Finance, 2006).
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Box 1. At a glance: education in Pakistan
National enrolment rates (GER): 
 • Primary: 87.3%  • Secondary: 44% • Post-secondary: 4.6%
National Education budget (2007): 
9,556,442 million Pakistani Rupees (Rs) (US$158,560 million)*

Education in Pakistan is divided into five levels: primary (grades 1 
through 5); middle (grades 6 through 8); high (grades 9 and 10, culminating 
in matriculation); intermediate (grades 11 and 12), leading to a diploma in 
arts or science; and university programmes leading to undergraduate and 
advanced degrees.

Academic and technical education institutions are the responsibility of 
the Federal Ministry of Education, which co-ordinates instruction through to 
the intermediate level. However, schooling is largely a provincial matter with 
each province having its own Board of Education.

Private schools play an increasing role in the education sector, with an 
estimated 13 per cent of primary school enrolment. Language – a preference 
for English language medium rather than the Urdu medium in state schools – 
as well as poor quality of government schools motivate even poor parents to 
send their children to private schools. About 36,000 private institutions cater 
to the educational needs of 6.3 million children.
* As of August 2007, US$1 was equal to Rs60.27 (Official Exchange for United Nations).
Source: Ministry of Education, Government of Pakistan web site. Retrieved August 2007 from: 
www.moe.gov.pk

However, even though they are based on government figures, the 
reliability of the data cannot be assured. Nor do these figures reflect a 
wide variety of other learning institutions operating either with or without 
formal registration with the government, to provide learning opportunities 
to children, including private schools and colleges, madrassas or deeni 
madaris2 and other religious establishments.

2. Madrassas or deeni madaris (madaris being the plural of madrassa) are religious 
institutions and schools that run parallel to the formal school system. They impart 
religious education based on the Quran, the Hadith (sayings of the Prophet 
Muhammed), Islamic jurisprudence, and logic. For more information see Bukhari 
and Rahman (2006). 

www.moe.gov.pk
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Box 2. Even before the earthquake ...
• Battagram District was among the 10 least developed areas of 

Pakistan.
• Allai, the northernmost sub-district of Battagram had a literacy rate of 

3.5 per cent for men and less than 1 per cent for women. 
• No secondary or high school was available to girls in Allai.
Source: Save the Children, 2006.

The Government of AJK asserted that education was a state priority, 
reflected by the fact that 27 per cent of its total recurring budget and 
10 per cent of the development budget were allocated to this sector. 
Enrolment rates were relatively high in AJK: participation at primary 
level was reported as 72 per cent for boys and 67 per cent for girls 
(Government of AJK, 2007), with a total reported primary enrolment 
of almost 390,000 children. Middle-school participation dropped to an 
average of 45 per cent, and only 24 per cent of children attended high 
school (Government of AJK, 2007).

Significant gender gaps existed at all levels of education in Pakistan 
and the gaps were also reflected in teacher data. However, in NWFP the 
supply and demand barriers to girls’ participation in education were far 
higher than in AJK. Although it declined in recent years, NWFP still 
had a gender gap of 28 per cent in primary gross enrolment rates (GER) 
(Ministry of Finance, 2006) compared to 5 per cent in AJK (Government 
of AJK, 2007). Significant differences in disparities were also reflected at 
middle- and high-school levels. Education participation for the two areas 
reflected significant differences in gender relations and power dynamics. 
In general, women in AJK had, in recent years especially, become more 
active in the social and economic realm. This was attributable to the 
migration of men out of the state to other parts of Pakistan for work, 
meaning that women became more visible and mobile in their communities 
and were taking on decision-making roles. In NWFP, however, traditional 
gender roles prevailed and women had more limited access to public 
space, participation, activities, and resources. Decision-making on most 
issues is a male-dominated process. This situation may be considered 
as both cause and effect of the limited access to education for girls, 
exacerbated by the inaccessibility of functional girls’ schools and very 
low levels of quality (UNDP Pakistan, 2006).
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Education quality 

Across Pakistan the poor quality of public education was attributed 
to factors such as low levels of teacher competence, lack of classroom-
based support for teachers, poor quality of textbooks and learning 
materials, lack of systems to assess student learning outcomes, uneven 
supervision, insufficient resources for critical teaching and learning 
materials and weak sector governance and management (UNESCO 
Pakistan, 2006). It was widely accepted that prior to the earthquake, the 
quality of education in much of the earthquake-affected area was especially 
poor. These areas are remote and, with limited resources and capacity, 
education authorities have not been able to provide the necessary inputs 
to ensure quality teaching and learning. Many schools had little if any 
regular contact with the local education officers. This was especially so 
for girls’ schools, whose female education officers were limited to office 
work by budgetary as well as cultural restrictions on unaccompanied 
female travel. Few teachers, especially in the most remote areas, had 
opportunities for updating their professional skills. With infrequent – if 
any – monitoring and supervision visits or alternative feedback systems, 
there was little incentive for teachers to perform well in class.

A pervasive issue affecting both access and quality education in 
NWFP and AJK was the prevalence of so-called ghost teachers and even 
ghost schools. Accurate statistics were difficult to determine, but many 
actors in the sector reported cases of schools, which although listed on the 
government records and apparently operational, actually do not function 
at all.  Teachers and head teachers were on the payroll, but they never 
turned up at school. This was particularly so in the remote and rural areas 
of NWFP. A number of factors sustained such a situation, for example, 
political interests, weak accountability mechanisms, remoteness, and 
lack of monitoring by government authorities, and the disengagement of 
communities from state service providers. Even in schools which were 
functioning, rates of teacher absenteeism were very high. Teachers were 
often posted far away from their homes, with no additional support in this 
regard and few incentives to attend school on a regular basis. Education 
actors cited various contributing factors, such as political interests 
in maintaining certain teachers in place despite failure to fulfil duties, 
corruption, lack of monitoring from authorities, and lack of involvement 
of communities. These were often exacerbated by government procedures 
and practices for hiring and transfer of teachers.
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Box 3. NWFP at a glance
North-West Frontier Province (NWFP) is located on both banks of the river 
Indus and stretches from the Himalayas in the north to desert areas in the 
south of Pakistan. It is bordered by Baluchistan and Punjab provinces, by the 
state of Azad Jammu and Kashmir (AJK), and by neighbouring countries, 
Afghanistan and China. 
Capital: Peshawar
Area: 74,521 sq. km (9.4 per cent of Pakistan)
Population: 14 million (13 per cent of Pakistan): 52 per cent male, 48 per cent 
female (1998 census) 
Population density: 166 per sq. km (Pakistan: 238 per sq. km)
Climate: Varies from very cold (Chitral in the north) to very hot in places 
(D.I. Khan). The northern zone is cold and snowy in winter with heavy 
rainfall and pleasant summers. Peshawar basin is hot in summer and cold 
in winter, with moderate rainfall. The southern zone has hot summers and 
relatively cold winters and scant rainfall. 
Language/ethnicity: 68 per cent of the households speak Pashto; 18 per cent 
Hindko; 4 per cent Seraiki; 8 per cent local languages, such as Kohwar. Only 
2 per cent are Urdu- and Punjabi-speaking migrants.
NWFP administration (2004-2005)

Districts Sub-divisions Tehsils* Union Councils** Villages Police Stations (2003-2004)
23 43 47 957 7,335 208

Earthquake-affected districts: 
Abbottabad: Abbottabad town is the headquarters of Hazara division. 
Battagram: Mountainous district consisting of two sub-divisions: Battagram 
and Allai. Borders Districts Kohistan and Shangla, tribal area of Kala Dhaka 
and Malakand division. 
Kohistan: Known for the routing of the Karakoram Highway, consists of 
three sub-divisions: Dasoo, Challas, and Putten. Borders Northern Malakand 
division and Hazara division. 
Mansehra: Lower-land district consisting of F.R. Kala Dhaka***, Mansehra, 
Balakot and Oogi. Borders AJK, Northern Areas and Malakand.
Shangla: Mountainous district, home to Swati caste. Borders Battagram, 
Boneer, Kohistan and Kala Dhaka districts. 
* Tehsil: an administrative subdivision or tier of the local government. A tehsil is typically part 
of a district, and typically contains several Union Councils and/or municipalities.
** Union Councils: a further subdivision of the local government structure, usually part of a 
tehsil.
*** F.R.: stands for Frontier Region formed by a spill-over population from the Tribal Areas of 
Pakistan. F.R. Kala Dhaka may also be referred to as Kala Dhaka.
Source: NWFP Government web site. Retrieved August 2007 from: www.nwfp.gov.pk
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Given such factors affecting access and quality of education, it 
was not surprising that reported pre-earthquake literacy rates were very 
low, especially for women in NWFP. The overall adult literacy rate of 
Pakistan (2004-2005) is reported as an average of 53 per cent, with only 
26 per cent literacy amongst women.  Figures for rural NWFP reflected 
an ever greater gender gap, with 61 per cent literacy for men and 
23 per cent for women (MoE, 2007). At over 60 per cent, although still 
low in absolute terms, the literacy rate in AJK is significantly higher than 
the national average of Pakistan, and well above the levels in NWFP. The 

Box 4. AJK at a glance 
The AJK Government defines its administrative area as a semi-autonomous 
state within Pakistan (AJK Government, 2007). It lies along the contested 
border with India (Line of Control). It is mainly hilly and mountainous 
with valleys and stretches of plains. Its main rivers are Jehlum, Neelum and 
Poonch.
Capital: Muzaffarabad
Area: 13,297 sq. km 
Population: 2.9 million (1998), estimated to have grown to 3.4 million by 
2004
Population density: 258 per sq. km
Climate: The climate is sub-tropical highland type with an average yearly 
rainfall of 1,300 mm. The elevation ranges from 360 metres in the south to 
6,325 metres in the north.
Language/ethnicity: Official language is Urdu but local languages spoken 
include Kashmiri, Pahari, Gojri, Punjabi, and Pashto.

AJK Administrative Set Up
The State of Azad Jammu and Kashmir has a parliamentary government. 

The President is the Head of the State; the Prime Minister is the chief 
executive. Parliament consists of 48 members: 40 are directly elected and 
eight are indirectly elected. AJK has its own Supreme Court and a High 
Court.

AJK is divided into two divisions (Muzaffarabad and Mirpur) and eight 
administrative districts. The Muzaffarabad division includes Muzaffarabad, 
Bagh, Poonch, Sudhnuti and Neelum districts. Mirpur division comprises 
Mirpur, Kotli and Bhimber districts.
Source: AJK Government web site. Retrieved August 2007 from: www.ajk.gov.pk
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gender gap too was much smaller, with literacy rates for women in AJK 
among the highest in Pakistan. 

School infrastructure was another area in which the Pakistan 
public education system had serious quality gaps, especially in the 
earthquake-affected areas. Education actors described how many of the 
schools were built on land unsuited to other uses, away from the community 
centre, and far from the homes of the students. According to one school 
construction expert, small primary classrooms were constructed with 
traditionally built walls consisting of smooth river stones cemented with 
mud. These were then susceptible to crumbling and to causing the collapse 
of the concrete roofs. In the larger, commercially built classrooms, a 
lack of earthquake-proof design and inadequate monitoring meant that 
the concrete and brick columns had not been adequately reinforced 
against lateral movement rather than vertical crushing (J. Ward, email 
communication, 6 November 2007). With limited monitoring and 
inspection, construction criteria and standards were not necessarily 
followed. Consequently, even before any earthquake damage, windows 
were missing, walls were crumbling, paint flaking and so on. Especially 
in the most remote areas, many schools lacked basic facilities such as 
latrines and had had little or no maintenance. As such, most government 
schools could not be considered welcoming or conducive environments 
for students or teachers, and especially not for older girls and women. 
Few communities were engaged in educational development activities, 
such as school maintenance and building improvement. 

Community participation in education

For a number of years prior to the earthquake, the NWFP and AJK 
Governments had regulations and policies regarding the establishment 
of Parent Teacher Councils (PTCs)3 in NWFP and School Management 
Committees (SMCs) in AJK. The reality was that these were structures 
on paper only. Committees were established quickly on the instructions 
of the district education authorities with no real attention to ensuring 
that communities knew what was expected. Neither were channels for 
community liaison and communication with the government education 
structures established at any level. A national NGO education expert 
explained how in AJK, for example, the structure and role of SMCs 
were not at all integrated into the education system. There was no 

3. At the time of the earthquake these were known as Parent Teacher Associations 
(PTAs), but in 2007 they were renamed Parent Teacher Committees.
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department responsible for SMC issues, meaning that their activities 
‘hang nowhere’ and there were no formal communication channels 
nor a response mechanism for any interaction. As with other aspects 
of education, political interference in PTC nominations was rife, and, 
one NGO education manager in the Battagram district claimed that 
the official PTC lists were usually fake. They might have included, for 
example, individuals who had been working in Dubai for the last five 
years. Furthermore, participation in the formal PTC/SMC structures 
was entirely male-dominated and did not allow for mothers and female 
members of the community to publicly play an active role in education.

In NWFP an official allocation from the Department of 
Education (DoE) of Rs3,500 per school room (usually amounting to 
Rs7,000 per school) was payable to the PTCs. However, this allocation 
was tied to specific purchases, including materials and supplies that 
would otherwise have been supplied by the DoE, and for minor repairs 
(Rs1,750 for purchases and Rs1,750 for repairs). NGO staff highlighted 
the farcical situation of PTCs being instructed to use the allocation to 
purchase light bulbs for schools which were without an electricity supply. 
For the District Education Officer (DEO) of Mansehra, it was particularly 
frustrating that there were large amounts of money sitting in the district’s 
PTC account unspent, because many PTCs do not really exist and so did 
not apply for their allocation. Despite the huge unmet needs, the budget 
allocation could not be reassigned (interview, 15 February 2007).

1.3 Education policy and decision-making  
in NWFP and AJK
Significant differences in the governance structures in NWFP and 

AJK impacted the way the earthquake response has been managed. In 
NWFP, the major feature of the institutional structure and decision-making 
process in education is the devolved and decentralized government. 
This was brought about through the government’s Devolution Plan and 
Local Government Ordinances, and a constitutional amendment in 2001 
(Decentralization Support Programme, 2007). 

Under the Devolution Plan, the Federal Government was responsible 
for national policy formulation, and in particular, addressing issues 
regarding access to education, equity and quality of education, setting 
teacher pay levels, defining required teachers’ qualifications, setting 
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the norms for national curriculum and assessing students’ performance 
through national assessment systems (MoE, 2007).

The provincial governments in Pakistan – and specifically the 
provincial Departments of Education – were responsible for the 
formulation of provincial education policy (which reflected national 
education policy), for co-ordination with the federal government and 
districts for the implementation of specific programmes, for pre-service 
and in-service teacher training, for assuring equity, access to schooling, 
and quality of education. Provincial authorities were also responsible 
for shaping and contextualizing national curriculum policy to meet 
provincial realities and priorities. 

In this arrangement, the district education authorities were 
responsible for planning, monitoring, and evaluating the education 
system at the district level. They were also responsible for teacher 
salaries and for managing teaching and non-teaching staff. In addition 
to the funds it receives from federal and provincial governments, the 
district had to generate its own funds and to decide how much to spend 
on education (Shah, 2003). At the time of the earthquake, this devolved 
structure was relatively new. Following local government elections in 
September 2005, the new local government representatives were only 
just in place and had not even been sworn in nor taken up office. Many 
had no experience of government office, nor did they have the skills to 
cope with the challenges of a major disaster (UNDP Pakistan, 2006).

AJK, in contrast, had its own constitution, president and prime 
minister and a centralized administrative structure of commissioners and 
deputy commissioners. The AJK Government was not devolved in the 
same way as the provinces of Pakistan. This long-standing structure, with 
fewer layers of administration, may have made it somewhat easier for the 
AJK Government to respond to the earthquake, to collect the relevant 
information, and to start planning the response (UNDP Pakistan, 2006). 
However, state authorities were seriously challenged by the fact that the 
capital, Muzaffarabad, was virtually flattened by the earthquake’s impact. 
There was heavy damage to many government buildings – as well as loss 
of many of the staff working in them at the time. 

A decentralized policy-development and decision-making structure, 
such as that in operation in NWFP, would seem to promote local actions, 
contextualized solutions, and strong lines of local accountability in 
education. The reality, however, was that in many locations there was very 
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little decentralized activity to promote quality education, and especially 
so in the many remote schools of the earthquake-affected areas. Schools 
received very few supplies or materials such as furniture or equipment. 
There were no systems in place to provide the necessary professional 
development of teachers. Systems, budgets, and logistical needs 
(transport, etc.) were not in place in the education offices. Furthermore, 
the staff lacked the necessary skills in planning, budgeting, supervision, 
management, and monitoring. Such limitations were highlighted in 
the training needs assessments conducted by UNESCO Pakistan in 
the planning stages of the ERP’s capacity-building programme for 
education managers. In addition to training related to the direct effects 
of the earthquake, managers also identified a broad range of pre-existing 
training needs related to access, quality, and management and leadership 
(Bethke, 2006). 

1.4 Immediate impacts of the earthquake on education
The north of Pakistan is susceptible to seismic activity, but never 

within living memory had a tremor been as strong as that of 8 October 
2005. Very few people had ever imagined that such an earthquake would 
strike, and there was very little in place in terms of disaster preparedness 
or plans. As one of the interviewees at the Directorate for Curriculum and 
Teacher Education (Abbottabad, NWFP) stated, “It caught us napping” 
(interview, 15 February 2007).

In Pakistan, over 75,000 people in nine districts of NWFP and 
AJK lost their lives, and an estimated 120,000 more were injured. The 
affected area was massive, covering over 30,000 square kilometres 
of mostly rugged, mountainous terrain – foothills of the Himalayas. 
Hundreds of communities were completely destroyed and entire towns 
flattened. Balakot, a major town in NWFP was almost entirely destroyed, 
and more than a third of its population killed (IRIN Pakistan, 2006c). 
Muzaffarabad, the centre of government and largest town of AJK was 
also extremely badly damaged. In the districts of Muzaffarabad, Bagh, 
Neelum, and Poonch (AJK), and Abbottabad, Battagram, Kohistan, 
Mansehra, and Shangla (NWFP), there was severe damage – if not 
total destruction – affecting private housing, public infrastructure, 
social services, and communication systems. Approximately 2.8 million 
people were left without shelter – and at a time when the winter was 
just setting in. About 203,579 housing units were destroyed, another 
196,574 damaged, constituting approximately 84 per cent of the total 
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Box 5. Access and quality issues identified  
as training priorities

• Increasing enrolment
• Public awareness regarding literacy
• Achieving quality education
• Monitoring/supervision, guidance and counselling for teachers
• School/classroom management
• Reactivation and recruitment of PTCs and SMCs
Source: Bethke, 2006.

Box 6. Management and leadership issues identified  
as training priorities

Management and leadership
• Good leadership qualities
• Decision-making skills
• Monitoring/supervision of educational staff, including teachers

Project management
• Planning and management (short-, medium- and long-term)
• Data collection
• Assessment and monitoring
• Monitoring and evaluation of education projects

Financial management
• Needs-based budgeting
• Planning and development 
• Financial matters (including book-keeping)
• Budgeting for resource mobilization
• Audit and budget: best use of available resources

Education management information system (EMIS)
• EMIS
• Data analysis
Source: Bethke, 2006.
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housing stock in AJK and 36 per cent in NWFP (UNDP Pakistan, 
2006:1). In most sectors, physical damage to buildings and infrastructure 
was comparatively higher in AJK than in NWFP. By February 2006, it 
was calculated that 69,412 people had been severely disabled, and that 
58,897 people suffered minor injuries (UNDP Pakistan, 2006:1). 

Initial direct damage assessments estimated the losses to be around 
Rs135.1 billion (US$2.3 billion). According to the needs assessment, 
damage to private housing was the most extensive with costs calculated 
at Rs61.2 billion (US$1.03 billion), for transport (Rs20.2 billion 
(US$340 million), agriculture and livestock (Rs12.9 billion 
(US$218  million). As described in more detail below, the education 
sector was one of most devastated, requiring an estimated 13 per cent of 
the overall projected reconstruction costs (ADB-WB, 2005).

Figure1.1 Reconstruction costs by sector  
(total: Rs208 billion; US$3.5 billion)

Environment
US$151 million

Education
US$472 million

Health
US$303 million

Private Housing
US$1,552 million

Public administration
US$72 million

Transport US$416 million

Water supply and sanitation
US$32 million

Irrigation US$10 million

Energy, power and fuel
US$40 million

Agriculture and livestock
US$300 million

Industry and services
US$155 million

Source: ADB-WB, 2005: 12.

The estimated initial repair bills, however, could not do justice to 
the scale of the earthquake’s devastation. The extent of the disaster was 
magnified by the remote and mountainous terrain in which the earthquake 
was centred, the climate, and the timing of the quake. As described by 
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Andrew MacLeod, Senior Adviser to the UN Resident Coordinator’s 
Office and to the Deputy Chairman’s Office, ERRA, in early October 
2005, the authorities had a window of approximately six weeks in which 
to stabilize the emergency situation and to provide emergency shelter 
and support before the severe winter weather settled in.

A United Nations Development Programme (UNDP) Pakistan report 
(2006) highlighted some of the gender dimensions of the earthquake’s 
impact and its disproportionate effects on women, children, and the elderly. 
In families in which a male head of household either died or suffered 
from permanent disabilities, women’s roles had to drastically change 
from caregivers to household heads and, therefore, bread-earners for the 
family. Such role shifts were particularly challenging in conservative 
communities. UNDP Pakistan noted the lack of gender disaggregated data 
available in the immediate aftermath, and this was particularly relevant 
to the education sector. Although estimates of student and teacher deaths 
and injury were available relatively quickly, there was no comprehensive 
picture of the relative extent to which girls and boys, men and women in 
schools were affected (UNDP Pakistan, 2006: 9).

Immediate impacts on children and education 

One child said: “I fainted as the school collapsed. When I woke up 
I found myself outside the school. The roads were blocked. There were 
so many dead bodies we had to walk over them, I was crying. Even 
now tremors remind me of that terrible day ...” (child survivor’s story, 
UNICEF Pakistan, 2006a: 24).

Dubbed ‘the children’s catastrophe’, the earthquake had particular 
impacts on children and youth, who made up almost 50 per cent of the 
affected population. Over 18,000 students died and many thousands more 
were injured or disabled, caught in the rubble of collapsing buildings 
(UNDP Pakistan, 2006). According to UNICEF Pakistan, the earthquake 
shattered the lives of 1.6 million children (2006a: 24). For the education 
sector, the timing of the quake was significant. At the time of the shock, 
many children were in school starting their lessons. For many survivors, 
there were long-term impacts of being in such a horrifying situation, and 
of seeing classmates killed or injured. Teachers too were killed, injured or 
severely affected by seeing their school collapse, crushing students and 
colleagues. Over 900 lost their lives. One school in Balakot was totally 
destroyed, killing 350 students. In another school in the city, 49 children 

http://www.unesco.org/iiep


Building back better:  
post-earthquake responses and educational challenges in Pakistan

42

died (IRIN Pakistan, 2006c). Overall, the earthquake interrupted the 
schooling of about 1 million students (UNICEF Pakistan, 2006a: 21).

According to the Government of NWFP, in the five most 
affected districts, there was a pre-earthquake total of 6,250 education 
institutions (UNDP Pakistan, 2006), with a total of 541,933 students 
and 20,256 teachers. A high percentage of these were in primary schools 
(430,752 students and 13,208 teachers). In AJK, government data for the 
earthquake-affected areas stated that there were a total of 4,006 schools 
and 388, 875 students enrolled. The total number of teachers in four of the 
affected AJK districts was given by the government as 15,251 (Education 
Department data cited in UNDP Pakistan, 2006). Across the affected areas, 
a total of about 7,669 schools were affected – either totally or partially 
damaged. Of these, almost 5,600 were primary and middle schools. In the 
affected districts of NWFP, over a quarter of all schools were destroyed, 
and an additional 48 per cent of all schools were damaged. In AJK the 
toll was even higher. In the three most affected districts, 96 per cent of 
institutions were reported destroyed (UNDP Pakistan, 2006). 

Table 1.1 Schools/colleges destroyed and damaged in NWFP

Schools destroyed Schools damaged
Districts Primary Middle High/

H. Sec
Total Primary Middle High/ 

H. Sec
Total 

Abbottabad 214 16 23 253 742 104 60 906
Battagram 314 17 17 348 239 24 8 271
Kohistan 183 17 3 203 345 43 8 396
Mansehra 647 47 43 737 888 108 77 1,073
Shangla 91 6 4 101 302 37 26 365
Total 1,449 103 90 1,642 2,516 316 179 3,011
Overall devastation: 26% destroyed 48% damaged
Source: NWFP Education Department data cited in UNDP Pakistan, 2006.

With 33 per cent of schools in the earthquake-affected areas of 
NWFP within its jurisdiction, Mansehra district was particularly hard 
hit in the quake. Forty-five per cent of all the schools destroyed in the 
province were located in this one district. 
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Table 1.2 Student and teacher deaths and injury in affected districts 
of NWFP

Student deaths/teacher deaths Students/teachers injured
Districts Primary Middle High/

H. Sec
Total Primary Middle High/ 

H. Sec
Total 

Abb’bad 17/1 0/1 2/0 19/2 40/2 20/0 0/2 60/4
Battagram 25/3 0/0 1/1 26/4 9/4 0/2 7/3 16/9
Kohistan 2/0 0/0 0/0 2/0 0/0 0/0 0/0 0/0
Mansehra 2,312/52 124/4 728/20 3,164/76 698/42 234/12 1,023/49 1,953/103
Shangla 3/0 0/0 0/0 3/0 0/0 0/0 0/0 0/0
Total 2,359/56 124/5 731/21 3,214/82 747/48 254/14 1,030/54 2,029/116
0.59% students died/0.4% teachers died 0.39% students injured/0.57% teachers 

injured

Source: NWFP Education Department data cited in UNDP Pakistan, 2006.

From this data it is clear that the heaviest losses in terms of numbers 
of teachers and students killed in the earthquake were in the primary 
sector. A total of 2,359 students were in the affected districts of NWFP. 
However, calculated with regard to the comparatively smaller numbers of 
students in middle and high schools, then a slightly different picture may 
emerge. Calculations made against official enrolment rates, not actual 
attendance in school on that day, indicated that, whereas the mortality 
rate across the total number of primary students in the five districts was 
0.55 per cent, the rate for high and higher secondary students was almost 
twice this.

As shown in the table below, the toll of the earthquake on the 
education sector was even heavier in AJK. Across the affected districts, 
an average of 65 per cent of the institutions were reported destroyed.

Table 1.3 Schools/colleges destroyed and damaged in AJK

Schools destroyed Schools damaged
Districts Prim Middle High/ 

H. Sec
Total Prim Middle High/ 

H. Sec
Total 

Neelum 113 17 16 146 15 0 2 17
Muzaffarabad 873 175 123 1171 46 2 2 50
Bagh 385 161 78 624 64 13 11 88
Rawalakot 61 19 21 101 306 80 48 434
Total 1,432 372 238 2,042 431 95 63 589
Overall devastation: 65% destroyed 18% damaged
Source: MoE data cited in UNDP Pakistan, 2006.
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Table 1.4 Student and teacher deaths in AJK 

Districts Students Teachers
Muzaffarabad and Neelum 14,819 566
Poonch 161 45
Bagh 1,464 178
Total 16,444 789
% mortality 4.2 5.17
Source: Ministry of Education data cited in UNDP Pakistan, 2006.

Devastation was great at all levels of the education sector. In AJK, for 
example, the government reported that 12 intermediate colleges, 10 degree 
colleges and 12 post-graduate colleges were destroyed; i.e. 34 institutions 
destroyed out of a total of 46 (UNDP Pakistan, 2006).

The multi-sectoral, early damage assessment conducted in 
November 2005 estimated the damage to the physical infrastructure of 
the education system (schools, colleges, education offices, etc.) alone at 
Rs19.9 billion (US$335 million) (ADB-WB, 2005). The AJK DoE in 
Muzaffarabad, for example, was badly damaged, as were the offices of 
the education authorities in Bagh District.

The impacts of the earthquake on both the physical infrastructure and 
the human resources of the education sector were huge, but this official 
data cannot, however, be considered completely accurate. Complicating 
the reconstruction efforts was the unreliability of data and the fact that 
even before the earthquake, the numbers of schools and teachers on 
the official lists did not match with the number of functional schools 
and regularly attending teachers. Furthermore, as was highlighted by 
an ERRA director, there was a tendency among the local authorities to 
exaggerate the extent of the damage to schools, and for schools to be 
declared completely destroyed, whereas in reality they could have been 
repaired and rehabilitated. In the context described earlier, it is perhaps 
understandable that as resources were being made available through 
ERRA for school reconstruction, the education authorities would be keen 
to secure the maximum possible for the upgrading of their facilities.

Although precise figures were even harder to ascertain, it is also 
important to acknowledge the losses in non-government education 
institutions. These were also severely affected by the earthquake. Read 
Foundation, one of the largest civil society organizations providing 
education in Pakistan, had been working in the earthquake-affected areas 
of AJK since 1994, supporting 323 schools with over 22,000 students 
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(Read Foundation Board member, interview 25 June 2007). The 
Foundation reported the following losses from their schools: 

Table 1.5 Read Foundation losses in education

Schools demolished 138
Students affected 22,441
Students who died 645
Teachers affected 1,067
Teachers who died 14
Source: Read Foundation, 2007.

Across the region, education department staff at different levels lost 
their lives. Those who survived shared with the general population the 
loss of loved ones, property, livestock, and food resources. Mohammad 
Akhlaq Khan, DEO, Elementary, Bagh (AJK) described the losses 
experienced in the Bagh District Education Office alone. Not only were 
the administrative buildings completely destroyed and all records lost in 
the earthquake, but the department also suffered human loss. Two head 
clerks, three junior clerks, and four assistants died in the earthquake 
(interview, 14 February 2007). As highlighted in the Asian Development 
Bank (ADB)-World Bank (WB) damage assessment, the loss of teachers 
and education personnel represents not only losses to the education 
force, but also a loss of government investment in capacity development 
(ADB-WB, 2005: 15).

Tables of statistics of deaths, injuries, and damage are essential, 
but they do not communicate the depth of the trauma and loss, nor the 
courage and self-sacrifice of ordinary people faced with bitter tragedy. 
Eyewitness accounts of the immediate aftermath of the earthquake 
convey the impact of the earthquake on those who survived. 

In early November 2005, a UNESCO mission visiting the devastated 
town of Balakot, NWFP, stopped at a razed piece of ground recently 
bulldozed by the Army. A man in his early 30s approached the mission 
members, telling them that it was the site of a former primary school, 
at which his wife had been a teacher. On 8 October, his wife, with their 
baby on her back, had been killed by falling concrete. The man spoke 
slowly and movingly of having tried during the summer to persuade his 
wife not to resume her teaching career for another year, until the baby 
was older. But his wife loved teaching and the contact with the children, 
so she had insisted on going back to her duties. The young man found 
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himself drawn to that spot every day since the earthquake, though he 
lived at some distance and had a good job, just to stare at the rubble and 
remember. Members of the UNESCO team also heard of the experience 
of one Pakistani relief worker, a man who had come to Muzaffarabad the 
day after the earthquake and had spent two weeks digging for survivors, 
and the bodies of the dead from the mounds of rubble in the city. Calmly 
and quietly, he described the chaos, the horror, the emotional numbness, 
the exhaustion, thirst and hunger of those first days. But as they passed 
by a certain spot in the city, this strong, proud man broke down sobbing. 
This was the site of a girls’ high school, from which he had helped drag 
the broken bodies of many teenage girls. For this man, himself the father 
of teenagers, this had been too much (C. Talbot, interview, 31 October 
2007).

One tragic story of a teacher’s experience in the earthquake was 
reported in a local publication, Gender Voices. The story, entitled, ‘Tears 
of a Mother’ described how Rashida Bibi, a teacher at a community 
school in Mansehra district, was in her classroom on the morning of 
October 8, 2005. She stepped outside to respond to a call, and suddenly 
felt the earth rattling beneath her feet and the birds chirping louder and 
faster than before. She turned to see her classroom collapsing and one of 
her two sons, both of whom were studying in her class, running towards 
her. She ran but it was too late; the ceiling of the school collapsed on 
top of him, her second son, and the other students of her class. Other 
parents soon gathered to lift the fallen debris and pull out the trapped 
children. Each child pulled alive was cause for celebration, but of course 
Rashida Bibi was waiting for her two sons. They were eventually pulled 
out, but of all the students in the class, they were the only ones not to 
survive. Despite the tragedy, Rashida Bibi has returned to the school and 
continues to teach. All the children are there apart from her sons, and 
yet somehow she finds consolation and happiness in the fact that she is 
helping the children of her village (Tariq Shah, 2007: 14).

There were also many stories of courage, dedication, and 
perseverance among local education personnel. During the November 
2005 mission, the UNESCO team visited Muzaffarabad and listened to 
the stories recounted by education officials of the early days after the 
quake. The Director of Secondary Education in AJK met the mission in 
his office car park. Pointing to his small red car, its back seat covered 
in work papers, he said, “Welcome to my office”. He then described 
his experience: On the morning of 8 October, he had been working 

http://www.unesco.org/iiep


Introduction and background to the case study

47

at his desk on the third floor of the Education Department building in 
Muzaffarabad. Suddenly, he found himself spread-eagled on the ground 
floor, surrounded by concrete rubble, with the ceiling of his office just 
half a metre above his head. Spotting a chink of light, he pulled and 
pushed at blocks of masonry for two hours, eventually dragging himself 
out of the building. With great pride, this civil servant stated, “I was back 
at work the next morning; I have worked every day since. There is so 
much to do” (C. Talbot, interview, 31 October 2007).

1.5 Building back better: What does it imply for education? 
As will be described in Chapter 2, the Government of Pakistan’s 

earthquake response was framed in terms of building back better, a 
notion which had widespread appeal and take-up across different sectors. 
In education, given the context provided above, such a notion should 
encompass not only physical infrastructure improvements which could 
be made, but also the addressing of other pre-existing access and quality 
gaps. Even from a physical reconstruction perspective, building back 
better has to imply more than just rebuilding the school in the same place, 
to the same design and with the same facilities. It should imply a carefully 
chosen school site, a design which is earthquake resistant, but also 
child-friendly, with adequate classroom and recreational space, latrines 
and water, and be a space for teachers to gather and share their experience 
and resources, and be made to feel part of a professional community. In 
remote areas where communities rely on teachers from outside, a better 
built school should include simple teacher accommodation.

At the same time, taken holistically and at a systems level rather 
than only the individual school, building back better has many more 
implications, including improvements in access to education, and 
especially for girls, quality improvements, such as better teaching 
and learning materials, teachers with better pedagogical skills being 
supported by competent head teachers and education supervisors. Better 
monitoring, feedback and accountability systems are also required to 
promote quality teaching and administration. Taken holistically, building 
back better also implies enhanced community engagement in education 
and real consultation and participation from students, parents, and 
community members in educational decision-making. 

With so many interconnected issues to potentially address, therefore, 
in the context of the sector plans, donor proposals and specific activities 
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of the earthquake response, the question has to be asked: What was the 
education response to the earthquake supposed to do? What priorities 
have been established? Was it to replace what had been damaged and 
rebuild what was there before, or was it really to build back better, and if 
so, how far should the concept stretch? 

1.6 Summary 
This section outlined the devastating effect of the earthquake on 

the education sector, contextualized within a broader picture of the 
overall impact of the 8 October earthquake, and of the pre-existing 
situation for education access and governance in the earthquake-affected 
areas of NWFP and AJK. The following chapters describe and discuss 
in some detail the major components of the education sector response 
over a period of 21 months, drawing on significant lessons learned and 
recommendations.
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Chapter 2

The emergency response in education

2.1 Introduction
This chapter details the immediate responses to the earthquake. It 

starts with a brief description of the overall humanitarian response efforts, 
during which significant actions and processes were taking place in the 
education sector. These are the focus of a subsequent section looking 
specifically at the education actors. The major activities of establishing 
learning spaces and of tent and supplies distribution are detailed and 
discussed, and critical issues highlighted, such as preparedness, staff 
capacity, and quality of materials. A final section deals with the financing 
of education in the relief phase, including some of the related processes, 
issues, and challenges.

2.2 Overall earthquake relief response
The national response to the earthquake was massive, immediate 

and multi-levelled. It included government actions at different levels, 
efforts from national NGOs, large and small corporations and individuals 
pledging financial support as well as their time and expertise.  Within 
hours, the roads to the affected areas were crowded with vehicles full 
of relief supplies and people ready to help. Elsewhere in Pakistan, 
individuals and organizations mobilized to collect money and relief 
supplies for the earthquake-affected areas. The operations were challenged 
by the logistical complexities of delivering aid to remote mountainous 
communities, by weather, the lack of accurate data, and by hundreds of 
aftershocks that continued to shake the region through October and into 
November 2005.

The Pakistani army was immediately mobilized. Within hours, troops 
stationed in the area were clearing landslides and providing assistance 
where possible. By the early evening of 8 October, helicopter rescue 
missions were transporting the wounded to the nearest hospitals and 
work had started to reopen access on one of the roads to Muzaffarabad. 
Within three days, a total of 50,000 Pakistani troops arrived in the area, 
performing a range of vital activities: rescue missions, establishment of 
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field hospitals and distribution of relief supplies such as blankets, shelter 
materials and food. Temporary camps were established for the many 
thousands who had been displaced from their homes and communities in 
the affected areas, and these families were provided with food, shelter, 
health and sanitation assistance (IRIN Pakistan, 2006b). As is detailed 
in Chapter 3, the Government of Pakistan also moved to establish 
co-ordination mechanisms, the Federal Relief Commission (FRC) and 
the Earthquake Reconstruction and Rehabilitation Agency (ERRA). 
Funds were immediately made available from the federal budget to assist 
the affected areas and to provide relief to the population.

International responses were also rapid. Various governments made 
immediate provision of emergency aid and also dispatched technical 
teams and equipment to support the search and rescue operations. Hilary 
Benn, the UK Secretary of State for International Development, described 
how the Department for International Development’s response team 
scrambled the first international search and rescue teams to the region, 
arranged for medical support to be flown in, and “emptied the UK’s stores 
of blankets and tents in the race to prevent further loss of life” (IRIN 
Pakistan, 2006b). France initially dispatched 25 civil security personnel 
and 20 rescuers, their dogs and specialized search and rescue materials. 
This was followed a few days later by 41 medical emergency personnel, 
18 military doctors and surgical and medical equipment, including 
a field hospital. The United States initially provided US$100,000 of 
emergency assistance, but within weeks, the amount was increased to 
US$50 million. This was in addition to a considerable military support 
operation involving 933 personnel, eight helicopters and three military 
aircraft. By 25 October 2005, the US army had established a field hospital 
in Muzaffarabad with 36 Intensive Care Unit beds, 60 intermediate 
care beds, and two operating rooms (IRIN Pakistan, 2006b). Saudi 
Arabia announced an emergency aid package worth US$133 million 
for infrastructure projects in Pakistan and ordered an airlift of doctors, 
medicines, tents, blankets and food. The Prime Minister of Australia 
was, by chance, in Pakistan at the time of the earthquake and made an 
immediate commitment of AU$40 million to be used for earthquake 
relief. This was in addition to support to the affected areas of AJK through 
a large-scale, health-focused, disaster-response intervention involving 
three Blackhawk helicopters and 40 medical personnel (Australian 
Agency for International Development – AusAID – representative, 
interview, 26 June 2007). The Japanese Government was also quick to 
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respond. On 11 October emergency assistance supplies to the value of 
25 million yen arrived in Islamabad and an announcement was made of 
grant assistance totalling US$20 million. Almost 100 Japanese disaster 
relief experts came to the earthquake-affected areas as part of different 
response teams, and Japanese NGOs, under the umbrella of the Japan 
Platform, were also quickly activated into needs assessments, supplies 
distribution and other activities (Foreign Ministry of Japan, 2005).

Support also came from India, with two large consignments of 
medicines, blankets and tents dispatched to Pakistan within days of 
the earthquake. With the historically tense relations between India and 
Pakistan, such support was of considerable symbolic as well as practical 
significance (IRIN Pakistan, 2006b).

Multilateral agencies were also quick to respond with immediate 
assistance. For example, the ADB made available to the Government of 
Pakistan US$100 million for quick procurement (ADB representative, 
interview, 7 February 2007). In addition to the donations from individual 
member states, the European Commission also made significant 
contributions; an initial €3.6 million for emergency aid increased to 
€48.6 million by December 2005. The North Atlantic Treaty Organization 
(NATO) also initiated a 90-day operation that included five helicopters 
and over 1,000 staff including medics and aircrews. This support made it 
possible to create a vital air bridge from Germany and Turkey to deliver 
aid from the European Union and the UN. At the same time, helicopters 
were critical in the distribution of the supplies to the affected areas. 
The combined air fleet comprising the Pakistani military, the numerous 
assisting military contingents, the UN and private helicopters hired by 
NGOs numbered more than 140. They formed an air bridge to the affected 
areas for several months. Between October 2005 and March 2006 more 
than 28,600 sorties were made. Pakistan’s Prime Minister, Shaukat Aziz, 
claimed that it was “the largest ever humanitarian emergency air-bridge 
in the history of the world” (IRIN Pakistan, 2006b). Also remarkable 
was the safety record of the operation; there were no flight accidents or 
crashes.

The UN rapidly mobilized humanitarian support and at the request 
of the Government of Pakistan sent an eight-member United Nations 
Disaster Assessment and Co-ordination (UNDAC) team from Geneva 
by 10 p.m. on the evening of 8 October, arriving in Islamabad early the 
following day. This team was soon supplemented by more UN staff and 
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the UN Office for the Co-ordination of Humanitarian Affairs (OCHA) 
soon established a strong presence on the ground, working with the 
government authorities to co-ordinate relief flights. OCHA was also 
responsible for the establishment of, and support for, the Clusters at 
central and district or hub level (see Chapter 3). Other UN agencies 
deployed various technical specialists. For example, the Joint United 
Nations Environmental Programme (UNEP) and OCHA Environment 
Unit, which has the mandate to mobilize and co-ordinate international 
response to environmental emergencies, including natural disasters, 
deployed four experts to Pakistan. Although OCHA’s response did not 
focus particularly on education, it was in the context of this intensive 
activity to establish Clusters and co-ordination processes, and to support 
government and local community efforts to respond to the disaster, 
that the education sector actors were also mobilizing, organizing and 
beginning to deliver on-response assistance.

Within 24 hours, UNICEF Pakistan deployed staff members from 
Islamabad and the regional offices to create hubs in the affected areas. 
At the same time, UNICEF regional and headquarters offices mobilized 
emergency experts to support the relief programme. By the end of March 
2006, an additional 217 staff had joined the Pakistan team, including 
Senior Emergency Education Specialist, Ellen van Kalmthout, who was 
deployed from headquarters in November 2005 to support field operations 
in Muzaffarabad (UNICEF Pakistan, 2006a; interview, 3 August 2007).  
Like other large organizations and agencies, UNICEF Pakistan rapidly 
established new duty stations: two hub offices in Muzaffarabad and 
Mansehra and three hubs in Shangla, Battagram and Bagh. Supplies 
pre-positioned in warehouses in Peshawar (NWFP) and Karachi (Sindh 
Province) were accessed and distributed, whilst further tents and other 
vital equipment were being procured from elsewhere (UNICEF Pakistan, 
2006a).

UNESCO, an agency not normally associated with emergency relief, 
also responded to the disaster. The Islamabad office sent a small team 
to the affected areas to help out in whatever ways possible. This initial 
engagement in the emergency was followed by an education-focused 
assessment and subsequently by missions from UNESCO-IIEP 
in November and December 2005. These missions supported the 
UNESCO Pakistan office in the development of an earthquake response 
programme.
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International NGOs, which already had a presence in Pakistan, 
were able to develop an immediate response. This was then substantially 
augmented by further personnel and resources from their networks, as 
the extent of the devastation and the needs became apparent. ActionAid, 
International Rescue Committee, Oxfam, and Save the Children were 
amongst those agencies which initiated relief activities on a large scale. 
As detailed later in this chapter, funds were made available from different 
channels, including agency-specific fund-raising efforts, and grants from 
bilateral donors, private foundations and corporations.

Local and international NGOs were among the first groups to 
arrive in the earthquake-affected areas to provide humanitarian relief 
to the affected populations. Their contribution was massive, delivering 
supplies totalling around US$100 million (UNICEF Pakistan, 2006a: 7). 
National NGOs played a significant role in the overall response, with 
those which were already present conducting development projects in the 
earthquake-affected areas, such as the Sungi Development Foundation 
and the National Rural Support Programme (NRSP), shifting gears to 
respond to the relief needs. Other organizations located elsewhere in 
Pakistan were keen to reach out to provide supplies and services in new 
locations. This was true in the education sector as in other sectors, with 
NGOs such as Basic Education for Afghan Refugees (BEFARe), Adult 
Basic Education Society (ABES) and Basic Education and Employable 
Skill Training (BEST) initiating programmes in the earthquake-affected 
areas. Many of the national NGOs were moved to action because staff had 
lost family members in the disaster or had their home villages devastated. 
There was a strong moral imperative from many to do whatever was 
possible to help, with phrases such as, “They are our people. We had to 
help”, frequently repeated as interviewees described their initial response 
activities. 

The role of religious organizations in the earthquake response was 
also significant – and controversial. As reported by the International 
Crisis Group (Qureshi, 2006) at least 17 jihadi and humanitarian Islamic 
groups immediately mobilized in the affected areas and initiated relief 
activities such as food and non-food item distribution and health services. 
They were also active in the organization and management of internally 
displaced persons (IDP) camps, working closely with the other actors, 
including the UN, international NGOs, the Pakistani army, and foreign 
military assistance teams. Ample funding allowed them to provide 
supplies and services to the affected populations and to gain respect for 
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so doing. As is discussed in more detail in Chapter 4, there are important 
implications for the education sector because along with mosques, such 
organizations also rebuilt or established schools and madrassas.

2.3 Immediate needs assessments 
Whilst the priority was, of course, immediate and direct assistance 

to the huge numbers of people affected by the earthquake, needs 
assessments were also required to inform the development of longer term 
operations and policy needs. Various needs assessments were conducted 
– joint efforts aimed at gaining insights into the overall situation and key 
issues, and individual agency assessments focused more on establishing 
programmes in specific areas. It is not possible to mention all assessments 
conducted, but a number of significant assessments and their results are 
discussed, particularly those related to education.

In the initial days after the earthquake, UNESCO Pakistan contacted 
the DoE of NWFP with the idea of assisting in a needs assessment of the 
impact of the quake on education. An initial consultation meeting was 
held on 15 October 2005. An eight-member team, led by the Special 
Secretary, was subsequently formed to visit five of the affected districts. 
Although by the time of this assessment few precise figures were 
available, it was clear that the devastation was massive. The physical 
infrastructure of the education system was devastated and there were 
severe impacts on the physical and psychosocial well-being of students, 
teachers and other education personnel. 

This far-reaching devastation and disruption was reflected in the 
recommendations emerging from this mission, which included: 

• a campaign for the re-establishment of education; 
• creation of flexible safe learning spaces; 
• temporary schools for the children who were wounded or disabled 

by the earthquake;
• provision of essential learning supplies for teachers and learners;
• remobilization and rapid orientation of teachers; 
• support to the Executive District Officers (EDOs);
• reactivation of adult literacy spaces destroyed in the quake;
• support to the private schools destroyed (UNESCO Pakistan, 

2005: 9-10).

This preliminary document was one of the first needs assessments 
to be completed for the education sector, but was followed by other, 
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more detailed documents. The Asian Development Bank (ADB) and 
the World Bank organized a rapid damage assessment across priority 
sectors, including education, the results of which were published on 
12 November 2005. The ADB-WB effort was conducted through 
a multi-donor team – including representatives from UNICEF, the 
European Commission and the United States Agency for International 
Development (USAID) – which then held consultations with government 
in both NWFP and AJK and visited some of the most affected areas. The 
team was able to build on some very preliminary assessments and cost 
estimates from the two governments, as well as use the unit cost data 
from government annual development plans (ADP) to inform the cost 
projections (ADB-WB, 2005).

Later in November 2005, the IIEP-UNESCO mission to the 
earthquake-affected areas, led by Christopher Talbot, highlighted 
additional and emerging education needs, as the relief activities were 
being established. The mission made several recommendations, one of 
which was that UNESCO should assist ministry officials to “review, 
revise and promulgate regulations and guidelines for private and religious 
education, including curricula, certification, teaching qualifications, 
standards and assessment” (Talbot, 2005).  Although the recommendation 
was not further developed into project proposals, Talbot realized that 
in a context in which various religious organizations were very much 
involved in relief activities, such as camp management and the running of 
camp schools, there would be regulatory challenges for the government 
to address with regard to religious education and private schools (Talbot, 
2005, and C. Talbot, interview, 30 July 2007).

2.4 Education activities in the relief phase
Overview 

Beyond immediate relief, our focus is to get children back to school 
as soon as possible. We are all shocked by the news that children 
were killed as they sat at their desks. But very quickly it will be time 
to get those who survived back to their classrooms. School provides 
the very structure and rhythm that they’ve lost, a touchstone that will 
help overcome shock and trauma. (UNICEF Executive Director, 
Ann Veneman, 9 October 2005, IRIN, 2006b)

For many children, parents and communities in the 
earthquake-affected areas, as soon as immediate health, shelter and 
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food needs had been met, returning to school and ensuring continuity 
of education was a priority. According to several interviewees who 
were involved in early needs assessments, even under the most difficult 
circumstances with homes and livelihoods destroyed, people were asking 
about education. There was particular concern about the implications of 
school closure on examination schedules.

Less than two weeks after the earthquake, schools had started to 
operate again in many locations; teachers and students huddled together 
wherever they could find an appropriate space. Although, according 
to the regular school calendar, most schools in NWFP would close on 
22 December 2005 until February 2006 for the winter vacation, the 
NWFP authorities announced that schools in the five affected districts 
would close only for a month and would reopen on 8 November 2005 
(UNESCO Pakistan, 2005a: 5). Despite this announcement, there was 
no uniform schedule for holidays and for return to school after the 
tragedy. The reality was that the process was much more ad hoc and 
location-specific. Teachers may have been called back to school by the 
end of October in NWFP, but in a context where teacher absenteeism is 
common, such an announcement had little specific impact. In AJK there 
was no clear decision made about school dates either. This lack of clarity 
was partly due to several factors: 

• In both authorities there are schools operating on different ‘summer’ 
and ‘winter’ schedules.4

• The conditions – and extent of the devastation – were so different in 
different locations. 

• The authorities had huge organizational challenges, operating in 
tents, with no records or documents, and as individuals still struggling 
to come to terms with the tragedy and its multiple impacts. 

In such a context, it was hard to establish clear and consistent policy 
statements.

Whatever the policy statements regarding official school dates, the 
education imperative was strong. Education actors described the initial 

4. Depending on climate, altitude and accessibility, school calendars are organized 
around a winter school schedule (with long holidays in December and January) or 
a ‘summer’ school schedule (with a long summer holiday in July/August and only 
a short holiday over the New Year). The examination periods and start of the new 
school year are adjusted accordingly. Even within individual districts, there may 
be schools operating according to both schedules.

http://www.unesco.org/iiep


The emergency response in education

57

activities as very basic. The priority was to deliver tents and school 
supplies to students and teachers and to establish child-friendly spaces 
(CFS), or informal learning centres for students to gather in a safe place 
for at least a couple of hours a day. 

The Bagh DEO described the initial priority as getting the children 
back to school. To do so, his office worked to obtain as many tents as 
possible to distribute to the local schools. By the middle of October, 
the extent of the devastation in the district became clear to the Bagh 
authorities: 288 of the district’s 309 primary schools had been destroyed. 
Education officials started to reactivate the schools and to get the children 
into a learning environment as quickly as possible. The officials started 
to work in makeshift offices. UNESCO reported at the end of October 
2005 that the Executive District Officer (Education) in Battagram was 
operating out of a tent set up in a dry corn field that was donated by 
a prominent politician from the area (UNESCO Pakistan, 2005a: 9). 
Getting children back to school proved to be more complicated and 
challenging than anyone was really prepared for. But, as described by 
one NGO Education Expert, the efforts made were quite “inspiring and 
reassuring” (interview, 7 February 2007). Money was apparently not a 
problem.  There was funding available and organizations had to work out 
what they could and should do with it to respond to the huge needs.

Unlike in other post-conflict or post-disaster contexts, there was 
no specific ‘back-to-school’ moment. Rather, with different holiday 
schedules, climatic conditions and varying possibilities for temporary 
classes to be established, education activities resumed in different places, 
ways and times, and the normal winter holiday period was suspended. 
UNICEF did, however,  organize a welcome-to-school campaign, which 
was specifically worded to relate to those students who had already 
resumed some learning activities, those who could be encouraged to 
resume their schooling, as well as those children who had never been 
to school before. This was significant, because there were children 
in the camps and other locations who, because of the presence of  
NGO-supported tented schools, were able to access education for the 
first time.

Education partners’ actions and activities

UNICEF explains that the agency’s determination to establish 
temporary schools in camps and villages “was not only intended to 
ensure the fulfilment of a child’s right to education but also to restore 
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normalcy into the lives of children. Only by reinstating their daily 
routine and replacing their learning environments with child-friendly 
meeting spaces for siblings and friends could UNICEF pave the road 
to recovery” (UNICEF, 2006a: 21). The agency’s support for the rapid 
re-establishment of formal learning in the earthquake-affected areas 
included a massive distribution of supplies to students and teachers, 
combined with basic training for teachers on child-centred pedagogy and 
coping with children’s psychosocial needs. Such short introductions were 
seen as an interim measure, whilst the roll-out of planned UNICEF- and 
UNESCO-supported teacher training took place. Urgent actions identified 
by UNICEF to meet the immediate needs of children affected by the 
earthquake included: co-ordination of the education sector; procurement 
of School-in-a-Box (SIB) kits, including materials like chalk, workbooks, 
pencils, knapsacks; provision of tents for temporary schools to ensure 
minimum interruption to children’s classes (UNICEF, 2005b: 4).

Box 7. UNICEF and partners’ relief phase achievements
At a glance: In the relief phase, UNICEF and its partners:
• provided support for ‘reoperationalisation’ of 3,112 schools
• supported 254,732 children to continue their studies
• supported 20,305 children in IDP camps to continue their schooling
• procured 12,530 tents 
• procured 9,500 School-in-a-Box kits
• reached 9,300 teachers with psychosocial training 
• introduced hygiene education to 9,500 students in 100 schools
• helped to provide drinking water and latrines to more than 

22,000 children in 160 schools.
Source: UNICEF, 2006a.

Although initiated in the immediate aftermath of the earthquake, 
the programme did take some time to roll out and it was well into the 
spring of 2006 by the time many schools were reached and the supplies 
distributed. Due to challenges, such as logistics and the lack of partners, 
some of the most remote schools received supplies only very late. Other 
schools, further from the earthquake epicentre, suffered some damage, 
but were outside of the range of most intervention, and so were not 
provided with supplies, for example, at the furthest end of the Neelum 
Valley of AJK.

http://www.unesco.org/iiep


The emergency response in education

59

Most of these activities were carried out by UNICEF through 
implementing partner organizations – national and international 
NGOs. Some organizations with their own resources, such as Save the 
Children United Kingdom (UK), United States (US) and Sweden, used 
the UNICEF supplies as a supplement to what they were providing to 
schools and ‘safe play spaces’ and to the programming activities they 
were engaged in. Other organizations, and especially national NGOs 
without such resources and their own programming priorities, were more 
likely to implement directly the UNICEF-defined activities. The three 
Save the Children organizations had similar programme priorities and 
worked through Save the Children Alliance mechanisms to ensure there 
was a co-ordinated response. The organizations met on a weekly basis 
and soon decided on a geographical division of the affected areas. Save 
the Children UK would work in Kashmir, and Save the Children US and 
Sweden in NWFP. 

Within AJK, Save the Children UK focused its programme on four 
Union Councils in Muzaffarabad District, aiming for full coverage of 
primary and middle schools. In this district, their education relief support 
included: 

• 117 schools given school clearance kits and cash-for-rubble 
clearance;

• 142 tents given to 106 schools;
• 153 school kits given to 124 schools – each containing a teacher’s 

box, 2 classroom boxes, a sports and recreation box, chalkboard;
• 150 teachers trained with a focus on teaching methodology and the 

use of the school kits; 
• 132 SMCs formed and 750 members trained (record keeping, 

disaster management etc.); 
• textbooks distributed to children in grades katchi to class 8 in every 

school (Save the Children UK, 2007).

The IRC infused the UNICEF programme of supplies distribution 
and school support initiatives with its organizational focus on ‘Healing 
Classrooms’.
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Paying particular attention to the well-being of teachers and children 
in earthquake-affected schools, to the need for child protection and gender 
equality perspectives, the IRC helped to create “child-friendly, protective, 
all-encompassing, and gender-responsive [healing] environments” and 
to support the transition of children and teachers from the emergency 
CFSs back into formal education situations. Training on child protection, 

Box. 8. What is a healing classroom?
A healing classroom is a learning space or programme:
• that is attuned to the psychosocial well-being of children (especially 

through what and how teachers teach);
• that offers a safe, health-promoting and gender-responsive environment 

for learning; 
• that empowers students through participation and engagement;
• that recognizes a special role of teachers as agents of child protection 

and well-being;
• that enhances teacher skills, commitment and status, with particular 

attention to teacher motivation and capacity development; 
• that works closely with government authorities, parents and the 

community at large to ensure the safety and well-being of children and 
youth; 

• in/through which efforts are made to provide gender-responsive learning 
opportunities, and to promote gender equality.

Source: IRC, 2007.

Box 9. Child-friendly spaces 
During an initial emergency response, NGOs and communities often work 
together to create ‘safe areas’ or child-friendly spaces for children and 
adolescents to play, socialize, learn and express themselves. These activities 
have a strong psychosocial component, as they provide a caring and 
normalizing environment to mitigate the impact of the crisis on the children 
when their parents and guardians may be otherwise occupied. Typically, 
these activities are located under trees, in schools or any available space, 
and offer regularly scheduled activities such as games, drama, art activities, 
non-formal educational activities, and sports. Eventually, these activities 
transition into formal schooling, after-school recreational activities for 
out-of-school adolescents and youth, and club activities or community social 
activities.
Source: INEE, 2007b.
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psychosocial support and recreational and creative learning activities was 
provided to almost 250 government teachers. Parent Teacher Committees 
and SMCs were mobilized in 100 schools (IRC Pakistan, 2006: 8).

IDP camp schools 

The army, and later various NGOs and other organizations rapidly 
established camps in the earthquake-affected areas to provide shelter for 
those who had lost their homes, particularly those who had been living 
in high altitude areas that were difficult to reach with relief assistance. 
In and around Muzaffarabad especially, religious organizations were 
particularly active in camp establishment and management, running 
37 of the 73 organized camps around the AJK capital (Qureshi, 2006). 
The camps varied in size from relatively small to very large.  Maira Camp 
in Shangla, NWFP, for example, hosted up to 26,000 displaced people 
from the Allai Valley and surrounding areas in the immediate aftermath 
of the earthquake. The camp was run by the Pakistani army, initially 
with UNICEF and Save the Children US supporting education and play/
protection activities for children.

In some camps, temporary schools were established, mostly run 
by NGOs, whereas in others children were encouraged to attend the 
nearest local schools. It is difficult to obtain consistent data on the camp 
schools, partly because the populations and the camps themselves were 
transitory and also because there were frequent changes in overall camp 
management and in the NGOs supporting the schools. 

UNESCO, for example, provided support to two camp schools in 
the army-run Bissian Camp, close to Balakot, Mansehra District, NWFP. 
Balakot was almost totally destroyed by the earthquake, yet reconstruction 
was halted because of a ‘red zoning’ policy to shift the whole town to a 
new and less earthquake-prone site some kilometres away. This situation 
meant that there were many thousands of displaced people who had 
nowhere to go for a long time. Between December 2005 and February 
2006, two camp schools – a girls’ primary school and a co-educational 
middle school – were run through the national NGO BEFARe. The 
schools had a total enrolment of 377 students (BEFARe, 2005). The 
teachers, most of whom came from government schools, were provided 
with teacher training and with supervision and support from the BEFARe 
staff whose experience in working with Afghan refugee education 
created a sensitivity to the emotional state of the affected children and 
teachers. Sustaining school administration was an issue in Bissian Camp 
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as it was in others. BEFARe reported that army personnel, “unilaterally 
handed over one girls’ school to an organization from Karachi”, despite 
the protests of the organization and community. However, the handover 
having taken place, BEFARe was able to re-establish a second school 
and to maintain the high enrolment of female students. As stated in the 
January-February 2006 report, “Despite the odd situation of an unstable 
future of camp life, the tented middle school has shown a retention of 
88 per cent and the girls’ school shows increase in the overall school 
strength. Field feedback from the staff report suggests two reasons 
for the increased strength of the girls’ school: the fact that the nearest 
government girls’ school has not been reconstructed, and the approach 
and methodology of BEFARe” (BEFARe, 2006: 2).

Save the Children US, having focused on intervening in the 
Battagram district, was active in Meira Camp. The agency opened nine 
‘safe play spaces’ and three temporary schools. The ‘safe play spaces’ 
were spaces temporarily demarcated with a plastic sheeting fence for 
play, with play space facilitators (from the camp community) and play 
kits, including toys and games for boys and girls (Save the Children 
education specialist, email communication, 4 December 2007). Of the 
1,573 students benefiting from the schools in the camp, it is reported that 
over half were accessing education for the first time (Save the Children, 
2006). One ten year old boy, Abdulla, featured in a UNICEF real lives 
story, explained why he attended school for the first time in the camp: “I 
went to school for the first time in this camp. I really enjoy it. We also play 
soccer and cricket. There was a school in my village but the teacher was 
never there. So I helped my mother tending our cattle” (Bisin, 2007a).

The camp schools, accessible to children who had come down 
from high altitude and remote locations, represented a significant 
window of opportunity for increasing school enrolment and establishing 
patterns of school attendance in populations otherwise not reached by 
the government’s education outreach initiatives. Although this may not 
have been true across all affected areas, it was reported in the Islamabad 
Education Cluster meeting of 3 January 2006, that 80 per cent of the 
children in the camps had never been to school before (Education Cluster, 
2006a). Yet, as described in more detail in Chapter 4, it is unclear to 
what extent school attendance had been sustained as the camp schools 
gradually closed, and as the camps were consolidated and closed, and 
as residents returned to their homes. There were several returns, the first 
of which was in the spring of 2006, when the government insisted on 
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the closure of camps for the official start of the early recovery phase. 
Camps were gradually consolidated and closed, with schools continuing 
to operate where needed. Over the latter part of 2006 and into 2007 there 
were further departures from the IDP camps, with both spontaneous and 
organized returns taking place. By July 2007, however, there were still 
two camps in NWFP – Jabba and Meira – hosting a residual case load 
of over 13,000 people with specific reasons making it difficult to leave, 
especially for vulnerable people. The children in these camps attended 
local schools (UN Resident Coordinator Human Rights Advisor, 
interview, 3 July 2007).

Particular features of the relief programming for camp and 
community schools and learning spaces are discussed in more detail 
below. As detailed, supplies such as tents, SIB kits, stationery, books 
and other learning materials were provided to the camp schools as well 
as to the schools in settled communities. Payment for teachers in camp 
schools was a particularly tricky issue which was raised early on in the 
Education Cluster meetings at Islamabad and hub levels. 

Tents and tent furniture

The initial demand for tents for schools and learning spaces was 
massive. At the same time, tents were also required for family shelters 
and other urgent purposes such as clinics. Tents were also required to 
house education offices where buildings had collapsed, especially in 
Muzaffarabad and in Bagh. UNICEF had a small supply of tents, as well 
as other emergency supplies, pre-positioned in Karachi and Peshawar, 
which could be accessed within 72 hours. However, apart from this small 
supply of tents within the country, the rest had to be brought in from 
outside. As UNICEF described, the government had already procured 
all the locally available supplies, and procurement staff members were 
forced to “scour the international and regional markets to meet the 
increasing demands” (UNICEF 2006a: 32). There was inevitably a 
waiting time before tents began to arrive in Pakistan. The minutes of 
Islamabad Education Cluster meetings document some of the challenges 
and especially the delays experienced in the procurement and distribution 
of tents: on 22 November 2005, it was announced that the Federal Relief 
Commission had confirmed the availability of 22,000 tents for educational 
purposes. By early December, UNICEF was making an additional order 
for 5,000 tents, although delays in the arrival of these led on 17 January 
2006 to a discussion of local and Chinese procurement. Precise numbers 
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of tents ordered and presumed to be arriving, changed quite often, and 
there were errors in the communication of numbers between UNICEF, 
the Ministry of Education (MoE) and other government departments. It 
was reported that 6,500 tents arrived at UNICEF from China in early 
March 2006. 

At the field level, the focus was the distribution and maintenance 
of the tents. Here it soon became clear that the tents were only a very 
temporary solution and were not at all suitable for the terrain and the 
climatic conditions of the earthquake-affected areas. As one NGO staff 
member working in Bagh at the time recalled, “Most of the NGOs provided 
tents as shelter support, but the snowfall of 1 January 2006 played havoc 
with these tents. Not even a single school tent was standing in Bagh town 
... what to say of those in the high areas?” (email communication, July 
2007).

Over time, the demand for tents remained high. As initial needs 
were still being met, so tents provided in the early days of the relief 
efforts needed to be replaced because of the harsh weather conditions. 
Locally procured tents became available, but the quality of such 
tents was inferior to those from abroad, and they fared worse in the 
weather conditions. Even winterized tents – which cost approximately 
US$1,500 each – could only provide very basic shelter for students and 
teachers and protection from the cold of the winter weather, which was 
soon to hit the earthquake-affected areas. On sheltered land at relatively 
low levels, teachers and learning facilitators could create a relatively 
cosy space in their tents. At high altitudes, however, the tents were 
inadequate protection against the winds and could easily be flattened by 
heavy snowfall and heavy winds. Another important reason for the high 
demand for tents was the fact that, at the time, no transitional arrangements 
between a tent and permanent structure could be offered. Although 
a transitional structure could provide such a ‘bridge’ at a lower cost, 
ERRA at first was not open to the idea of transitional structures. ERRA 
believed that permanent structures could be built within a short time and 
that transitional structures would slow down the process (UNESCO ERP 
Manager, personal communication, 19 November, 2007). Later on, once 
agreed at policy level, the shift from tents towards transitional structures 
was then slowed down by the National Engineering Services Pakistan’s 
(NESPAK) lack of an acceptable design model – all models proposed 
had to be approved by government agencies.
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The issue of tent heating was one which was raised on several 
occasions during the winter months at the hub-level Education Cluster 
meetings. There were some quite contrasting views. On the one hand, 
gas stoves were being made available by some organizations to various 
communities and groups.  Given the severe conditions in the tents and 
sensitivity to the particular needs of young children, requests were made 
to UNICEF and to other agencies to provide heaters for schools and 
learning spaces. On the other hand, the potential fire risk of the heaters 
inside tents was of great concern, and some educators were quite adamant 
about not supplying heaters to schools. The UNICEF Education Officer 
in Bagh, for example, felt particularly strongly about this, making the 
point that before the earthquake there was no heating in schools and 
other buildings, that people living at high altitudes had their own coping 
strategies, and that with so many bodies inside the tent they would become 
warm (interview, 12 February 2007). Even though there was pressure 
to provide heaters to schools, UNICEF resisted. The small number of 
heaters received from various sources were instead distributed to female 
teachers as incentives to attend school. At the same time, though, aware 
that many schools were obtaining heaters from other sources, UNICEF 
did provide fire extinguishers to the tented schools. Not only were the 
tents unsuitable for the harsh winter temperatures, as soon as the winter 
was over and the weather turned warmer, then the limitations of the tents 
in the hot weather became clear. They became hot and smelly and in 
some cases mouldy. The Chinese tents could at least be adapted, since 
the sides could be removed to create ventilation, but their frames were so 
weak that they soon had to be replaced.

Teachers were also challenged by the unusual teaching and learning 
conditions in the tents. Most teachers were used to a teacher’s desk and 
chair, to a chalkboard at the front of the room, and rows of students 
sitting in front of them. The tents created quite different learning 
situations. There was considerable pressure from teachers for agencies 
to provide school furniture to the tented schools. This was another issue 
that was discussed at length in the Education Cluster meetings in Bagh. 
Some schools had salvaged some of the furniture from the destroyed 
school buildings to place inside the tents, but this was not possible 
for all. Whilst the education authorities and the teachers accepted the 
sitting mats that had been provided for younger students, they wanted 
furniture for older students. This, they believed, would create more 
conducive learning environments. International agencies, including 
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UNICEF, which were reluctant to support these requests, highlighted 
two important considerations: firstly the lack of security for supplies 
provided to unlockable tents, and secondly, the lack of space inside the 
tents. Many of the tented classrooms were already overcrowded, and 
the addition of furniture would make it even more difficult to move 
around. This, they could see, would likely further discourage teachers 
from using more active teaching methodologies and would reinforce 
traditional ‘chalk-and-talk’ methods rather than encourage teachers in 
more innovative approaches to working with their students. 

Teaching, learning and recreational supplies

At the same time as scrambling for supplies, agencies supporting 
education were also attempting to procure and deliver teaching and 
learning materials to the tented schools and learning spaces. UNICEF 
focused on the provision of its SIB – a standard model that has been 
refined through use in many emergency situations in different countries 
of the world. The kit provided in Pakistan was the standard, global model, 
with materials designed to support students’ formal learning, but also to 
encourage teachers/facilitators to engage students in more creative and 
expressive activities, which would support their psychosocial well-being 
and healing. In the Pakistani context in which rote learning and harsh 
interaction between teachers and students were the norm, it was important 
to encourage a shift in teacher thinking and practice. Additional supplies, 
such as recreation kits, paper, pens, paints and games helped to motivate 
the teachers/facilitators to use different teaching methodologies. 

SIB kits contain vital teaching and learning supplies for a period 
of three months for a teacher and about 80 children (meeting the needs 
of classes of up to 40 children in two shifts, or of larger classes). 
Learning supplies include: exercise books, pencils, erasers and scissors. 
Teaching supplies include: a wooden teaching clock, plastic counting 
cubes, laminated alphabet, multiplication and number tables, posters and 
a blow-up globe. The kits come in a lockable aluminium box, the lid 
of which can be painted and used as a chalkboard (UNICEF Pakistan, 
2006a). 

When the earthquake struck, UNICEF Pakistan estimated that 
2,000 SIB kits would be needed urgently to equip the planned tent 
schools. Approximately 250 kits were in stock in the country at the time. 
There were severe logistical constraints associated with the shipment 
of additional kits, which were assembled and stocked in UNICEF’s 
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warehouse in Copenhagen, Denmark. They are large and heavy and had 
to be transported by sea from Denmark to Pakistan. Once in the country, 
the kits had to clear customs, a procedure often fraught with difficulties, 
before distribution by road to the earthquake-affected zones. At Education 
Cluster meetings in Islamabad, UNICEF education staff members 
provided frequent updates on the delays in delivery of the constantly 
expected kits. As weeks stretched into months, NGO partners expressed 
the frustrations of the children and teachers that the school supplies were 
not forthcoming. At one memorable meeting of the Islamabad Cluster, 
held in March 2006, a senior UNICEF officer apologized yet again for 
the non-delivery. Education personnel present at the meeting described 
how it was only at this point that local procurement of the school supplies 
was considered a possibility. With such anticipation, however, it was 
fortunate that the kits arrived shortly afterwards. Yet, this long delay in the 
provision of emergency educational materials, essential for resumption 
of good quality schooling, was very revealing of a structural weakness in 
emergency educational response. Pakistan has a well-developed industrial 
capacity in the printing and stationery sectors, and UNICEF could 
probably have procured the necessary educational supplies relatively 
quickly and cheaply in Pakistan, a course of action that could have been 
defended as more developmentally sound and sustainable. UNICEF’s 
global education policy during acute emergencies, however, promotes 
the distribution of the standard SIB kits –intended to avoid the delays 
caused by lengthy administrative procedures for local procurement. The 
kits, as pointed out by some critics of the approach, are packaged to a 
standard formula and constitute a UNICEF ‘brand’. The quality of the 
learning supplies eventually provided to Pakistan’s earthquake-affected 
classrooms was high, but so was the cost in money, delays, lost learning 
opportunities, and frustration. In the meantime, many other organizations 
were putting together alternative school kits, using materials procured in 
Pakistan. These were much cheaper and were delivered more quickly. 
They could also be more locally relevant, for example, with an Urdu 
alphabet chart instead of an English one. However, as is noted later, 
procuring good quality items for the kits was a challenge.

According to UNICEF staff, with this ‘tried and tested’ SIB 
model, it was not surprising that once they received them, feedback 
from teachers on the kits was generally good. Teachers were ‘thrilled’ 
to receive something, and there was only one small problem noted 
with the inclusion of notepads with lines that were too narrow for 
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Urdu handwriting (UNICEF Education Officer, interview, 12 February 
2007). However, one of the constraints recognized by UNICEF was the 
difficulty in ensuring safe storage for the boxes in the school tents. The 
tents could not be locked and there were no guards, so because teachers 
felt very responsible for the supplies, they would store them in their 
homes or in a nearby house. The effort of bringing the supplies to the 
school every day meant that in many locations students and teachers did 
not use the resources on a regular basis. This was particularly an issue for 
female teachers (several UNICEF education staff members, interviews, 
February 2007).

Other education actors also raised questions about the extent to which 
the teachers actually used the SIB supplies. In addition to the security and 
transportation difficulties, and the challenging teaching conditions of the 
tents, teachers were unfamiliar with such resources and had only limited 
training and orientation in their use. Relevant and regular deployment of 
the resources depended very much on the teachers’ own abilities to adapt 
to the new circumstances, new teaching conditions, and the new priority 
learning needs of their students. 

Recreation kits (provided on a large scale by UNICEF and Save 
the Children) to schools, CFSs and Safe Play Places, were more 
specifically tailored to the Pakistani context. UNICEF reported that a 
total of 602 recreation kits were distributed, including to the 102 CFSs 
that were established in camps and communities (UNICEF 2006a: 25). 
This added up to a total of 6,100 jump ropes, 4,500 ludo games, and 
1,000 sets of wooden blocks (UNICEF 2006a: 26). Particular efforts 
were made to include toys and games that would engage girls as well as 
boys. Badminton sets, cricket bats and balls and frisbees were included 
in the kits. However, the lack of space around the tents, the harsh weather 
conditions, and the fact that teachers were not used to engaging students 
in play and recreational activities, were contributing factors to a limited 
use of such resources – at least in the tented schools. It would appear, 
however, that there was more consistent use of such resources in the CFSs 
or Safe Play Spaces by the facilitators (who were not trained teachers). 

The poor quality of recreation supplies impacted their potential 
to stimulate play and recreational opportunities for girls and boys. One 
NGO education manager, who worked without respite for a year in the 
difficult context of Bagh, AJK, described how disappointed he was with 
the resource materials that eventually arrived for distribution to the 
schools (interview, 15 February 2007). He and a colleague had spent two 
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days in October 2005 in Islamabad carefully selecting appropriate toys, 
stationery, games, and other learning resources to provide to the schools. 
On returning to Bagh, they waited for almost three months before the 
supplies were delivered.  The staff members carried the supplies on foot 
for the last leg of the journey to many of the remote schools, only to find 
that the quality of the supplies was so poor and so inferior to the samples 
they had selected that they could hardly be used. The NGO staff members 
were disappointed with badminton rackets which snapped in their hands. 
Furthermore, they felt badly at not being able to provide anything better 
to the patiently waiting students and teachers.

There were huge logistical challenges to the procurement and 
distribution of educational supplies in the earthquake-affected areas that 
equally impacted on the effectiveness of other sectors: vehicle availability 
and transportation costs, lack of access, and poor road conditions, for 
example. But such challenges were compounded by the lack of planning 
and preparedness on the part of the education actors, and the fact that 
huge quantities of supplies were hurriedly procured from suppliers who 
were not used to meeting such demands. These challenges and the lessons 
learned are discussed in more detail later in the chapter.

The World Food Programme and food for education 

In an initial phase of emergency-response programming, the World 
Food Programme (WFP) targeted 1 million beneficiaries in four target 
groups: 

• IDPs in camps;
• communities in remote villages;
• school feeding (tented schools);
• supplementary feeding (children under five and mothers).

To support an early return to school, encourage full participation in 
tented schools, and address the short-term hunger gaps of children in class, 
WFP aimed at blanket coverage in seven earthquake-affected districts 
(four in NWFP and three in AJK).  The overall school feeding target was 
270,000 girls and boys, who were given high-energy biscuits and dates in 
the schools. To reach these students, WFP worked in collaboration with 
UNICEF, Education Departments, the Pakistan military, Education Cluster 
partners, NGOs and International Non-Governmental Organizations 
(INGOs). As reported in a multi-country evaluation of WFP’s emergency 
school feeding operations (WFP, 2007), these partnerships were not 
always easy, because of issues such as different targeting procedures and 
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different expectations. There were additional difficulties with the choice 
of foodstuffs and the delivery/distribution mechanisms; for example, 
no gloves were available and workers and children were reaching into 
date boxes with unclean hands. Snacks were handed out at the end of 
the school day, which meant that the children were hungry and had 
difficulties concentrating during the school session. Most of them had had 
little or no breakfast and had to walk long distances through mountainous 
terrain to get to school. UNICEF requested WFP to provide snacks first 
thing in the morning or at the latest, during a mid-morning break, and to 
recognize this issue as an important lesson learned (UNICEF education 
officer, email correspondence, 5 February 2008). 

For WFP, logistical problems were the main challenge in supplying 
food to the needy communities, especially those in the most remote areas. 
Unlike other agencies doing relief distribution, WFP was committed to 
supplying food to different destinations on a monthly basis. There were 
also occasional pipeline breaks in the supply of dates. Poor roads did 
not provide access to all schools and, even by helicopter, the agency 
was only able to deliver to a certain distance, beyond which teachers 
and community members would come to carry food on their backs or 
by mule to the snow-bound villages. Although WFP usually worked 
in collaboration with the education authorities for distribution and 
monitoring, in the initial relief period, the District Education Offices were 
unable to provide such support. WFP, therefore, had to hire transporters 
and deliver directly. WFP monitors distributed the food and at the same 
time monitored the activities. Although WFP was part of the Education 
Cluster, co-ordination with education partners for optimal impact on 
the school feeding was challenging. It proved especially difficult to 
co-ordinate the timing of complementary incentives to support the return 
to school. WFP recognized that food in school was only one incentive, 
and that there were many other contributing factors, such as books, 
furniture, and teachers. With delays in the supply of the SIB kits and 
other school supplies, the food support was considered less effective than 
it could have otherwise been (WFP Pakistan representative, interview, 
13 August 2007). The WFP evaluation recognized the importance of 
the school-feeding programme in promoting a sense of normalcy and 
well-being, encouraging children affected by the earthquake to return to 
school perhaps earlier than they would otherwise have done. However, 
it also pointed to some incoherences in the programme design and in the 
targeting process, which meant that the programme, although designed 
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with ‘standard’ school-feeding objectives (increased enrolment, 
especially of girls, increased attendance, addressing short-term hunger) 
was not able to meet such objectives in full. This, in part, was because 
the programme was implemented in areas where girls’ enrolment was 
already relatively high. Neither did it sufficiently target the children who 
were particularly vulnerable (WFP, 2007).

Teachers, temporary teachers and facilitators

In the aftermath of the earthquake, a priority issue was the 
identification and recruitment of teachers and/or facilitators to work in 
the emergency schools and learning spaces in camps and communities. 
Trusted adults with skills for working with children were considered 
critical to children’s needs in such difficult times. Although there were 
some government teachers available, many were too busy with their 
own family survival needs to report for work. Agencies also needed to 
hire additional facilitators to create small groups within each learning 
centre. An Education Specialist from Save the Children described how 
challenging it was for her agency to find appropriate staff for the Safe 
Play Spaces they supported. Adult men and women in the communities 
were already very busy with their own survival and family livelihoods, 
but it was also recognized that they were not necessarily the best people 
for the job. Because of their limited experiences of only formal education, 
older men and women tended to find it difficult to create different, less 
formal relationships and learning environments for children, which were 
oriented to healing and well-being rather than traditional curriculum 
subjects. Save the Children’s solution was to use older children as 
facilitators for younger children. This strategy had some value because 
of the older children’s understanding of, and enthusiasm for, play and 
recreational activities. However, it also had understandable limitations 
in terms of quality, due to the children’s lack of experience and limited 
training and preparation (Save the Children US, education specialist, 
interview, 9 February 2007). 

The IRC’s experience with CFS facilitators also highlighted the 
strengths and limitations of working with young people. The young 
people recruited were willing and able to work in the learning spaces, 
had energy and commitment for play and creative activities, and 
were keen to learn new skills and knowledge. One major limitation, 
however, was their relatively low status in the community, and their 
limited channels for communication and advocacy with elders and other 
community decision-makers. This was particularly so for the many 

http://www.unesco.org/iiep


Building back better:  
post-earthquake responses and educational challenges in Pakistan

72

female facilitators, who had little interaction with other community 
members and did not participate in community decision-making bodies. 
This had long-term impacts in terms of post-emergency transitions and 
sustainability, as the young facilitators were unable to play a very active 
role in advocacy in their communities for the ongoing needs of children 
for play and recreation even when schooling was re-established. In some 
communities, the IRC staff supporting CFSs also found that female 
facilitators created some limitations in access. Young boys and girls up 
to the age of about eleven or twelve were, in most cases, allowed to 
attend the female-led activities with no restrictions. However, in many 
communities, adolescent boys above this age were not allowed to attend 
the activities. The young female facilitators would not have been allowed 
to be with adolescent boys in the narrow confines of the tents, nor would 
they have felt comfortable doing so. Efforts to recruit young male 
facilitators were largely unsuccessful, partly because of families’ needs 
for their young sons to be engaged in livelihood or shelter activities. The 
IRC also experienced difficulties in challenging gender stereotypes and 
in encouraging local staff to really believe that young men could be CFS 
facilitators. There were also budget implications, because the recruitment 
of male facilitators would have required additional resourcing (author’s 
experiences). 

Recruitment of education staff in general, including learning space 
facilitators, and also programme officers and managers, was a challenge 
for all agencies involved in the emergency response – NGOs, UN 
agencies, and government. Such issues were frequently raised at various 
Cluster meetings – at central and hub level, as was the contentious issue 
of teacher/facilitator salaries. There were some teachers in the camps 
who were on the government payroll and who continued to receive their 
salaries, yet were not volunteering this information nor coming forward 
to teach. This was attributed to their many other family and community 
responsibilities, but also to other more lucrative opportunities. Other, 
inexperienced para-teachers then had to be recruited to fill in the 
gaps. Education Cluster partners felt it was important to motivate the 
existing teachers, but on a scale which was consistent with government 
guidelines and which was standard across the different camps and 
different programmes. The education guidelines developed by the 
Islamabad Education Cluster in November 2005 addressed this issue. 
They attempted to overcome the problem of different organizations 
paying different rates by establishing a common standard rate of 
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Rs1,500 per month (Education Cluster, 2005b). However, according 
to different NGO and UN interviewees, this was not adhered to by all 
agencies. The UNICEF Education Officer supporting this initiative said 
there was never any real resolution to the teacher salary problem, nor 
to that of ‘poaching’ teachers into employment in other relief activities. 
This was an issue which needed to be addressed by actors outside of the 
Education Cluster and may have been better resolved had there been 
more consistent inter-cluster exchange (interview, 16 February 2007). 
Chapter 3 discusses this issue in more detail. 

Teacher training in the relief phase

As described earlier, soon after the earthquake, officials from the 
DoE of NWFP joined UNESCO staff in an assessment team to visit the 
affected districts. Although at the time it was impossible to focus only 
on the specific needs of teachers, the mission could see that, as members 
of devastated communities who had seen their classrooms collapse 
around them, often killing or injuring their students and colleagues in 

Box 10. Guidelines on learning assistants
• Because of loss or departure of teachers, and because of the need to work 

in smaller groups, temporary learning assistants should be recruited in 
close consultation with the community (or SMCs). 

• Learning assistants should be recruited from the community or from 
within the camp as much as possible. It will give them a sense of being 
useful in a difficult situation.

• Ensure recruitment of both female and male learning assistants. 
• Learning assistants should have a minimum qualification of grade 10 

and be employed for an initial period of 6 months maximum.
• They should work with and under supervision of a trained teacher 

wherever possible.
• It is strongly recommended that they receive a short teacher-training 

crash-course.
• In consultation with the community, it should be decided if they will 

receive any remuneration in kind or cash. In case they receive an 
allowance in cash for their services, either from the community or from 
organisations, this should not exceed Rs1,500 per month.

• Extra remuneration should not be given to teachers already on a payroll, 
but an amount agreed between agencies for para-teachers and learning 
assistants should be negotiated and agreed on across the board.

Source: Education Cluster, 2005b.
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the process, teachers were going to need some special support. Teachers 
would also be at the forefront of support to children who had survived 
the terrible tragedy, but would nonetheless be affected by it in different 
ways (Directorate for Curriculum and Teacher Education (DCTE) staff 
members, interview, 15 February 2007). Many teachers have suffered 
multiple losses and may require urgent help including assistance, in 
cash or in kind, to enable them to stand on their feet again and to start 
rebuilding their lives and livelihoods. They will also need counselling 
and psychosocial support. Teachers can play a critical role in the 
rehabilitation of the education system and it is important to empower 
them and include them in all efforts and interventions aimed at rebuilding 
the system (UNESCO Pakistan, 2005a: 10).

It was clear to UNESCO that there was a major need for teacher 
training and for assistance to teachers that would enable them to 
support children as they returned to school after the tragedy. It was also 
recognized that the teachers themselves – as individuals, and not only as 
professionals – would need support in coming to terms with what had 
happened. They needed to be able to interpret the situation in a more 
positive way, whilst at the same time, be prepared for future emergencies 
through awareness, skills and procedures that would enable them to 
protect themselves and their students. UNESCO, therefore, focused its 
early fundraising efforts on the development of a training programme 
for teachers in the earthquake-affected areas, and especially in NWFP. 
UNICEF agreed to co-fund the training initiative, with a focus on 
training for primary teachers. The NWFP DCTE was charged with the 
development of a training manual, to be completed with the input of 
various national and international educators and mental health experts. 
This initiative started with a first meeting in Abbottabad in November 
2005, which brought together various experts from governmental and 
non-governmental organizations to identify priority content topics and 
potential contributors. The materials development process continued for 
a period of about six months.

Developing such material was a huge challenge for the DCTE. It 
was not at all prepared for the task and had few in-house resources on 
which to draw. The DCTE technical staff were educators, but drawn 
from different education positions, such as head teachers, prior to joining 
the institution. They were not necessarily curriculum development 
specialists, and certainly not experienced in issues related to psychosocial 
well-being, disaster preparedness, and management. Despite the external 
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inputs into the materials and the support from organizations such as 
the IRC, which had materials developed for Afghan refugee educators, 
the funding agencies felt that the initial drafts of the materials required 
more work. They recommended that the content and methodology of the 
training be oriented to child-centred teaching, and that it draw on the best 
international experience practices (interviews and communications with 
DCTE staff, NGO and UN partners and consultants).

After much deliberation, an international consultant was hired 
by UNESCO to help to finalize the training materials and to prepare 
Training-of-Trainers (TOT) sessions for master trainers. Finally, by April 
2006, 128 master trainers were trained with the finalized materials. These 
master trainers were instructors recruited from the network of Regional 
Institutes of Teacher Education (RITE) administered by the DCTE in 
NWFP, and local senior teachers and head teachers. 

Box 11. Training of teachers in earthquake-affected areas 
Day 1
Overview of natural disasters
Survival techniques during an earthquake
Effects of the earthquake on human behaviour
Quranic teachings
Religious and social values
Day 2
Review
Psychosocial well-being 
Emotional adjustment 
Child rights 
Day 3
Conducive learning environment 
Managing a multi-grade class
Health and hygiene
School committees
Evaluation and conclusion
Source: DCTE, 2006.

The training materials developed (workbook, trainers’ manual, and 
resource book) were produced in both English and Urdu. With UNESCO 
support, they were soon adapted for use in AJK, with the participation 
in the process of the AJK Directorate of Education Extension (DEE). 
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Although the materials were formally owned by the DCTE, the input 
from the Directorate of Education Extension (DEE) was extensive and 
especially so in the finalization process in January 2006 (E. Wærum 
Rognerud, email communication, 20 November 2007). It was, however, 
not until March 2006 that the basic three-day training could be rolled out 
to elementary and secondary teachers in both NWFP and AJK. Although 
the training was clearly appreciated by the teachers, education sector 
actors considered it too late, given that many teachers had by this time 
been back at work for a couple of months. Children and teachers had, to a 
large extent, started to adjust to their new situation. UNESCO supported 
the Training of Master Trainers (56 in NWFP and 160 in AJK) and the 
training of 319 secondary teachers in NWFP. UNICEF supported the 
training of 11,700 primary school teachers. Of the UNESCO-supported 
master trainers, almost 30 per cent were women. For master trainers at all 
levels, UNESCO also supported the development of materials for ‘Generic 
Training of Trainers’, and workshops for all active master trainers. The 
generic training covered principles of adult learning and methodology, 
and gave master trainers an opportunity to practise rights-based and 
interactive approaches that they needed to apply in their own training of 
teachers. UNESCO reported that 49 master trainers were trained in this 
way in AJK (UNESCO Pakistan ERP, 2007).

The combined UNICEF-UNESCO training target was a total of 
27,000 primary and secondary teachers in both NWFP and AJK, plus 
the 200 master trainers and approximately 2,000 school managers and 
teacher supervisors (UNESCO Pakistan ERP, 2007). International and 
national NGOs in both areas took up, adapted and used the training 
materials beyond these targets to reach many more educators.

In the early post-earthquake period, and before the 
UNESCO-UNICEF materials were finalized and ready to roll out, 
various international and national NGOs provided basic training for 
teachers focusing on psychosocial support. The IRC, for example, used 
a ‘healing schools approach’ to work with teachers, other education 
personnel, and community members to engage them in the process of 
creating conducive learning environments in which the children felt 
safe and protected, and could freely express themselves. Other NGOs 
conducted training according to the needs they had identified and their 
own organizational niche and priority areas. As described above, some 
of this training was also linked to distribution of the UNICEF SIB kits 
and Save the Children’s own school resource kits, providing a practical 
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introduction for teachers regarding the contents of the boxes and how 
they could be used to support child-centred, psychosocially beneficial 
learning. Although teacher development may constitute an important 
component of a building-back-better earthquake imperative, the diverse 
initiatives by different actors, usually in the form of short workshops with 
little systematic follow up, were problematic in the eyes of the education 
authorities. The DEOs, for example, often had little information on the 
nature and content of the training being delivered to teachers in their 
schools. 

The authorities were, however, very much involved in the 
UNESCO- and UNICEF-supported teacher training programme, which 
was both multi-faceted and ambitious. The basic training topics, such as 
safety, religious and social values, health and hygiene were common to 
all levels, but there was some differentiation in the topics. For example, 
elementary teachers received instruction in multi-grade teaching while 
secondary teachers received training on higher order thinking skills. 
Islamic teachings and philosophy permeated the materials in a way 
which was designed to help teachers interpret the tragedy according to 
their faith, and to find spiritual guidance and encouragement of positive 
attitudes towards the future. One session was devoted entirely to Quranic 
teachings and natural disasters, and provided a number of relevant quotes 
from the Quran related to testing, forgiveness, and the care and support 
of those who suffer. For example, according to Muaaraf-ul-Hadis, “If a 
Muslim gives his clothes to his naked fellow believer, Allah will bestow 
upon him green dress in Paradise. If a believer feeds another believer 
who is hungry or starving, Allah will feed him with the fruits of Paradise. 
If a believer quenches the thirst of another believer, Allah will provide 
him pure wine (non toxic) with divine stamp” (DCTE, 2006: 38).

Such a major training initiative was bound to have its limitations 
and weaknesses, and there were necessary compromises made to ensure 
that the process was one in which the government institutions had 
ownership and felt in control. This meant some frustrations along the 
way for the UNESCO and UNICEF partners, who felt that the process 
was unnecessarily slow, and that the quality of the first draft product was 
poor. For the DCTE and the DEE, there were also numerous challenges 
to overcome. The content of the training was very new to the government 
training institutions and there was limited capacity to deliver on such 
as large scale. Moreover, the process of working with international 
agencies in a project modality which committed them to strict financial 
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management, deliverables, and timelines was also very new. This was 
not the usual mode of operation for government institutions and it was 
difficult for them to negotiate the necessary government procedures 
and channels, whilst at the same time meeting the requirements of the 
international partners. Technologically too, there were challenges, such 
as lack of reliable internet facilities for communication with the partner 
agencies (DCTE and UNESCO, 2006; interviews with DCTE, UNESCO, 
and UNICEF staff members). Despite some tensions, the experience 
was a learning one, and one which has certainly built the capacity of 
the DCTE to take leadership in teacher training initiatives in NWFP, to 
be assertive in the approval of NGO activities, and to work with other 
donors on curriculum development projects. Reflecting back on the 
experience, DCTE staff saw that they had, through the partnership with 
UN agencies and an international NGO, ‘learned a culture of efficiency’. 
They then considered themselves far better prepared to work with 
other international partners, and more proactive in strategic planning 
for the development of their own institutions (DCTE staff members, 
interviews, 15 February 2007). Although the same detailed discussion 
with DEE in AJK counterparts was not possible, UNESCO partners in 
the process felt that there was similar capacity enhancement and learning 
by the DEE (UNESCO ERP Project Manager, email communication, 
20 November 2007).

Unfortunately, there was no systematic assessment of the impacts of 
the training, nor was there one planned at the time. There was anecdotal 
evidence that the teachers enjoyed the training, and especially appreciated 
the opportunity to come together. They enjoyed sharing their own 
experiences, questions and concerns, and felt better prepared to respond 
to any similar tragedy in the future. Members of the teaching staff in the 
DEE, Muzaffarabad, described how important it was to provide some 
support to teachers to enable them ‘to stand on their own legs’ after the 
tragedy, and to know how to protect themselves and the children in their 
classes. Although, as in NWFP, there was no formal evaluation of the 
training, DEE teacher educators described the observed impacts of the 
training as having enabled teachers not only to regain their own losses, 
but to be better prepared to fully confront the situation both mentally and 
physically. They claimed that the training sessions themselves provided 
a welcome opportunity for the teachers to spend the whole day together, 
to talk to each other and to take refreshments together; this alone was 
significant for the teachers’ personal and professional well-being. 
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However, there are many questions about the extent to which 
teachers continued to apply the training lessons to their everyday practices, 
especially those many thousands who remained in tents and temporary 
structures and who felt that they were not able to apply active learning 
and disaster-risk reduction strategies. Even the DCTE staff interviewed 
felt that many teachers were still unable to implement the training, since 
they were not yet in permanent structures. The quality of the training 
provided by master trainers was also questioned by educators involved 
with the initiative, especially when the training was facilitated through 
a series of different presentations, by different individuals with limited 
opportunities for cross-referencing and mutual reinforcement across the 
sessions. At the community level, much of the training was provided 
by local NGOs, working as implementing partners for UNICEF. This 
strategy responded to the need to provide training to as many teachers 
as possible in a huge geographical area, but had implications in terms 
of quality, co-ordination, and ownership. A UNICEF-UNESCO training 
consultant revealed in an email communication that it was very difficult 
for the government authorities to retain ownership of the initiative when 
they had no clear sense of who was doing what nor where; neither did 
they have the capacity nor a clear mandate to monitor the quality of the 
training.

The challenges of ensuring equitable access to such opportunities 
across the different localities was highlighted in reports saying that by 
July 2007 teachers in some of the most remote areas, including Shangla 
and Kohistan in NWFP and the Neelum Valley in AJK, had still not 
received this training. Logistical and security challenges added to the 
difficulties for UN and international agencies working in those areas of 
NWFP. Schools and the education system in the Neelum Valley were less 
directly affected by the earthquake than other areas in AJK. However, 
located on the contested border between India and Pakistan, especially in 
the higher reaches of the valley, children and teachers suffered many years 
of militarized tensions, cross-border firing, and had even lost members of 
the school communities when shells had fallen into the school grounds. 
Prior to the earthquake, therefore, many of the schools were in need of 
repair, and teachers and education authorities were requesting various 
forms of support from international and national agencies (interviews 
with teachers and education officials, Neelum Valley, 18-21 June 2007). 
However, the long-standing isolation of schools in these areas was 
reinforced by the fact that the international earthquake response support 
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stopped lower down the valley, and at the time of the research visit did 
not reach the more remote upper end of the valley. 

It is good to note, however, that there were positive indications that 
the training delivered lower down in the Neelum Valley did help teachers 
to act calmly and confidently in the aftermath of a localized tremor in 
April 2007. A teacher reported to UNICEF that she had been able to stay 
calm, lead her students quickly and safely out of the transitional shelter, 
count them all, and calm them down.

2.5 Overall gaps and limitations of the relief activities 
in education
Who missed out? What were the gaps in reach and access?  

As highlighted at the end of Chapter 1, the concept of building back 
better in education had multiple implications, including improvements 
in access and equity, as well as in the quality of teaching and learning. 
However, the reporting of earthquake programme achievements tended to 
indicate the numbers of children, schools, and teachers reached, and the 
quantity of supplies and services delivered. Such reporting, however, did 
not cover how many children were not reached, nor how many continued 
not to benefit from learning opportunities, and who those children 
were. This section identifies particular child-protection concerns in the 
aftermath of the earthquake, and discusses the extent to which disability, 
gender, and age perspectives were applied in relief efforts in education.

During research interviews and discussions, educators recalled that 
in the immediate aftermath of the earthquake, significant attention was 
given to separated children and to the risks that these children might 
face in terms of exploitation, trafficking, and other humanitarian rights’ 
violations. Child-protection issues did receive some high-level attention. 
ERRA brought in specialists from the London Police to advise on how 
to address the risks for such children, and UNICEF and other agencies 
worked hard on issues of adoption and child protection. Active advocacy 
with the government resulted in the authorities placing a ban on child 
adoption (UNICEF, 2006a). Further sustained efforts, however, were 
required to address the concerns of various child-centred NGOs, that 
children were being placed in orphanages away from their areas of origin. 
This level of attention to child-protection issues was not sustained in the 
education sector.
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The rehabilitation needs of disabled children were also raised in the 
immediate aftermath of the earthquake, and with the reported numbers of 
students disabled, it was expected that inclusive education principles and 
approaches would be prioritized by the sector. The ADB-WB (2005: 16) 
early damage and needs assessment report stated: “A substantial number 
of students in these areas may now have special learning needs that 
would additionally require new teaching approaches and school design 
modifications for improved accessibility of the disabled”.

This initial attention to particularly vulnerable children did not 
translate into explicitly ‘inclusive’ education programming or detailed 
sector planning regarding mainstreaming of disability into education. 
UNICEF’s 2007-2008 priorities included an objective of at least 
30 per cent of the total number of schools accommodating children with 
physical disabilities; a target, which is to be met through the design of 
schools reconstructed with agency support (UNICEF, 2007). However, 
the initial attention to disability and other vulnerabilities did not remain 
a focus in the education response. The limited national capacity for 
inclusive and special needs education certainly affected the sector’s 
ability to integrate it into the education sector response. Partly it appears 
that, as agencies started to get to know communities and to have a better 
sense of the situation, it seemed that the risks were, fortunately, not as 
high as feared and that most of the orphaned children were actually being 
cared for in extended family groups. The exact numbers of children 
disabled by the earthquake remained unclear. It may be that early figures 
were exaggerated, although a more recent report stated that more than 
2,000 children who had lost or damaged limbs were still waiting for 
prosthetics by 2007 (IRIN Pakistan, 2007b). However, it is of concern that 
there was so little attention given to disability in the discussions recorded 
in the Cluster meeting minutes at central or hub level. One Islamabad 
Cluster participant recalled that there was at one point discussion of 
establishing a working group on disability within the Education Cluster, 
but that this working group never materialized. 

During the initial relief and early recovery period, there were 
no gender-disaggregated data available on children disabled by the 
earthquake. Given the gender dynamics of conservative communities in 
earthquake-affected areas, the importance of securing good marriages for 
daughters and the sometimes precarious social and economic situations 
of unmarried women, this was a serious omission in data collection and 
needs assessment processes. Such issues are implicit in the words of a 
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film-maker, Akmal Khan, who reported meeting a teenage girl who had 
lost a leg in the earthquake and was getting used to an artificial limb: “It 
was heart-breaking, therefore, to see her look so sad and wistful. She 
kept on repeating that no one would want to look at her because she was 
a cripple” (IRIN Pakistan, 2007b). 

Part of the problem in information gathering and exchange was 
the fact that issues related to separated and vulnerable children were 
primarily addressed in the Protection Cluster. As described in more 
detail in Chapter 3, better inter-cluster linkages could have helped to 
better address the needs of vulnerable children, and balance the focus on 
education infrastructure with the role of education as a protection strategy. 
However, with so many other pressing issues, child-protection concerns 
per se were not prioritized in the Education Cluster, and information 
flows from one Cluster to another were not good. This situation reflected 
the separation of responsibilities between ministries in Pakistan: the MoE 
did not cover the educational needs of children with disabilities and other 
special needs – these were dealt with by the Ministry of Social Welfare 
and Special Education (MoSWSE). Whilst the Education Cluster was 
aligned with education authorities and the education unit within ERRA, 
the Protection Cluster was working closely with the MoSWSE, especially 
in the development of the National Strategy for Vulnerable Persons. This 
document did call attention to education for children with disabilities and 
had input from agencies working in education, such as the IRC and Save 
the Children, but it was not discussed in detail in the Education Cluster 
meetings. 

Issues of girls’ access to education were addressed and were a 
priority for the Education Cluster partners, and a UNICEF consultancy 
report recognized the efforts that have been made by UNICEF and 
partners to make educational activities accessible to girls. However, it also 
highlights the gender-related data gaps particularly regarding vulnerable 
girls and those in special need of protection, especially in camps. The 
report highlighted how these gaps impacted on the effectiveness of 
UNICEF’s emergency response (Pennells, 2006: 33). Examples of grey 
areas include missing data on: 

• the impact of increased landlessness on girls’ and boys’ right to an 
education; 

• the extent of forced and early child marriage; 
• the degree to which child labour had increased and whether it 

involved boys or girls; 
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• if the preference for boys affected whether more girls or more boys 
were abandoned with NGOs at the time of IDP return; 

• if the preference for boys affected the care and schooling given 
girls or boys with disabilities; 

• whether the rights of the earthquake-orphaned girls and boys were 
being respected in their adoptive homes with extended families; 

• whether sons and daughters of earthquake widows and 
pre-earthquake widows were getting education.

One NGO education specialist with long experience in Pakistan 
also highlighted how younger children’s needs were not really met in 
either education or child-protection activities. Pre-school children fell 
between the gap of the Education Cluster and the Protection Cluster. 
Not much serious attention was given to play as a protection strategy, 
especially for the younger children. Although pre-school children may 
have attended the UNICEF-supported CFSs, often accompanying their 
older siblings, Save the Children US, for example, felt that because of 
the challenges of finding suitable volunteers for the play spaces, it was 
impossible to ensure quality activities for children from 3 to 18. The 
agency, therefore, chose to prioritize participation for children between 
the ages of 6 and 14. This was of concern to Save the Children staff as it 
meant that the youngest children remained at home. They not only missed 
out on the potential psychosocial benefit of structured group activities, 
but their mothers, mostly in tents and other makeshift accommodation, 
had no respite either. Other UN and NGO actors highlighted the lack 
of attention to the educational needs of youth, middle, and secondary 
school students throughout the response activities. Ideally, of course, the 
Education Cluster would have been able to respond to all these groups of 
children and all levels of education, but with limited time and resources, 
priorities had to be identified. The overriding imperative articulated by 
the actors involved was to try to meet the needs of the greatest number 
of affected children.

Effective, inclusive education activities, even in the immediate 
aftermath of a sudden disaster, such as an earthquake, require careful 
planning and strategy development, as well as accurate data for programme 
design and development. As with other elements of the response, the lack 
of data and disaster preparedness in Pakistan contributed to significant 
gaps and limitations.
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Preparedness 

As the DCTE staff themselves admitted, they were ‘caught napping’ 
by the earthquake and were not at all prepared for the challenge of 
developing the sort of training required. “We started from zero”, the staff 
admitted, and saw that ‘homework’ should be done in preparedness for 
an emergency. This awareness of how the lack of preparedness affected 
the capacity of different actors to respond quickly and effectively was 
echoed in different interviews for this study. The DEO in Battagram, for 
example, reflected, “Everyone was traumatized and confused since no one 
had any experience of emergencies of such magnitude. The earthquake 
was one of the biggest disasters of the world, but as compared to that we 
didn’t have any set-up to respond to that” (interview, 28 June 2007). Not 
only in the government departments, but also in the Pakistan offices of 
the UN agencies and international NGOs, there were few pre-existing 
emergency plans and procedures in place. 

Ideally, emergency preparedness encompasses many different 
dimensions, including planning for the allocation of core functions and 
responsibilities, preparation and safekeeping of relevant documentation, 
identification of safe gathering sites and key access routes, procurement 
and distribution of supplies, as well as general information dissemination 
of response procedures and critical issues such as disease control and 
epidemic prevention. Education authorities need to take actions, 
such as mapping of human and material resources (schools, students, 
teachers, etc.) to draw on as required. Also necessary are the identification 
of alternative learning locations, and the prior development of policies on 
issues such as open access and smooth reintegration into schooling after 
return to home communities. Communities should be prepared to respond 
to the educational needs of their children as best they can, for example, 
to organize community-based activities in the event of school closures. 
As in other sectors in an earthquake-prone area, all buildings should be 
assessed for their earthquake-resistance with strict controls concerning 
the compliance of all new buildings with specific regulations; processes 
which depend both on technical know-how and on good governance in 
the sector. Emergency preparedness in education should also include 
ensuring that children are aware of what to do in an emergency situation; 
that they have information such as where to gather, and that they are 
psychologically prepared with reassurances that any sort of emergency is 
not their fault, that they will be looked after, that there will be efforts made 
to ensure that they can continue with their schooling and other activities 
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as soon as possible (Asian Disaster Preparedness Center, 2007; OECD 
Programme on Educational Building and Geohazards International, 
2004; INEE web site). 

In Pakistan’s education system (as in many other countries, since 
disaster response per se was rather new to the international education 
agenda), such structures and processes were not in place and the 
students, teachers, administrators and policy-makers were all taken by 
surprise by an earthquake which, given the seismic make-up of the area, 
was predictable. There were no plans in place at federal, provincial or 
district level as to how to respond, how to organize alternative schooling, 
how to manage displaced teachers and students. Furthermore, in terms 
of curriculum content and children’s awareness, there had been no 
preparation at all. There was no specific curriculum content to prepare 
students, no relevant content in teacher education programmes, and apart 
from the small number of education managers and administrators who 
had been exposed to the INEE Minimum Standards training,5 none of 
those involved in education planning and policy-making had worked 
on emergency preparedness. Although the PTC/SMC structures in both 
jurisdictions were relatively new and training had been developed for them, 
emergency preparedness was not on the agenda. Such preparations were 
not a priority for the already stretched and under-resourced government 
education authorities; neither were they addressed in education support 
programmes provided by non-governmental education partners.

A lack of preparedness regarding supplies procurement and 
distribution impacted on the speed and the quality of the education 
response, and created frustrations amongst beneficiaries, as well as 
educators themselves. A key lesson learned by educators was that 
emergency preparedness included having lists and sample supplies 
prepared in advance. Not only does this reduce the risk of having to 
make do with sub-standard supplies, it also means that more thought can 
be given to the most appropriate materials. One NGO education expert 
reflected that making the right selections in a rush was a challenge, and 
even though you might have thought you knew what children wanted, in 
reality, this was not so.

5. See Appendix 2 for more information on the INEE Minimum Standards for 
Education in Emergencies, Chronic Crises and Early Reconstruction. Chapter 3 
provides detailed descriptions of the ways in which the minimum standards were 
used in the earthquake response.
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Another factor related to response preparedness was the procurement 
processes of the NGOs and UN agencies at a time when speed and 
efficiency were of the essence. These procedures, often the same as 
those used in the ongoing development programmes, were described as 
cumbersome and unsuited to the urgent task of rapidly identifying and 
obtaining appropriate, high quality supplies for quick distribution to the 
locations in which they were needed. 

Beyond the preparedness, though, there were also major challenges 
related to the capacity of education programme staff, including teachers 
and facilitators.

Education programme staff capacity 

The many earthquake response activities immediately required 
large numbers of competent staff in different field and main-office 
locations. Recruiting and retaining quality staff proved to be a significant 
problem for the education sector. As other sectors also found, although 
recruitment of local men and women was a priority, this was extremely 
difficult because of the extent of the devastation to homes and families 
and the low levels of education and professional experience in the 
earthquake-affected areas. This was especially so in NWFP. Recruiting 
local women was even more difficult because of strong cultural restrictions 
upon women’s activities in the conservative communities of NWFP. Save 
the Children US, working in Battagram, NWFP, for example, found it 
almost impossible to recruit local women. They were keenly aware of 
the need for female education and child-protection staff to promote girls’ 
education, to work with mothers’ groups, and generally to engage with 
women and children in the communities (Save the Children Education 
Officers, interviews, February and June 2007). In AJK, where education 
levels were generally higher amongst men and women, the tendency has 
been for educated people to leave the area and not to return, and so there 
were also recruitment challenges.

Some agencies relied on bringing in experienced national staff from 
other parts of Pakistan to respond to the needs. Agencies with existing 
programmes in Pakistan were able to mobilize staff quickly. Humanitarian 
agencies such as the IRC, which had responded to the Afghan refugee 
crisis, had staff in the Peshawar area with relevant expertise, who were 
rapidly able to establish effective operations in the earthquake-affected 
areas. Rather than bringing in trained staff from outside the area, the 
Director of Idara-e-Taleem-o-Aagahi (ITA), a local NGO, described her 
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organization’s approach of training local staff to implement its education 
programme in AJK, as a means of ensuring sustainability (interview, 
7 February 2007). However, this approach required additional time 
when the pressure was on, and had implications for programme quality, 
and, therefore, created some frustrations among its donors. At a time 
when rapid responses were required and there was little time for training 
and staff orientation, programme quality largely depended on agencies 
bringing in trained staff ready to work on child-protection and education 
programmes, as well as providing intensive support to locally recruited 
staff. Save the Children US found that the young and inexperienced local 
volunteers, recruited to facilitate child-protection and play activities, 
required a much more intensive level of involvement from their staff, 
and, therefore, made heavier demands on them than initially planned 
(interview, 9 February 2007).

Inflated salary scales and intense competition for quality staff 
complicated the ability of agencies to ensure staff quality. These 
challenges of effective staffing did not necessarily ease with time. After 
the initial relief period, the availability of individuals keen to contribute 
to the efforts declined, and dissuasive factors such as remote locations, 
rudimentary living conditions, and tough working conditions had to be 
negotiated. The high turnover of international staff challenged quality 
emergency responses in all sectors. In the education response to the 
earthquake, this was reflected particularly by a lack of institutional 
memory, which in turn served to slow down the collective response 
efforts. 

As highlighted above, the education and child-protection 
programmes were highly supplies-oriented, requiring substantial 
logistical as well as technical capacity. A UNICEF education officer, 
recognizing that, in addition to technical education skill sets, logistical 
expertise was required for effective programming, observed: “You 
really need expertise to know where and how to order the supplies – and 
then to understand the whole logistics chain from the production to 
distribution to the end-user, and to plan with all this in mind” (interview, 
17 February, 2007). Logistics officers were required for such tasks and 
to ensure the monitoring of the large volume of supplies coming into and 
going out of the warehouses. One donor representative noted that the 
tendency for international agencies was to support emergency education 
response programmes with technical experts, who tended to design 
complex programmes without the necessary specialists to help with the 
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management and logistical tasks of ensuring effective implementation. 
Hence, emphasis tended to be more on what to do, rather than how to do 
it.

Trained, experienced and committed staff, also had to respond to 
the trauma and grief of those directly affected by the earthquake, and 
cope with the psychological burden this placed on them. They were very 
much affected by the experiences of programme beneficiaries and their 
colleagues, and in many cases their families and friends. Although the 
focus in agencies’ emergency response was the distribution of supplies 
and the establishment of protective structures for vulnerable populations, 
on a personal level for individuals, one of the biggest challenges was to 
know how to respond to grieving colleagues who had suffered great loss. 
Few agencies addressed this issue in any concrete way, or at least not 
until much later in the response. 

Material development and distribution 

I have already discussed the poor quality of the distributed supplies, 
but the DCTE raised other important points about the quality of training 
and other programme materials used by different actors, particularly by 
inexperienced local NGOs. Whilst the international NGOs were able to 
benefit from the technical resources from their headquarters (such as 
manuals, materials and technical expertise), national NGOs, many of them 
new to emergency education, were not able to access such resources, and 
were left to adapt and/or develop their own materials. The quality and 
relevance of such materials was difficult to assess, but the DCTE staff 
members were concerned that sub-standard and inappropriate materials 
were being used without any process of verification or approval. One 
instructor cited disaster preparedness materials he had seen being used 
by one organization, which focused on flood prevention and response in 
the flat areas of Sindh Province in southern Pakistan – a very different 
context to earthquake preparedness in the mountainous areas of NWFP 
and AJK. Another example of inappropriate materials distribution was 
the procurement of textbooks for AJK students from the Punjab. These 
were subsequently rejected by the AJK authorities, because they were 
not compatible with the AJK curriculum (Education Cluster Islamabad 
meeting minutes, 28 February 2006).

In terms of speed, coverage, co-ordination, and funding, the 
education sector response was widely considered as effective. However, 
despite effective processes, concerns about the quality of the educational 
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activities that were offered to the children in the immediate aftermath 
of the earthquake led one NGO education specialist to question the 
decision to hasten a return to school, and to what she described as ‘a 
semblance’ of formal education. She wondered whether, given the fact 
that the schools were almost closing for the holidays anyway, it would 
not have been more productive to have focused more specifically on 
play for the first months, thereby giving some time to better organize 
a quality back-to-school campaign in March 2006 – the time that the 
children would have been returning to school after the winter holidays. 
Such a strategy could run counter to lessons learned of the importance 
of re-establishing schools as soon as possible in the wake of a natural or 
man-made disaster, but it is a perspective worth considering. Perhaps the 
energy invested in trying to do too much and ending up doing it badly, 
would have been more productively used in simpler activities, with no 
attempts to continue formal education in the initial months of relief efforts. 
Her reflections were echoed by those of another national NGO education 
manager working in Battagram who felt that, in the initial relief period, 
the focus of most people in the area in which he was working was on 
food and shelter, and that they were not ready for education. “Initially we 
should have been doing our homework, for example, a good assessment 
of how many teachers, how many students and where they are. We would 
have had a two-month planning phase. ... It was a waste starting too 
early, because many of the students and the teachers were not coming.” 
He explained that many of them were still going through the traditional 
40 days of grieving for lost relatives, and so it was impossible to insist 
that they return to school. Camp schools, he reflected, were far more 
effective and well organized, with regular teacher attendance, but in the 
communities, an ad hoc back-to-school campaign, eagerly promoted by 
NGOs, was unrealistic and in some ways counter-productive (interview, 
29 June 2007).

In summary: preparedness for working at scale

The challenges and limitations identified in this section reflected 
a bigger issue, namely how education actors could work together as a 
sector to respond at scale to a large-scale emergency situation in a way 
which stimulated sustainable improvements in the sector. For example, 
rather than diverse teacher training workshops provided by different 
agencies, measures to ensure both equity and complementarity in the 
provision of teacher training activities within a sector-wide framework, 
with ownership and commitment by the authorities, would seem more 
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likely to create long-term changes at the classroom level, as well as in 
the monitoring, supervision and follow-up systems of the educational 
authorities. Although, as is described in Chapter 3, there were strong 
attempts to co-ordinate the different actors and to ensure no duplication 
or gaps, most of the activities and the delivery mechanisms for these 
activities were developed with smaller-scale feasibility, and without a 
larger-scale vision for effective coverage. 

As is described in more detail in Chapter 5, such issues were at least 
being addressed in part through the establishment of a Global Education 
Cluster. The Pakistan earthquake experience highlighted the need for a 
real shift in vision to take place at the field level, in order to change 
a paradigm that had been individual agency-centric, to one that was 
more sector-centric. Clearly, there were challenges in terms of agency 
profiling and reputation, as well as logistics, to address, but from a 
practical perspective, some of the challenges described above could have 
been mitigated by sector preparedness and planning. As an alternative to 
everyone doing small pieces of everything, a true sector-wide approach 
could use more creative and collective implementation mechanisms for 
even and equitable education delivery. This could have resembled, for 
example, a more refined version of a model that was at one stage proposed 
by UNESCO, in which there would be an implementation mechanism 
between NGOs, donors and authorities, facilitating co-ordination of 
fundraising, policy dialogue, and reporting (Talbot, 2005). 

UNICEF was the largest organization on the ground. Through 
the Cluster mechanism, it took the lead in co-ordination, but within 
the Cluster framework, the agency also implemented a large-scale 
education programme. Many of the NGOs involved in the response and 
in the Cluster meetings were funded by the UNICEF programme. In line 
with its organizational ‘core commitments for children in emergencies’ 
(UNICEF 2005a), UNICEF had targets related to the entire primary 
school-age population in the affected areas. Yet, in the time available, 
it was challenged to develop feasible ways of ensuring coverage and 
quality. Much of staff time was taken up with organizing fairly separate 
interventions for small groups of children through a number of different 
implementing partners. With time, a big picture strategy to exploit 
the new situations and new possibilities for significant improvements 
in educational access and quality, for defining and refining collective 
systems to provide sustained quality coverage, evolved. There was 
variation across the different districts, but the general partnership model  
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was one of individual agencies each working and communicating on 
an individual basis with UNICEF, leaving UNICEF with a monitoring 
function that was untenable, and the different organizations with a 
very narrow vision of what they were doing and what could be done. 
Each organization had to work through a contracting process with 
UNICEF, negotiating areas of coverage, target numbers of students and 
children. The UNICEF implementing partners in different areas would 
meet at hub-level Cluster meetings, but, as described later, with some 
important exceptions, these meetings generally focused on geographical 
and logistical co-ordination, and not on substantive issues related to 
programme content or strategy. Efforts were made to improve on the 
model, for example, by contracting one NGO to organize and monitor 
all the UNICEF-supported camp schools run by small NGOs. This 
approach ran into problems, however, in part because of the capacity of 
the NGO selected for the co-ordination role. More generally, especially 
in AJK, which had previously been closed to UN and NGO activities and 
partnerships, civil society capacity was very low. But with vision and 
planning ahead of time, and the prior development of needed template 
tools and systems, such alternatives to traditional implementing partner 
relationships could be effective (UNICEF Education in Emergencies 
Specialist, interview, 3 August 2007).

2.6 Relief-phase funding for education and  
child-protection activities 
This section presents available data on the financing of education 

activities in the relief phase of the earthquake response. It addresses, both 
the amounts of funding made available, as well as the processes through 
which funds were requested and allocated in the education sector. It 
is inevitably an incomplete picture because, as in other sectors, many 
agencies were able to operate with private funding that was not reported 
in the official, public funding documents and databases. This section 
draws on data provided by donors active in Pakistan, from education 
actors who described their main funding sources, UN appeal documents, 
as well as from the consolidated humanitarian response financial data 
sources such as the ReliefWeb Financial Tracking Service (FTS): www.
reliefweb.int/FTS/. 

In emergency situations, UN-funding appeals are generally 
co-ordinated as part of a Consolidated Appeals Process (CAP) through 
OCHA and the IASC, chaired by the Emergency Relief Coordinator 

www.reliefweb.int/FTS/
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(ERC). The CAP is one of the mechanisms for harnessing funding to 
specific emergencies. It can be supplemented with other, more specific 
appeals, such as Flash Appeals and donor conferences (IASC, 2007a). 
Various UN and non-UN fundraising mechanisms were put into action 
immediately after the South Asia earthquake to ensure that the multiple 
needs of the affected populations could be met.

On 10 October 2005, UNICEF launched an initial pitch document 
requesting support of US$20 million in order to meet the immediate 
needs of women and children affected by the disaster (UNICEF, 2005b). 
An initial UN Flash Appeal was then launched on 11 October 2005 with 
a total request of US$311,876,000 for six months of relief aid. This 
figure, based on very preliminary damage and needs assessments, was 
then revised on 26 October to a new total of US$549,585,941. In the 
initial Flash Appeal document, the education sector was combined with 
protection, but in the revised Appeal, education was established as a 
separate sector. Of the revised request, US$29.2 million was requested 
for education activities, representing 5 per cent of the total (UN Country 
Team; IASC-OCHA, 2005). As detailed in Chapter 4, a subsequent 
funding appeal was launched in May 2006 in the form of the ERRA-UN 
early recovery plan. However, as disbursements were still being 
planned against the Flash Appeal document at that time, and activities 
were financed from Flash Appeal-generated funds, there was inevitably 
considerable overlap.

The Flash Appeal document was organized according to the 
cluster model. However, because of the speed of preparation required 
and its launching as the clusters were establishing themselves, the full 
participation of education partners outside of the UN was not possible. In 
fact, although other UN agencies such as UNESCO, International Labour 
Organization (ILO) and UNDP wrote agency-specific project components, 
the education section of the Appeal document was largely developed by 
UNICEF’s Head of Education at the time and a representative from the 
MoE (email communication, Head of Education Cluster, March 2007). 

The education priorities identified in the Flash Appeal were to ensure 
that all school-aged children affected by the earthquake had access to 
education activities through the provision of tents and basic teaching and 
learning supplies, and that all affected teachers received an initial basic 
training to address the impacts of earthquake trauma on students. 
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The specific projects listed in the document are summarized in 
Table 2.1 below:

Table 2.1 Education priority projects in Flash Appeal document 

Agency Project Partners Amount 
requested:

US$ million
UNICEF Back-to-school objectives:

Re-establishment of primary 
and secondary schooling 
through materials distribution, 
temporary structures and 
teacher training.

Government, Ministry 
of Education and other 
stakeholders

11.4

UNDP Back-to-school programme: 
Provision of semi-permanent 
school structures and 
rehabilitation of damaged 
primary and secondary 
schools.

Government, Ministry 
of Education, UNOPS,* 
UNICEF, UNESCO, NGOs

13

UNESCO Reactivation and stabilization 
of the school system through 
teacher training and provision 
of teaching/learning
materials and management 
training of district education 
officers. 

Government, provincial 
education partners, UN 
agencies,
national and international 
NGOs

1.3

ILO Project: Rehabilitation and 
prevention of worst forms 
of child labour in District 
Shangla through non-
formal education, literacy 
and vocational training and 
mainstreaming into formal 
schooling.

Ministries of Labour and 
Education,
provincial departments  
of labour and education, 
district government,
UNICEF, NGOs

1

UNICEF Projects: Emergency 
education provision in child-
friendly schools in camps and 
villages.

Government, Ministry  
of Education,  
Save the Children
Alliance, Mercy Corps, ITA, 
Catholic Relief Services 
(CRS)

2.5

TOTAL 29.2

* United Nations Office for Project Services (UNOPS).
Source: UN Country Team and IASC-OCHA, 2005.

At the time that the appeal was launched, donor funding already 
committed to education covered only 2 per cent (US$600,961) of the 
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education sector budget. This meant that an additional US$28,599,039 
was required.

Analysis of the CAPs launched by the UN for humanitarian 
assistance funds for natural and human-provoked disasters around the 
world in recent years, showed that requests for education were usually 
relatively small. In 2004, for example, out of a total of US$3.4 billion 
requested for disaster responses in 31 countries, only US$128.5 million 
was requested for education – a total share of 3.8 per cent. Also 
significant was that on a global scale, of the amount of funding requested 
in any CAP, there would be a shortfall in the actual amount raised. In 
2004, for example, only 64 per cent of the total humanitarian assistance 
requested was provided. Education, even with its relatively small budget 
line usually suffered disproportionately from underfunding. In the same 
year, of the US$128.5 million requested, only 28 per cent was actually 
covered. A similar pattern occurred in 2006 (in 2005 there was enhanced 
response due to the tsunami).

Table 2.2 Education in global CAP requests, 2004-2006

Total global CAP 
requests US$

%  
covered 

Education requirement: 
US$/% total request 

% Education 
covered

2004 3.4 billion 64% 128.5 million/3.8% 28%
2005 5.98 billion 67% 284 million/4.8% 66%
2006 5.06 billion 66% 212 million/ 4.2% 26%
Source: Data from OCHA Financial Tracking Service (FTS). Retrieved August 2007 from:  
www.reliefweb.int/fts

Based on such precedents, there was certainly initial concern that 
the South Asia Earthquake Flash Appeal too would not be fully covered. 
Education and child-protection advocates were particularly concerned 
that education would not receive adequate funding. To support the Flash 
Appeal, a number of high-level UN representatives made funding pleas, 
and on 9 October 2005, UNICEF’s Executive Director, Ann Veneman, 
gave a particularly strong message about the need for more funding to 
support the relief work in Pakistan. She asserted the need to save the 
lives and protect the rights of thousands of children across the remote 
region, and highlighted the fact that almost one in every five people in 
the earthquake zone was a child under the age of five, and nearly half 
were younger than 18 (IRIN 2006b).

www.reliefweb.int/fts
http://www.unesco.org/iiep


The emergency response in education

95

Notwithstanding, the education sector in the relief phase of the 
earthquake response was actually well-funded, over time receiving 
103 per cent of the funds requested. This compares very favourably with 
the other sectors, and with the Flash Appeal as a whole, for which, at the 
time of writing, there was confirmation of 66 per cent coverage (FTS 
data, as of 2 August 2007).6

It is clear that the re-establishment of formal schooling appealed 
to donors as a priority issue. Although the Education Cluster request 
may have been fully covered, when comparing the total request to 
the total funds received, analysis of how donors allocated funds to 
the various proposed projects was relevant. FTS data indicated that 
UNICEF’s back-to-school project was funded at 214 per cent and the 
agency’s Emergency Education project at 100 per cent. UNESCO’s 
project on Improving Teaching and Learning Processes was also fully 
funded, but projects related to the re-establishment of secondary and 
tertiary education, reactivation and expansion of non-formal education, 
technical and vocational education, rebuilding education management 
and administrative systems were severely underfunded (UNESCO ERP 
data, 2007). The ILO-proposed project to combat child labour through 
non-formal education and other protection mechanisms received no 
contributions at all. Reflecting a global underfunding of protection 
activities and even uncertainties as to the parameters and objectives of 
protection activities in emergencies, the Child Protection projects listed 
in the Appeal document under the Protection Cluster also suffered from 
underfunding. The Cluster as a whole had only 30 per cent coverage, and 
activities such as a UNICEF-proposed project to support children with 
disabilities received only 46 per cent of the amount requested, while both 
a World Vision International CFSs project and another ILO child labour 
project registered 0 per cent (FTS data, as of 2 August 2007). 

Although the Flash Appeal document was clear and transparent 
in terms of budgets, the so-called appealing agency and partner 

6. FTS data were constantly updated to reflect notifications of new pledges and actual 
disbursements of funds from donors, which occurred some time after the original 
appeal was launched. Furthermore, due to different accounting and reporting 
dates of different donors, there would be a significant time lag between a funding 
commitment being made and an identifiable disbursement officially documented 
in financial tracking systems. This meant that FTS data continued to be updated 
over an extended period even after the Appeal document had been superseded by 
subsequent appeals. 
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organizations’ understanding of how donors actually selected priority 
projects and allocated their funds was far more complicated. Agencies 
and organizations which were included in the Flash Appeal document 
were also conducting their own fundraising appeals with different 
donors, presenting different versions of their priority projects to bilateral, 
multilateral, and private donor agencies, which had shown commitment 
to support humanitarian assistance efforts.

The Education Cluster was the mechanism through which the 
education sector funding request was officially developed and channelled. 
However, it did not have any specific system for receiving or channelling 
funds, nor for any collective and inclusive decision-making process about 
how any funds received by the Cluster would be allocated. This issue had 
not been formally established at the level of the Global Education Cluster, 
and yet there was an urgent need to establish clear procedures on how 
priorities could be established in the likely case of underfunding. In the 
case of the Pakistan earthquake funding scenario, there were no Cluster 
discussions about how to re-allocate overfunding within the sector. As 
discussed below, NGO and UN staff talked about the confusion that 
arose within the Cluster process at the time of the development of the 
Flash Appeal document, and the subsequent Early Recovery Plan, with 
regard to the funding of educational activities. Rather than having a full 
picture of the needs of any one sector, the Flash Appeal sector requests 
represented one set of perspectives on the priorities. The extent to which 
it represented the full set of needs was arguable. This, therefore, made any 
systematic assessment of funding allocations against needs impossible. 

UNICEF Pakistan’s Consolidated emergency thematic report 
(2006a) provided a more holistic picture of the funding received by the 
agency and how it was spent. The total of funds requested by UNICEF 
Pakistan within the Flash Appeal was US$92,564,274 (across different 
sectors, including education) of which 145 per cent was received by 
March 2006. Funds were allocated as either thematic or non-thematic. 
Of the total amount provided to UNICEF, 22 per cent was allocated to 
education (compared to 37 per cent for health and nutrition; 28 per cent 
for water and sanitation, and 7 per cent for child protection). This would 
indicate a total resource allocation of over US$29 million for education, 
about US$3 million more than the total UNICEF education request 
within the Flash Appeal.

There were a number of large-scale, non-UN, national and 
international funding appeals launched in the aftermath of the 
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earthquake, and the contributions to education of all agencies cannot be 
fully documented here. The examples provided aim to consolidate the 
information provided above, and confirmed that, compared to other global 
emergencies, the Pakistan earthquake emergency assistance efforts were 
relatively well funded. This was especially so for projects related to the 
re-establishment of education, from emergency education initiatives to the 
gradual re-establishment of formal education. A more detailed analysis 
of donor funding, however, suggested that internal advocacy within 
agencies and awareness of the importance of assigning non-thematic 
allocations to education were important. Very few humanitarian donors 
earmarked education or child-protection projects in their donations to the 
Flash Appeal. FTS data indicated that only Japan and the Netherlands 
prioritized education projects through their bilateral aid donations to 
UNESCO and UNICEF, respectively. Furthermore, from a sector-wide 
perspective, there were significant education funding gaps. Whilst 
primary education activities were overfunded, many of the middle and 
secondary school-level needs were unmet. UNESCO education staff also 
highlighted the acute funding gaps in technical education and vocational 
training and non-formal education, including basic education (personal 
communication, UNESCO ERP Project Manager, 22 November, 2007). 

Bilateral funding from Canada, for example, was allocated to 
UN agencies as non-thematic through the Humanitarian Assistance 
Programme of the Canadian International Development Agency (CIDA). 
There was no specific allocation to education. However, the Canadian 
public was also moved to contribute to the earthquake response, and 
through a co-ordinated process, CIDA agreed to match donations made 
by the public during the month of October 2005. Such leverage of 
public and private funds to support emergency relief was first used in 
Canada to respond to the Asian tsunami the year before. The model 
was quickly established post-earthquake and led to a total allocation 
of over CAD$27 million to humanitarian assistance programmes 
(CAD$13.7 million from CIDA). Much of this South Asia Earthquake 
Matching Fund was disbursed through Canadian NGOs, and CIDA 
reported that some of this funding was used to fund education projects 
(CIDA, 2007). 

The Disaster Emergency Committee (DEC), a coalition of UK-based 
humanitarian aid agencies, launched an Asia Quake Appeal, and by 
12 October 2005, within 24 hours, had received US$3.5 million from the 
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British public. According to the sector-specific allocations data, however, 
none of this money was committed to education projects (DEC, 2007).

Funding-related challenges

In the relief phase of the response, education actors – at least those 
working to support the formal education sector – were not primarily 
limited by securing initial funding. There were some delays, and the 
funding was not all committed at the same time, creating some planning 
challenges. But in general, as one NGO actor described, funding was 
not a problem. The biggest challenge was the effective use of the funds. 
Organizational capacity was stretched to spend the available funds in a 
timely and effective way, especially when, as described earlier, procuring 
the required supplies was so problematic. In the chaotic environment 
of the relief efforts, careful documentation of spending and detailed 
account-keeping, that would later be requested by donors and funding 
agencies, were difficult tasks. Small national NGOs, without the 
well-established operating systems and procedures of larger international 
agencies, suffered especially when, much later in the project cycle, they 
realized that documentation related to payments they had made was 
required and they had not kept records. Because of the overwhelming 
workloads of all concerned, UNICEF training for implementing partners 
on its financial management systems took place only in June 2006. 

Other funding issues also emerged, such as the difficulty of 
ensuring adequate budget lines for programme support and operations, 
as compared to programme activities. Obtaining funding for education 
supplies, training activities, and for construction was not difficult in 
the early days of the emergency. At issue, however, was the absorption 
capacity of the agencies to spend the money on such activity budget 
lines, and to support the necessary logistical arrangements within the 
budgets allocated. As detailed above, the terrain of northern Pakistan 
meant that the relief operations were very logistics-intensive, requiring 
large transport budgets. The staff capacity issues discussed above also 
meant that staffing costs were high. NGOs found that they had overspent 
on logistics and staff, but that they had underspent on actual activities, 
a situation which was difficult to explain to donors. This was especially 
so with smaller, private donors, most of whom were anxious to see their 
money going to direct relief, and who did not necessarily have a good 
understanding of the complexity of the processes and steps required 
before and after any training could be held, materials distributed, and so 
on. 
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As is documented in more detail in Chapter 4, funding challenges 
for education actors did not diminish in the recovery phase. Instead, the 
possible funding channels narrowed and gaps appeared, as humanitarian 
funds were used up and development assistance was not forthcoming.

2.7 Lessons learned from relief-phase education sector 
response

• Education sector-specific preparedness and vision for working 
at scale is required to establish appropriate delivery systems 
for educational activities with both access and quality. Lists of 
textbooks, culturally appropriate learning and recreational supplies 
and suppliers should, for example, be collectively developed for use 
before an emergency.

• From the outset, a shared and clear articulation of building back 
better could have helped to establish clear targets and expectations 
for the sector around which to frame complementary activities; for 
example, those related to community and parental participation in 
education relief activities.

• Any response needs that would recognize the personal grief, 
challenging living and working conditions, concerns and priorities 
of  the actors involved, including teachers, district education staff, 
NGO and UN agency staff members 

• Funding for formal schooling may be relatively forthcoming, but 
education actors and the Education Cluster as a collective must be 
proactive on both donor advocacy and funds allocation to ensure 
that the priority complementary activities, such as non-formal, 
technical and vocational programmes for vulnerable children, youth 
and adults are also funded. Mechanisms are required within the 
Education Cluster for transparent decision-making about funding 
allocations, based on comprehensive and collaborative assessments 
of needs and organizational capacities, as well as being in line with 
holistic educational response and Education for All goals.

• Although tents may provide the most rapid shelter solution for 
schools, in a mountainous terrain such as northern Pakistan, it may 
be better to invest more time at the outset in the establishment of 
more solid, longer-lasting temporary structures, rather than waste 
time and money in the problematic processes of tent procurement, 
distribution, and then continual replacement.
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• More systematic and sustained attention is required to ensure that 
the education and protection needs of girls and young women, and 
of vulnerable children, including children with disabilities, are 
not pushed aside and are integrated into education data collection, 
planning and implementation, monitoring and evaluation.
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Chapter 3

Response structures and  
co-ordination mechanisms

3.1 Introduction 
This chapter describes the response structures and co-ordination 

mechanisms that were established in the aftermath of the earthquake, and 
which affected the ways in which the education sector operated. After an 
initial section on the government’s formal structures, the chapter focuses 
on the establishment and workings of the Education Cluster at central 
(Islamabad) and hub levels. This is of particular significance, given 
that after the earthquake, formal approval for the global application of 
the Cluster Approach to education was noted and a Global Education 
Cluster was established. This means that in future emergency situations, 
UN humanitarian response in education will be organized through an 
Education Cluster. The chapter continues with a section detailing the role 
of the INEE Minimum Standards, highlighting how the Standards have 
acted as a co-ordination mechanism in terms of a common reference 
point for issues of education policy and programming, and therefore as a 
critical tool for the Education Cluster. 

3.2 Government structures:  
from Federal Relief Commission (FRC) to ERRA
At the time of the earthquake Pakistan had no national disaster 

management agency. A provincial-level civil defence structure existed 
with Relief Commissioners in each province who, when the government 
declared a disaster-affected area, would respond to localized disasters 
such as floods. However, on 8 October 2005, it was immediately clear 
that the scale of the earthquake was far beyond the capacities of this 
structure.  The affected areas spanned two jurisdictions, NWFP and 
AJK, and loss of life and damage to property and infrastructure were 
huge. The only government agency considered able to manage at least 
the initial period of relief was the army which commanded well-trained 
and efficient personnel, with technical skills in critical areas such as 
engineering, health, water supplies and logistics, as well as supplies and 
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equipment. On the President’s order, Major General Mohammed Yusuf, 
Director General of Military Operations of the Army, took command of 
operations on the first day (IRIN Pakistan, 2006c).

The government then moved very quickly to establish the Federal 
Relief Commission (FRC), in order to facilitate co-ordination. Lieutenant 
General Farooq Ahmad Khan was put in charge of the newly established 
unit. In an interview at the time, Lieutenant General Farooq stressed that 
the FRC was a civilian organization including some army officers, but 
that most senior managers were civilian. “The FRC has two wings,” he 
explained: 

 One was the military wing which was responsible for the execution 
of the relief – in other words, the blue collar workers. Then I had the 
civilian wing full of civil servants who acted as the go-betweens with 
the line-ministries [sic], the international organizations, the foreign 
agencies and the NGOs. So they were co-ordinating at strategic level 
with these elements. It was the military wing that was executing 
the relief and rescue activities because the military formations were 
moved directly to the affected areas. (IRIN Pakistan, 2006c)

The Vice Chief of General Staff, Lieutenant General Nadeem 
Ahmad, led the FRC military wing. The FRC established regional and 
district-level representation as well as camp management units in the 
many locations in which the military was running IDP camps.

Transitions: FRC to ERRA 

Shortly after the government set up the FRC, another structure was 
mapped out. The Earthquake Reconstruction and Rehabilitation Authority 
(ERRA) was officially established through a Government Ordinance on 
24 October 2005. Compared to the FRC, ERRA was mandated with a 
longer-term perspective on reconstruction and rehabilitation. The mission 
of ERRA was to “plan, co-ordinate, monitor and regulate reconstruction 
and rehabilitation activities in earthquake-affected areas, encouraging 
self reliance via private public partnership and community participation, 
ensuring financial transparencies” (ERRA, 2007b). ERRA’s gestation took 
several months, with much planning to ensure a smooth flow of control 
and of policy development from the FRC to ERRA. Within the FRC, 
a Transitional Relief Cell (TRC) was established with priority tasks of 
making arrangements for the camps during the early spring (2006) as well 
as establishing the operational arrangements for ERRA. The substance 
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of ERRA’s work was also to be established through the development 
of the ERRA-UN early recovery plan (ERRA and IASC Country Team, 
2006a). The FRC and the TRC were then to be subsumed within ERRA 
and gradually phased out. There was also a gradual transition in terms 
of leadership. Lieutenant General Zubeer was at first nominated to the 
lead role within ERRA, but then soon replaced by Lieutenant General 
Nadeem, who was widely considered as having the capacity to lead such 
a complex operation way beyond the realm of the usual army activities. 

The reconstruction period and the implementation of the ERRA-UN 
early recovery plan officially began on 1 May 2006 and ERRA officially 
started to function. The reality, however, is that the first few months were 
taken up with the refinement and operationalization of the structure and 
mandate. As presented in the diagram below, ERRA operates at the federal 
level and is connected to provincial units in both AJK and NWFP (the 
State Earthquake Reconstruction and Rehabilitation Authority (SERRA) 
and the Provincial Earthquake Reconstruction and Rehabilitation 
Authority (PERRA), respectively) each of which then co-ordinates 
implementation through District Reconstruction Units (DRUs) working 
at the district level in the earthquake-affected areas. It took some time 
before the DRUs were fully functional, fully staffed and established 
within the co-ordination mechanisms and different groupings of actors 
in the affected districts. 

Figure 3.1 shows the ERRA structure in NWFP. A similar structure 
exists in AJK, with SERRA, which is similar in function to NWFP’s 
PERRA. The DRUs function in a similar way at the district level. 
PERRA is headed by a director-general; SERRA is also headed by a 
director-general.

An ERRA director working on education described his own 
experience of arriving at ERRA in March 2006 and spending the first 
week with no allocated desk and no clear role. There was no systematic 
process for recruiting specialists to specific positions; rather the process 
was conducted by word of mouth and deployment was an apparently 
ad hoc process, with most staff transferring from other government 
departments. “We didn’t put the right people in place”, he concluded. 
However, he pointed out that, if ERRA had spent longer at the time 
trying to find the right people, then critical time and momentum for the 
relief to the recovery operations would have been lost. Almost a year 
later (February 2007), the agency organigram had been finalized, the 
agency was fully operational and a clearer picture was available of the 
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ERRA is headed by a chairman and 
the Authority is governed by the 
Council for Management and 
Administration Authority, headed 
by the Prime Minister of Pakistan 
with PM AJK, Chief Minister 
NWFP, Minister of KANA, Advisor 
to PM on Finance, Deputy 
Chairman Planning Commission 
and Chairman ERRA as members.

PERRA is headed by a director-
general. PERRA will be the main 
co-ordinating body. Implementation 
will be through government line 
agencies. PERRA is governed by a 
Steering Committee chaired by the 
Additional Chief Secretary. The 
Provincial Advocacy Forum is 
headed by the Chief Minister and 
has an approval authority of up to 
Rs1 billion.

The DRU is headed by the District 
Co-ordination Officer at the 
district level and is the co-
ordinating body at the district 
level. The District Advocacy 
Committee is headed by the 
District Nazim and has an approval 
authority of Rs4 million.

Provincial ERRA

Provincial ERRA

Provincial Advocacy Forum

District Advocacy Committee 

Earthquake Reconstruction and 
Rehabilitation Authority

Council for Management and 
Administration Authority

NB: KANA refers to Kashmir Affairs and Northern Areas Affairs. 
Source: Adapted from UNDP Pakistan, 2006: 67. 

Figure 3.1 ERRA structure in NWFP
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sorts of skills required for certain positions. It became possible – and in 
fact very important – to recruit very specific people to those positions 
(ERRA Director, interview, 9 February 2007).

Although ERRA officially co-ordinated with line ministries and 
with other relevant government bodies, as highlighted by a number of 
education sector interviewees, there were certain problems associated 
with the establishment of a completely new and very specific structure 
that had no real roots in any of the existing government agencies or 
departments. Linkages with the line ministries, such as the MoE, were 
– and continued to be – rather tenuous. Lieutenant General Nadeem 
described how the MoE had the opportunity to comment on the ERRA 
Education Strategy, yet the strategy was developed within ERRA and with 
more detailed consultation with UN education actors than with the line 
ministries (interview, 30 June 2007). Concerning school construction, 
for example, the MoE had a national reference manual. When questioned 
as to the extent to which such MoE general policy was recognized by 
ERRA, an ERRA Education Director indicated that policies were 
being “kept in view” (interview, 9 February 2007). Staff at the MoE’s 
Academy of Educational Planning and Management (AEPAM) had had 
no involvement in any of the government’s earthquake response work 
and were not approached by ERRA for any assistance on educational 
planning. Their only involvement was through UNESCO (AEPAM 
Director, interview, 25 June 2007). Tensions concerning the mandates 
and areas of responsibilities of the different government bodies involved 
in education were evident in interviews conducted for this study. ERRA 
officials talked about reaching out to the MoE for greater involvement in 
education, but the federal authorities, with their limited direct involvement 
and limited jurisdiction in education in the earthquake-affected areas, 
were not responsive to the apparent opportunity to play an important role 
at national policy level.

It was only as the provincial structures for earthquake response 
co-ordination, PERRA and SERRA, were established under ERRA, 
that clearer channels for co-ordination with sector-specific government 
departments were established. As ERRA staff highlighted, at the federal 
level, the MoE was a policy-making body rather than an implementing 
body, and so linkages at provincial and district level were much more 
relevant for sector-specific earthquake response activities. It was stated 
that the central ERRA policy-makers ensured feedback from the line 
ministries and other partners through SERRA, PERRA and through the 
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DRUs. This should also have happened through meetings of the Education 
Core Group, an additional education reference group composed of 
representatives from ERRA, donors, UN agencies and large NGOs, as 
well as education authorities in NWFP and AJK (ERRA, 2006a).

At the NWFP DoE, officials within the Department of Schools and 
Literacy described how this co-ordination operated in reality. Although 
there was no education focal point within the PERRA structure, a 
representative of the Department sat on the Steering Committee of the 
PERRA, which met more or less on a monthly basis. Plans from the 
districts were presented to this committee for approval, most of which 
had been developed through quite close collaboration between the district 
education offices and the DRUs. 

Within the decentralized governance system of NWFP, co-ordination 
mechanisms between the education authorities and the DRUs at the 
district level were critical, but there were clearly some tensions and 
frustrations within the provincial DoE. It was originally believed by the 
NWFP education staff that they would be managing the reconstruction 
efforts directly, and that the funding would be coming to them directly 
from ERRA, rather than remaining within ERRA channels. It was 
recognized that at least the earthquake response was not affecting their 
existing budgets and operations; and that there was additional funding 
available for the reconstruction. But there was concern that it was far 
less cost-effective to establish a new structure than to work through the 
existing government channels, which in education meant specifically the 
DoE. At the district level, the establishment of DRUs with their additional 
staff and resources, but without efforts to build the capacity of the district 
education authorities on whom so much of the implementation activity 
depended, was also problematic. The DRUs needed to work with the 
local education officials, most of whom, as documented in this study, 
were highly challenged by the earthquake and its impact on education 
in their districts. It is acknowledged that the amount of work to be done 
was enormous, and that the provincial and district education authorities 
as they had previously operated would not have the capacity to manage 
it all. In the absence of government capacity-building efforts within the 
provincial and district education offices, communication, involvement 
and co-ordination between the DRUs and the education authorities were 
stressed as the most important issues for the ERRA bodies to address. 
Over time, as there was gradual convergence of earthquake-specific 
education sector responses with ongoing educational development, so 
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closer collaboration between the line ministries and ERRA structures 
was required and more attention to capacity development within the 
education authorities. This was particularly so at the provincial level 
where important policy and budget decisions were made and channelled 
to the districts for direct implementation. 

FRC-ERRA and education in the relief phase

Lieutenant General Nadeem asserted that FRC-ERRA saw the need 
for education activities in the early aftermath of the earthquake, and the 
importance of opening up the schools as a way to help instil normalcy 
for the students and to bring them together with their friends and peers in 
a safe place. For parents too, the reopening of schools was an important 
step in trying to restore some routine in the home after such chaos. In 
the early days of the response, it was apparently less a specific policy 
decision to focus on education than a response to what was happening on 
the ground. Lieutenant General Nadeem stated, “We saw from our visits 
that the children in the schools were a bit better off than those who were 
just roaming the streets ... we saw the schools as sort of ‘in-built trauma 
counselling’” (interview, 30 June 2007).

Factors which contributed to the identification of education as a 
priority sector by the FRC-ERRA at an early stage of the relief response, 
also included the massive scale of devastation of schools and other 
education institutions, and the tragic loss of students’ and teachers’ 
lives in sub-standard buildings. These issues were highlighted in early 
needs assessments such as the ADB-WB and the UNESCO damage 
and needs assessment reports (ADB-WB, 2005; UNESCO Pakistan, 
2005a). It was also important to acknowledge the scale of destruction 
of education infrastructure relative to that of other sectors, and to start 
to address this in whatever ways were possible. ERRA’s observations on 
the ground, and emerging needs assessments data were matched by the 
early mobilization of UN agencies and international and national NGOs 
focused on education and child protection, and by the establishment of 
the Education Cluster at central and hub levels. 

However, despite this prioritization of education, the government 
did not nominate education specialists to the FRC-ERRA team. It took 
some time before an education focal point was assigned, and those 
who were eventually placed in ERRA’s education department came 
from diverse professional backgrounds. Tent distribution and school 
construction activities may not require technical expertise in education, 
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but the lack of technical expertise within other components of education 
policy development and implementation, had implications for the 
determination of government response priorities. This was seen, for 
example, in the relative emphasis placed on hard components (specifically 
school reconstruction and equipment) compared to ‘soft-component’ 
interventions, such as teacher training and capacity building for education 
managers. Non-specialist education managers also gave less attention to 
transitional learning and psychosocial support activities taking place in 
CFSs (UNICEF) or Safe Play Areas (Save the Children US). 

The absence of strong technical leadership in education from the 
government created both challenges and opportunities for the members 
of the Education Cluster at the central level. Much of the preparation of 
reports and key documents, such as the ERRA-UN early recovery plan, 
fell to UNICEF as Cluster Lead, with support provided by UNESCO. 
As is highlighted in Section 3.5 on INEE Minimum Standards, this 
situation also created opportunities for a stronger focus than may 
otherwise have been possible. However, follow-up from the nominated 
government counterparts on policy questions was frustratingly slow. 
This, combined with the very limited secretarial, technological and 
general support capacity for the nominated ERRA focal points, created 
frustrations amongst the UN and NGO actors, who needed to work with 
the government, and who were committed to doing so, yet had limited 
and relatively ineffective channels for the purpose. The main point of 
direct interaction between NGOs and ERRA was with applications for 
No-Objection Certificates (NOCs). 

The application and approval process for NOCs with ERRA was 
a source of frustration for education actors. ERRA required agencies to 
obtain this official document before they could start work with schools 
in any of the earthquake-affected areas. The process was established as a 
means to ensuring that there was no duplication, and that, where possible, 
there was full coverage of the affected areas. This official document also 
served a regulatory function. Yet the procedure was a slow and frustrating 
one, and one which often resulted in the allocation of certain schools or 
areas to one NGO, while they were already being supported by another.

At the hub level, interaction and co-ordination with the nominated 
authorities was, in general, far more productive. Although, when the 
clusters began in October and November 2005, it was difficult to engage 
the local education officers. This was to a large extent due to the fact that 
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they were dealing with their own survival issues and securing shelter, 
food, and supplies for their own families. As Cluster Lead, UNICEF 
had to be proactive and diplomatic in reaching out progressively to the 
officials to engage them in the co-ordination mechanism, as well as to 
support them in the gradual assumption of a leadership role within it. 
During the relief phase there was no DRU yet established in the districts, 
and so the co-ordination was done directly through the line ministry 
representatives. Although there were challenges and big communication 
gaps between the different government entities (there was no clear 
channel of communication at that time between the district education 
authorities and ERRA) a pattern of working together developed between 
the UN and non-UN actors and the district education authorities, into 
which the DRU representatives, as they came on board, had to fit. 

3.3 The Education Cluster
Background to the Cluster Approach to humanitarian response

Reform initiatives in humanitarian assistance structures and 
mechanisms were underway within the UN before the 8 October 2005 
earthquake struck Pakistan. As a response to the Secretary-General’s 
2001 report, Strengthening the coordination of emergency humanitarian 
assistance of the United Nations (UN, 2001) and the subsequent request 
from the Member States at the 60th session of the UN General Assembly, 
the IASC, informed by the recommendations of the Humanitarian 
response review (UN, 2005), established clusters for nine sectors/issues. 
The reports had highlighted serious gaps in the capacity of the humanitarian 
community to respond effectively to crises, and made recommendations 
as to how to address these gaps at the global and country levels. The 
establishment of clusters was such a recommendation for sector areas in 
which particular gaps had been identified: logistics; telecommunications; 
shelter; health; nutrition; water, sanitation, and hygiene; early recovery; 
camp co-ordination and camp management; and protection. Different 
UN agencies were nominated as the Cluster Leads for each (IASC, 
2007a). Although initially there was no Education Cluster established 
by the IASC, subsequent advocacy – including drawing on experiences 
of the Pakistan earthquake response – has resulted in the IASC’s formal 
endorsement of the Cluster Approach in education.

According to the IASC, the Cluster Approach aims to improve the 
predictability, timeliness, and effectiveness of humanitarian response, 
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and pave the way for recovery (IASC, 2007a). It aims to strengthen 
leadership and accountability in key sectors where gaps in humanitarian 
response have been identified. It should also address the repeated 
requests of the UN General Assembly for a more predictable, effective 
and accountable inter-agency response to the protection and assistance 
needs of the internally displaced. According to the proposals of the IASC, 
the Cluster Approach should strengthen the collaborative response by 
enhancing partnerships and complementarity among the UN, Red Cross 
and NGOs.

The Cluster Approach operated on two levels: the global level 
and the field level. At the field level there may also be different levels 
of operation. Global-level Cluster activities, for which funding was 
requested through an appeal to donors in April 2007, included up-to-date 
assessments and reviews of the overall needs for human, financial, and 
institutional capacity, as well as actions to improve that capacity, such 
as rosters, stockpiles, training and systems development, as well as links 
with other clusters. The Cluster Approach encompassed preparedness 
and long-term planning, standards, best practice, advocacy, and resource 
mobilization (UN OCHA, 2007).

At the field level, the Cluster Approach was very much oriented 
to addressing the specific needs of a particular response effort, through 
the mobilization and co-ordination of different humanitarian agencies, 
including the UN, Red Cross-Red Crescent, international organizations, 
national and local NGOs. Cluster Heads at the field level, normally senior 
staff members of the Cluster Lead agency, were accountable to the UN 
Humanitarian Coordinators for ensuring effective and timely assessment 
and response in their respective clusters. Their agencies were responsible 
for acting as ‘providers of last resort’. In addition, Cluster Heads 
had mutual obligations to interact with each other and to co-ordinate 
addressing cross-cutting issues. This usually happened through regular 
Cluster Head meetings. Globally, early cluster experiences, including in 
Pakistan, indicated the importance of ensuring that Cluster Heads were 
freed of all responsibilities by their own agency for the duration of the 
cluster and were, therefore, able to act solely in this capacity. In practice, 
this important strategy required additional funding and staffing, as well 
as respect for the full-time nature of the commitments to leading the 
cluster. Equally important was a coherent definition of Cluster Head 
Terms of Reference (TOR), and training for this role. 
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Accountability is a key issue at both global and field levels. At 
the global level each cluster, through the global lead agency(ies), is 
accountable to the Emergency Relief Coordinator (ERC). Field-level 
Cluster Heads report to country-level Humanitarian Coordinators (HC). 
This process enables the HCs to ensure the effectiveness of humanitarian 
response and themselves to be accountable to the ERC. 

The Cluster Approach in Pakistan 

In September 2005, the IASC agreed that the Cluster Approach would 
be implemented in all new emergencies. In Pakistan, the OCHA-UNDAC 
team together with the Humanitarian Coordinator and the UN Country 
Team proposed the model to Lieutenant General Nadeem and the FRC 
immediately after the earthquake. Members of the OCHA-UNDAC 
team had been working in Geneva on the humanitarian reforms initiative 
during the summer of 2005, and could see the potential of the Cluster 
Approach to organizing the earthquake response in Pakistan. One of the 
major and immediate tasks of the OCHA-UNDAC team was to write 
a situation report (or sitrep). This document, and then the subsequent 
Flash Appeal document, written within three days of the disaster, were 
structured according to the cluster categories at the time. In the first Flash 
Appeal document, for example, education was included within the sector 
protection. 

Although a Global Education Cluster had not been approved by 
IASC at the time, in the immediate aftermath of the earthquake, an 
ad hoc Education Cluster was nonetheless established for the emergency, 
functioning as any other cluster, following the same IASC model and 
guidelines. 

The initial impetus for sector co-ordination came from education 
sector specialists who were already working in Pakistan and who knew 
each other from their development projects. In the immediate aftermath 
of the earthquake, these experienced education actors, from agencies 
such as UNICEF and Save the Children US, called around to find out 
more about the education situation and about what other agencies were 
doing. They very soon convened a sector meeting for 12 October 2005 to 
which an open invitation was extended to others. That meeting, termed 
an Education and Play Coordination Meeting, was held at Save the 
Children offices in Islamabad and included 23 representatives from UN 
agencies (UNICEF, UNESCO, UNHCR, ILO, and WFP), international 
NGOs (Save the Children UK, US and Sweden, IRC and Association 

http://www.unesco.org/iiep


Building back better:  
post-earthquake responses and educational challenges in Pakistan

112

for Aid and Relief Japan), and national organizations such as ITA, Sach 
and Sahil. At the time, there was little detailed information available on 
the extent of the damage, but there were several assessments already 
planned or underway by Save the Children, UNESCO, and UNICEF. 
Although each agency was using its own assessment tools and processes, 
commitments were made to share assessment tools and information 
gathered, and to ensure that all information was made available to the 
government. Participants at that meeting agreed that all organizations 
would use the UNICEF SIB, and that Save the Children Alliance would 
design a recreation kit (Education Cluster, 2005a).

Box 12. Earthquake response: education and play co-ordination 
meeting, 12 October 2005, Islamabad

Topics for discussion:
• Present information on what we know about damage and needs.
• Co-ordination – how to?
• Assessments – how do we co-ordinate implementation of assessments 

and share info?
• What do organizations plan to do? 
• Timeline for activities.
Source: Education Cluster, 2005a.

As other sectors were also convening meetings and forming clusters, 
the Education coordination group evolved into an Education Cluster 
relatively smoothly, with the support of OCHA. By the second week of 
the relief response, the Education Cluster was formalized with UNICEF 
as the Cluster Lead. With no global Education Cluster at that time, there 
was no formally accepted Cluster Lead agency, but UNICEF assumed 
that role in an apparently uncontested process. A UNICEF education 
specialist, who acted as Education Cluster Head at the hub level, shared 
her conviction that UNICEF had to take on the role of Cluster Lead, not 
only because its size and experience in education would guide others, 
but also because of the size of its programme: “It [UNICEF] would have 
to have that role to do the job” (interview, 12 February 2007). Vibeke 
Jensen, Education Programme Officer at UNICEF Islamabad, supported 
the sector co-ordination, mobilizing engagement from a wide range of 
donors and INGOs and NGOs. When the Cluster was formalized, Maurice 
Robson, the UNICEF Head of Education, became the Head of Cluster for 
Education. The Education Cluster functioned with equal status to the 
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other Clusters, with the Education Cluster Head reporting in a similar 
way and being accountable to the UN Humanitarian Coordinator (HC) in 
Pakistan, Jan Vandemoortele, at the Heads of Clusters meetings. In the 
role of Head of Cluster, Robson attended co-ordination meetings every 
evening from 6-7 p.m., and chaired weekly Education Cluster meetings, 
at times with 15 or 20 organizations in attendance (Head of Cluster, 
interview and email communication, March and April 2007).

At the hub level, Clusters were also established in district centres 
in the earthquake-affected areas: in Muzaffarbad and Bagh (AJK) 
and Mansehra and Battagram (NWFP). The first meeting was held 
in Muzaffarabad on 15 October 2005, and meetings started in early 
November, in Bagh. In the hubs, as in the Islamabad Cluster, UNICEF 
also acted as Education Cluster Lead. As Heads of Cluster, the UNICEF 
Education Officers participated in regular hub-level Heads of Cluster 
meetings. 

Box 13. Pakistan earthquake response: Education Cluster 
objectives

• Ensure that all school children affected by the earthquake have access 
to education.

• Ensure that all children affected by the earthquake are in an initial 
rapid education programme essential to their normal development and 
offering a safe and protective environment.

• Ensure that all teachers working with earthquake-affected children have 
received initial short in-service training to address earthquake-related 
trauma through provision of teacher training and support services, 
including psychosocial support for teachers from affected schools.

• Provide a basis for rapid recovery and reconstruction of schools through 
support for government efforts to map all schools in affected areas.

• Ensure plans have been developed to address gaps in curriculum and 
exams following the earthquake.

• Support government efforts to provide textbooks free of charge and 
special teaching-learning materials which deal with post-earthquake 
trauma.

• Re-establish education administration, planning, and management 
capacity.  

Source: UN Country Team and IASC-OCHA, 2005.
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Education Cluster mandate and activities

As articulated in the Flash Appeal document of 26 October 2005, the 
Cluster objectives covered a wide range of education support activities, 
ranging from the immediate priorities of ensuring access for all children 
to safe, protective education, to longer-term objectives, such as support 
for the building of capacity in education administration, planning and 
management.

The activities and other inputs required to meet these objectives 
were budgeted at $29.2 million (see Section 2.6 on Relief-phase funding 
for education and child-protection activities).

Analysis of the minutes from the early Cluster meetings indicated 
that the immediate issues addressed by the Education Cluster members 
fell into two main areas: (1) having a clear picture of the impacts of the 
earthquake on education, and (2) issues of school tents and supplies. 
Cluster members raised crucial questions about what to procure and how, 
and then how to get the supplies to the communities in need. 

As the situation and the responses evolved, the need arose to 
co-ordinate on more complex policy issues, including payment for teachers 
and the other activities related to the re-establishment of learning. At the 
end of November 2005, for example, the Education Cluster produced 
a very basic document, Guidelines for education in post-earthquake 
emergency (Education Cluster, 2005b) which was an attempt to provide 
parameters for a consistent approach across the various agencies, and 
particularly so with regard to payment for teachers. From January through 
March 2006, participants in the Cluster meetings discussed the education 
sector contribution to the ERRA-UN early recovery plan. Plans for a 
welcome-to-school campaign were also discussed at some length, with 
UNICEF seeking participation from different agencies. As described in 
Chapter 2, the campaign as such did not take place as initially planned. 
Activities to encourage children to return to school and for new students 
to enrol, and especially supplies distribution, happened over a much 
longer period of time. By the time a back-to-school campaign was first 
discussed in late January 2006 (Education Cluster, 2006b) many of the 
children had already returned to school. Children in the IDP camps, 
many of whom were reportedly going to school for the first time, were 
also already enrolled. 

Across the different clusters, Islamabad meetings were important 
for such policy-level discussions, decisions and guidelines development, 
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but these meetings took place far away from the action in the field. 
Hub clusters were seen as much more able to respond to on-the-ground 
challenges of programme implementation. Whilst central-level Cluster 
meetings may not have included enough “analysis, synthesis and thinking 
ahead within meetings” nor specific technical discussion and support 
(ActionAid International, 2006: 5), hub-level meetings did address 
substantive issues and regularly produced specific recommendations and 
action points for Cluster members to follow up. 

For example, Bagh Education Cluster minutes recorded that on 
15 March 2006 the DEO shared his concern about the forthcoming student 
examinations and made a request for tents for examination halls (Bagh 
Education Cluster, 2006). On 22 March 2006, a commitment was noted 
by ADF-HEKS7 to provide 34 large tents for the examinations. Similarly, 
with science labs and equipment, a concern was raised on 19 March 2006 
about the science sections of the forthcoming examinations, given that all 
the science laboratories were destroyed. On 10 May 2006, Islamic Relief 
committed to taking care of laboratories in 100 middle and secondary 
schools. Rubble clearance around schools was also an issue that was 
raised and dealt with over a series of meetings in February and March 
2006. UNOPS became involved and worked on schools as part of a total 
of 600 government buildings. This was informed by guidelines shared by 
GOAL8 on safe school rubble clearance (Bagh Education Cluster meeting 
minutes, 8 March 2006). In one meeting in Bagh, for example, as part 
of an exercise to develop a District Education Plan, participants divided 
into four groups to work specifically on issues related to community 
participation, school infrastructure, teacher training and co-ordination 
(Bagh Education Cluster meeting minutes, 30 January 2006). According 
to the Cluster Head, these also remained the generic agenda points from 
then on to ensure that key issues were addressed, and to move away from 
basic supplies distribution updates, which were recorded in spreadsheets 
by a UNICEF person seconded to the DEO’s office.

The issue of support to private schools came up frequently in the 
Education Cluster minutes in both Bagh and Muzaffarabad, although it 
was hardly noted in Islamabad. In Muzaffarabad, there was an initiative 
in June 2006 to establish a specific private school sub-group within the 
Cluster. There was great concern from the organizations supporting 

7. Anatolian Development Foundation-Hilfswerk der Evangelischen Kirchen 
Schweiz (ADF-HEKS).

8. GOAL is an international humanitarian organization.
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private schools, especially Read Foundation, that they were not receiving 
the necessary support from UNICEF and other donors, although their 
schools met important educational needs in communities where the 
government schools were inaccessible, dysfunctional or of very poor 
quality. The government noted that private schools were not using the 
official curriculum and textbooks, and were reopening in unsafe buildings 
(Muzaffarabad Education Cluster meeting minutes, 1 December 2005) 
and that the private schools in or near camps were discouraging children 
from attending the camp schools (Muzaffarabad Education Cluster 
meeting minutes, 31 January 2006). In general, however, the government 
authorities made the point that whilst there were still so many government 
schools that were not receiving any support from UN or NGO partners, the 
government institutions should remain the priority. There were apparently 
mixed messages related to UNICEF’s support for private schooling in 
general and, more specifically, which private schools it would or would 
not support (government registered and/or unregistered). Part of the 
challenge was data-related: a needs assessment survey commissioned 
by UNICEF and conducted by a national NGO, Sungi, assessed private 
schools in AJK, but did not make the important distinction between 
those which were registered by the government and those which were 
not. From UNICEF’s perspective, there was a particular challenge in 
monitoring any intervention in private schools as, unlike the government 
schools, there was no overall accountability mechanism. In the end, with 
criteria set by the Education Cluster, and with committees consisting of 
a core group for ongoing oversight, UNICEF channelled some support 
to private schools through one organization, Read Foundation, which 
provided some monitoring and follow up.

The Bagh Education Cluster was mentioned by a number of education 
actors as a particularly successful one. The Cluster Head described the 
close collaboration that evolved between the different agencies working 
in the education sector through the Cluster and the relative ease with 
which things got done. In this relatively small geographical location, 
there was a good exchange of information and relative stability of 
membership. This meant that the same faces were around the table at 
each meeting, and it provided an occasion to hear what each player 
was doing. One of the reasons for its success was the fact that, in the 
words of the UNICEF Education Cluster Head, Bagh, “We cut all the 
reporting on achievements, and the major part of the meeting was the 
substantive issues – the challenges and helping to sort out issues”. The 
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Bagh Education Cluster did not try to establish any smaller sub-groups 
as did other Clusters. It was, in any case, a small group and, as most 
organizations would need to be in several thematic sub-groups, they felt 
it made more efficient use of time to address all the issues within the 
general Cluster meetings. 

There was a mixed evaluation of the smaller thematic working 
groups that were established out of the Education Cluster at central 
and hub levels. Some working groups appear to have met regularly 
and worked consistently and effectively to produce specific tools and 
documents, such as the Construction and Alternative Structures working 
group of the Islamabad Cluster. Others, however, seemed to grind to a halt 
and disappear due to staff overload from both their own organization’s 
programme-related work commitments and, ironically, the co-ordination 
meetings. For example, interviewees noted initiatives to establish a 
Minimum Standards working group in Mansehra, which met only once 
or twice, whilst the plan to establish a disability working group elsewhere 
did not even get off the ground.

Evaluating Cluster Approach effectiveness

Across all the clusters, many of the education actors – including 
education authorities, UN agencies, national and international NGOs, 
stressed the importance of co-ordination and in general there was 
commitment to regular sectoral meetings. The DRU representative in 
Muzaffarabad, for example, talked about the importance of meeting 
regularly to avoid duplication and to share information and discuss 
issues, but he also highlighted the opportunity ‘for those with experience 
to share their views’, which was valuable given the fact that there were 
many small organizations with limited experience of emergency response 
in education. 

The Education Cluster, since October 2005, has effectively 
coordinated the continuing activities of the majority of agencies 
working in the education sector at both the Islamabad and 
humanitarian hub levels. The Cluster has promoted and applied 
the Minimum Standards for Education in Emergencies, Chronic 
Crises and Early Reconstruction handbook as a guiding framework 
for its work. Guided by these documents, the Cluster has also 
developed guidelines for emergency education specific to the 
Pakistan context and including Minimum Standards for educational 
provision, including for teacher salaries and honoraria. The 
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Cluster has also prepared guidelines and draft designs for primary 
school reconstruction, in close coordination with the Earthquake 
Reconstruction and Rehabilitation Authority. (UNICEF Pakistan, 
2006b)

Overall, the Education Cluster experience in the relief phase 
of the earthquake response was reported to be very positive. A total 
of 115 meetings were held in Islamabad and in four hubs (UNICEF 
Pakistan, 2006a). This overall satisfaction with the effectiveness of the 
Cluster Approach was also reflected in the real time evaluation of the 
whole Cluster Approach in Pakistan: “The Cluster Approach successfully 
provided a single and recognizable framework for coordination, 
collaboration, decision-making, and practical solutions in a chaotic 
operational environment” (IASC 2006: 2). As Haiplik described in a 
subsequent article, “Cluster coordination showed provincial and local 
governments that positive change could occur, that teachers could be 
trained in psychosocial skills and prepared to mitigate future emergencies 
and that the capacity of local education departments could be enhanced” 
(2007: 40).

Cluster challenges and limitations

Yet the Cluster Approach was not without its challenges – in general 
and in the Education Cluster in particular. The perspectives reported 
in the official Cluster documents do not necessarily fully reflect the 
experiences and opinions of all members of the groups. Particularly for 
individuals in small organizations, or in organizations such as UNICEF 
involved in several clusters, the time required to travel to and attend such 
regular meetings was considerable, especially if one was attending both 
central and hub meetings. Often it involved a road journey of around 
three hours between Islamabad and Mansehra or Muzaffarabad. Although 
there were some individuals attending both central and hub meetings and 
there was an official exchange of meeting minutes between the different 
groups, as one Cluster participant highlighted, the flow of information 
‘up and down’ was not effective. Data reported at hub level did not seem 
to emerge in data produced in Islamabad level, and central data never 
seemed to get back to hub clusters.

The time commitments associated with Cluster leadership also 
added to an already heavy workload for the UNICEF staff involved at 
both central and hub levels. Nina Hjellegjerde, a UNICEF education 
specialist and Cluster Head in Bagh, estimated that she spent about two 
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days a week on Cluster-related work, including Education Cluster and 
Cluster Head meetings, meeting preparation and follow-up, completion 
of minutes, and so on. This was made easier when a national staff officer 
was seconded to the DEO to work on mapping and monitoring of NGOs’ 
achievements. However, staff members were already overwhelmed 
with the workload from UNICEF’s own operations. Some clusters 
were able to hire an additional staff member. However, throughout the 
Cluster experience, resourcing of the Education Cluster was dependent 
upon the capacity of the Cluster Heads to ‘stretch’ and to accommodate 
the additional demands involved in co-ordinating and ‘growing’ the 
Cluster at both central and field levels (M. Robson, interview and email 
communication, March and April 2007). 

UNICEF staff were also challenged by the tensions that sometimes 
arose from the need to represent their own agency and the Education 
Cluster at the same time. At the central level at least, this situation eased 
somewhat by February 2006, when an Emergency Programme Support 
Group was established within UNICEF, and Brenda Haiplik, of the 
Emergency Programme Support Group Education Focal Point, arrived 
in UNICEF’s Islamabad office. From then on, in co-ordination forums 
such as the Cluster meetings, she was able to represent UNICEF, whilst 
Maurice Robson, in his capacity as Education Cluster Head, represented 
the Cluster (B. Haiplik, interview, 17 February 2007). 

Eli Wærum Rognerud, previously in Pakistan with UNESCO-IIEP, 
came to the UNESCO Pakistan Earthquake Response Programme in 
January 2006. Working closely with UNICEF’s education staff, she was 
also able to provide support to the Cluster Head and to share some of the 
central co-ordination, communication, and monitoring tasks vital to the 
effective functioning of the Cluster. This was particularly so in relation 
to communication with and support to ERRA and in the development of 
Cluster documents such as the education section of the ERRA-UN early 
recovery plan. According to Wærum Rognerud, the fact that UNESCO’s 
own earthquake response programme was, at least in the early days, far 
smaller and less logistically challenging than UNICEF’s, meant that 
there was more time to focus on strategic thinking and planning for the 
Education Cluster and the education sector as a whole. It was also an 
opportunity to ensure that a system-wide, holistic perspective on education 
was integrated into the sector strategy (interview, 17 February 2007). 
UNESCO Pakistan recognized its comparative advantage in experience 
in co-ordination with government on system-wide educational planning, 
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as well as the possibility to effectively support linkages between relief 
and development when defining its role within the Education Cluster and 
developing the agency’s earthquake response programme. 

Overall, the IASC real-time evaluation of the Cluster Approach 
identified the limitations for effectiveness when Cluster leadership did 
not fully understand the process or approach, was unprepared, unskilled 
and had no support tools or guidance (IASC, 2006). Given the newness 
of the Cluster Approach and the lack of tools and guidance available at 
the time, such limitations were not surprising. There was no training for 
Cluster Heads, for example. However, these issues were apparently not 
so serious in the Education Cluster – in fact the leadership of the Bagh 
Cluster was particularly appreciated and highlighted as being a key factor 
in its success. But a Head of Cluster emphasized the limited preparation 
for Cluster leadership and the limited guidance that was available (email 
communication, March 2007). The experiences of Cluster Heads and 
other Cluster members in all sectors have informed a series of initiatives 
to strengthen the Cluster Approach, such as trainings for Sector/Cluster 
Leads and the development of guidance notes on key Cluster topics (UN 
Humanitarian Reform, 2007a). Recommendations for dedicated Cluster 
Leads who are freed from agency responsibilities have been strengthened. 
Such initiatives aim to address some of the challenges identified by one 
of the Cluster Heads and others in Pakistan.

Additional challenges identified in general reviews of Cluster 
effectiveness (ActionAid International, 2006; IASC, 2006) – passive 
NGO participation, inconsistent government and NGO participation, 
and poor attention to cross-cutting issues – were also reflected in the 
feedback from education actors about the Education Cluster experience. 

NGO participation 

With a focus on addressing practical issues at the ground level, the 
participation of local and national NGOs in Education Cluster meetings 
at the hub level was strong. Participants felt the Cluster meetings were 
important and that there was much to be gained from attendance and 
from the opportunity to find out who was doing what and where. The 
meetings ensured the exchange of information and co-ordination of 
actions. Meeting minutes recorded the updates from numerous agencies, 
the practical questions raised, and as highlighted above, the solutions 
developed. However, at the central level especially, those outside the UN 
system found it difficult to fully comprehend the Cluster process and to 
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engage as equals with the strong representatives from UN agencies and 
international NGOs, who were more aware of the system and more familiar 
with UN operational mechanisms. The real-time evaluation reported that 
in general there was a “near universal lack of clarity of what the Cluster 
Approach is. At almost all levels of operations and management, the 
exposure to the Cluster Approach was sparse or, at times, non-existent. 
Little, if any guidance or documentation was available at the time when 
the application of the Cluster system was introduced” (IASC, 2006: 6). 
Alienation of NGOs was reflected in comments such as the Cluster 
Approach being UN-centric and an exclusive club and that “the NGOs 
felt like minnows swimming amongst whales” (IASC, 2006: 9). In the 
Education Cluster, there were different expectations of what the meetings 
should entail, especially in the early days. As one NGO staff member 
highlighted, most participants seemed to want updates and action points, 
and although the Cluster leadership may have felt that participatory, 
inclusive discussions were important, others did not see this as a priority 
for the limited time available.

Although there would seem to have been less alienation and 
exclusion within the Education Cluster than in other Clusters, of 
particular concern and cause of much confusion were the major resource 
mobilization exercises – the South Asia earthquake (2005) flash appeal 
(UN Country Team and IASC-OCHA, 2005) and the ERRA-UN early 
recovery plan (2006a). NGOs working in education were not very sure 
of the whole process nor of the implications of submitting a proposal or 
of not submitting a proposal to the Early Recovery Plan document. It 
was unclear to many whether, if they submitted proposals, this would 
be a promise of secured funding (interviews with UN and NGO staff, 
February 2007, and author participation in Cluster meetings). This 
is an issue common to other Clusters, where NGOs were reluctant to 
participate and “perceived the process as lacking transparency” (IASC, 
2006: 13). The use of English as the sole language of communication in 
the Cluster meetings was reported as a barrier to real engagement from 
NGO participants (ActionAid International 2006: 13) and could certainly 
have contributed to the confusion regarding funding opportunities. 
In education, however, this seems to have been less of an issue, and 
especially so at Islamabad level where the funding appeal discussions 
mostly took place. Here, representation from national NGOs was by 
relatively high-level staff, all of whom were fluent in English. 

http://www.unesco.org/iiep


Building back better:  
post-earthquake responses and educational challenges in Pakistan

122

Alienation from the language and ignorance of the functioning 
of the UN systems may have contributed to what some interviewees 
mentioned as a frustrating lack of frank and challenging discussion 
within the Cluster meetings. Until such time as the IASC and the Cluster 
Lead agencies were able to circulate more guidance and planning tools 
to the Cluster Heads (December 2005 – January 2006 onwards), the 
imperative to achieve more clearly defined Cluster meeting goals may 
have compromised opportunities for more open discussions. There 
was a suggestion from one NGO interviewee that it was impossible to 
challenge the authorities in such meetings, even when they were making 
decisions which might have been considered misguided. The demands 
of new meeting protocols were compounded by the sometimes difficult 
relationships between education department officials who were officially 
in leadership roles in their districts, but who were effectively not able 
to do very much at all, compared to the international UN and NGO 
agencies around the table, who had resources and expertise to work with. 
The feeling that UNICEF was at times pushing participants into certain 
agreements, against which none of the NGOs could very easily speak, 
was also expressed as a weakness of the sector co-ordination mechanism. 
“Everyone is very weak at saying what the EDO is doing wrong – we 
should speak the truth, but others are just sitting there very quietly”, 
explained one NGO officer. In another interview, a peer in another 
agency who had attended a different hub Cluster bemoaned the fact that 
“everyone is just sitting silently so they finish the meeting. How can we 
create change like that?” A UN staff member similarly had frustrating 
experiences in meetings in which contentious points had been raised and 
he had been involved in some heated exchanges. Others in the group, 
particularly NGO staff, who had stayed silent throughout the exchange, 
would then come to him afterwards and say how fully they agreed with 
his points. Inconsistent participation by NGOs in the Cluster meetings did 
not help either. Organizational capacity gaps, the sheer work overload, 
and the high staff turnover rate were factors in the realities of different 
representation, which, therefore, limited possibilities for systematic 
follow-up and sustained debate on specific issues.

Government participation 

At the central level especially, although various efforts were made, 
meaningful government representation in the Education Cluster proved 
to be challenging. The difficulties encountered reflected the overall 
limitations of the sustained military leadership of the government’s 
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earthquake response, without the full participation of the line ministries. 
In the very early days of the Cluster, the MoE was represented by a 
deputy secretary who worked with the Cluster Head on the Flash Appeal 
document and who also participated in the meetings of the High-Level 
Co-ordination Committee, chaired by Lieutenant General Nadeem. 
However, it quickly became apparent that the civilian arm of government 
was not fully engaged in the earthquake response, and it became 
increasingly difficult to continue to work with MoE staff, including 
in critical decisions regarding tent procurement and school supply 
distribution (email communication, Head of Cluster, March 2007). As 
MoE participation in the education sector response waned, there was 
a gap before any consistent input from ERRA was established. Even 
when focal points were nominated and began to play active roles in the 
sector co-ordination, as non-education specialists, their contributions to 
technical discussions were understandably limited, and their roles in the 
meetings and in the overall co-ordination process were more symbolic 
and political. 

The situation was somewhat different at the field level, where 
district-level authorities participated from an earlier stage in sector 
co-ordination, and became increasingly involved in planning and 
monitoring. During the initial weeks of the earthquake response and the 
Education Cluster, both education and the government earthquake relief 
authorities (FRC at the time) had very few representatives present in 
the Cluster meetings. At the hub level, the decentralized ERRA structure 
was not rolled out until well into the early recovery period, and as for 
the education authorities, their initial non-participation was largely 
due to the challenges faced by the local officials in dealing with their 
own personal and community losses, as well as the destruction of their 
offices, records, and other professional resources. With time, however, 
Cluster Leads at central and hub level reached out to the authorities and 
made efforts to encourage them to participate in the meetings. Education 
officials who attended Cluster meetings, generally appreciated the efforts 
at co-ordination, and felt it was important to meet and to know what was 
happening in other places. However, they were also facing challenges 
similar to, or perhaps even greater than, NGO participants in terms of 
familiarity with the UN family, its language, and modus operandi, as 
well as other logistical and technical barriers to full participation. These 
challenges included, for example, difficulties in transportation and in 
access to computers, and in some instances the capacity to use them. 
The circulation of meeting announcements, minutes, and other such 
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documents by email, therefore, created gaps in communication. In the 
education sector at least, the use of English may have presented a greater 
barrier to participation for the local authorities than it was for NGO staff 
members.

In some hub Clusters, such as Mansehra, the DEO chaired meetings 
from an early stage and his office was particularly active. In others, more 
support was required from the Cluster Heads. As with the UNICEF staff, 
the time demands on the government representatives were also heavy, 
at a moment when they were they not only trying to manage operating 
from the most rudimentary, temporary office facilities, but also to cope 
with their own personal losses and survival challenges. It was clear that 
the authorities were “so swamped that it was impossible to imagine they 
would be able to take a lead” (Education Cluster Head, Bagh, interview, 
12 February 2007). But their active participation was recorded in the 
meeting minutes from an early stage, and by May 2006, when the Cluster 
formally closed, the DEO in Bagh was able to take up the chair of the 
Education Coordination Group.

Gaps in Education Cluster activities

The real-time Cluster evaluation highlighted how gender and 
other cross-cutting issues, such as human rights and environment fell 
through the cracks of the different Cluster concerns (IASC, 2006: 3). 
The Education Cluster closure document stated that issues of protection 
and gender “featured prominently in Cluster discussions” (UNICEF, 
2006b), but review of the Cluster meeting minutes and discussions with 
participants at central and hub level suggested that such issues were 
implicitly rather than explicitly addressed. Although the need for women 
teachers was highlighted on several occasions, and the generally low 
levels of participation by girls in education in NWFP was recognized, and 
discussion of the relative construction priorities for girls’ and/or boys’ 
schools (with attention to, for example, boundary walls and separate, 
private latrines for girls’ schools) took place in the working group on 
school construction, Cluster meeting minutes provided no record of any 
detailed conversation on gender equality in education. UNICEF and its 
partners were targeting girls and working on social mobilization and other 
activities to support sustained schooling for girls. There was, however, no 
overall Cluster strategy, for example, to address the particular challenges 
for girls, who accessed education for the first time in the camps, and who 
wished to continue their education on their return home.
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Reflecting a pre-existing weakness in the Pakistan education sector, 
namely children with disabilities, attention to disability and to the high 
numbers of children who were injured or disabled in the earthquake was 
also surprisingly absent from the minutes of Education Cluster meetings. 
The gap in the Education Cluster’s ability to respond to the educational 
needs of children with disabilities was recognized by different members, 
but, given the many other demands, they were limited in their ability 
to respond. Initial reports of the numbers of children affected were 
recognized, but no overall strategy for addressing disability in and through 
education was ever discussed. Such a discussion would also have needed 
to address the impact of gender differences and disability on educational 
access and retention. Although UNICEF did collect data on gender and 
disability, these were not reflected in reports produced by the different 
agencies. Questions remained about whether initial figures for disability 
were accurate, how these numbers were distributed by gender, age and 
locations, and what schooling opportunities were available for affected 
children. Given that the responsibility for Special Education lay with the 
Ministry of Social Welfare and Special Education (MoSWSE) and not 
with the MoE and its provincial departments, such discussions would 
have needed to include both line ministries. Such inter-ministerial co-
ordination was difficult as co-ordination was very much focused around 
the education authorities. Furthermore, compared to other line ministries 
such as health and education, the MoSWSE was relatively weak at 
decentralized levels, and was struggling to respond to other protection 
needs during the earthquake response. 

As noted earlier, a similar ‘dropping off the agenda’ happened with 
the issue of unaccompanied and separated children within the education 
sector. At the outset of the earthquake response, government and 
non-government agencies discussed the possibilities of large numbers of 
such potentially very vulnerable children, and ERRA sought expert help. 
In early 2006 in Mansehra, for example, Child Protection specialists in 
agencies such as Save the Children, World Vision, Terre des Hommes, 
IRC and UNICEF rallied to counter the government’s proposals for 
institutionalized care for such children with models of community 
support. Yet, as community-based programmes started to indicate that 
there were relatively few children outside of extended family structures, 
other issues were prioritized by education actors. There is no clear 
evidence as to whether issues such as trafficking and institutionalization 

http://www.unesco.org/iiep


Building back better:  
post-earthquake responses and educational challenges in Pakistan

126

of children, identified by protection specialists in the immediate aftermath 
of the earthquake, were in fact risks that were effectively mitigated.

Education and protection are inextricably linked in an emergency 
response programme, and yet the Education Cluster quickly focused on 
the traditional aspects of education, such as infrastructure, supplies, and 
teacher training and gave far less attention to broader protection issues for 
children. The Protection Cluster was also in operation, but was challenged 
by the need to address a wide range of complex protection issues beyond 
child protection, including the vulnerability of high-altitude communities, 
and landless families. In the initial emergency response period, there were 
no smaller working groups, and so the Cluster as a whole had to work on 
a broad agenda, leaving little time for specific attention to children and 
youth. Within organizations, including UNICEF, which was the Cluster 
Lead for both Education and Protection, linkages and communication 
between staff attending the different clusters did occur, but there was 
so much work to do within each cluster itself that there was no time to 
develop inter-Cluster linkages nor to assure relevant information exchange 
(UNICEF Child Protection staff, interview, 12 March 2008). This meant 
that there was limited discussion of the educational implications of the 
broader protection concerns for earthquake-affected populations, or of 
potential education strategies through which some protection could be 
provided for children and their families, including respite for mothers. 
The Protection Cluster may have discussed issues of play and of the need 
to keep the CFSs and Play Spaces open, whilst at the same time not 
deterring children from going to school, but beyond the initial meetings, 
Education Cluster members did not discuss play and its importance as 
an education and protection strategy. As one education specialist from 
Save the Children commented, “If the Education Cluster had paid more 
attention to protection issues ... if they had been talking about play, then 
maybe I would have been more interested and would have stayed longer” 
(interview, 9 February 2007). Even though the initial education sector 
meeting was entitled, Education and Play Coordination Meeting, the 
focus of the Education Cluster that evolved was very quickly narrowed 
to formal schooling and its traditional components, rather than a broader, 
holistic perspective on education, which would encompass critical 
child-protection and learning dimensions of play .

Other limitations in the Cluster’s coverage of the education sector 
included a major focus on formal schooling at the primary level. UNESCO 
staff worked hard to provide a balance with UNICEF’s focus on primary 
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schooling, and tried to ensure that middle and secondary education 
were also addressed, as well as non-formal education, technical and 
vocational education, but there were few other Cluster members with 
expertise in these areas. Most Cluster members were active primarily in 
formal primary education. The UNESCO Pakistan needs assessment of 
October 2005 highlighted the need to re-establish adult literacy spaces in 
the affected districts of NWFP, but Education Cluster meeting minutes 
suggest that there was no follow-up discussion of non-formal education 
provision. The importance of education in providing psychosocial 
support for primary school-aged children was well recognized in the 
response, but there was little consideration of the different ways in which 
education could support the healing processes for younger and older 
children, youth and adults.

3.4 The Early Recovery and Reconstruction Cluster 
(ERRC)
Early recovery is:

Recovery that begins early in a humanitarian setting. It is a 
multi-dimensional process, guided by development principles. 
It aims to generate self-sustaining nationally owned and resilient 
processes for post-crisis recovery. Early recovery encompasses 
livelihoods, shelter, governance, environment and social dimensions, 
including the reintegration of displaced populations. It stabilizes 
human security and addresses underlying risks that contributed 
to the crisis. (IASC Cluster Working Group on Early Recovery, 
2007b)

The establishment of a multi-sectoral Early Recovery Cluster at the 
outset of an emergency was an important element of the reformed UN 
humanitarian assistance model and Cluster co-ordination mechanism. 
According to the Cluster Appeal document (UN OCHA, 2007), the 
objective of the Early Recovery Cluster is to improve the predictability, 
timeliness, effectiveness, and efficiency of humanitarian and 
development-related action from the early phases of the humanitarian 
response to a crisis. In order to do this, a number of different agencies 
were brought together under the Cluster Lead of the UNDP. 

At the outset of the earthquake response in Pakistan, there was 
some uncertainty regarding the role of the Early Recovery Cluster. There 
was limited guidance available from IASC and at a time when the focus 
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of most individuals and agencies was on immediate relief needs, it was 
difficult to determine exactly how an Early Recovery Cluster should 
function, and what its role would be. Formal IASC TOR for this Cluster 
were not shared until several months into the process. However, a group 
formed under the name of the Early Recovery and Reconstruction 
Cluster (ERRC), and one of the early activities, a needs assessment, 
provided a concrete focus with which to engage the Cluster members, 
and provided a basis on which to develop subsequent advocacy, policy, 
and co-ordination initiatives (Director UNESCO Pakistan, interview, 
16 June 2007). Later the focus of attention became the development of 
the Early Recovery Framework, which then evolved into the ERRA-UN 
early recovery plan. Although it was initially discussed and envisaged, 
the ERRC did not have hub-level meetings. It operated only at the 
central level and, according to the Director UNESCO Pakistan, Jorge 
Sequeira, who was a prominent member of the Cluster, rather than being 
operationally focused like the Education Cluster, the ERRC acted more 
as a think-tank. As such, it may have contributed to policy development 
and co-ordination, but to organizations on the ground, the role of the 
ERRC was unclear. As one NGO education expert recalled, the agency 
and its peers were asked several times to contribute and/or to comment 
on ERRC documents, but were very uncertain about the group’s role.

The key objectives of the ERRC were articulated in the TOR 
document titled: Early recovery and reconstruction cluster, undated.

Box 14. TOR of Early Recovery and Reconstruction Cluster
• To support the early recovery efforts of the earthquake-affected 

communities and the government in a co-ordinated manner.
• To facilitate a smooth transition from early rescue and relief to longer 

term sustainable recovery and reconstruction and reduce vulnerabilities 
of the affected communities.

• To promote appropriate approaches to sustainable recovery that will 
facilitate the integration of disaster reduction measures into early 
recovery.

• To ensure due international attention (both by partner humanitarian 
agencies and donors) to early recovery requirements, including co-
ordinated early recovery programming and resource mobilization.

Source: ERRC Pakistan, undated.
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Two key points raised in the Pakistan ERRC meeting minutes of 
November 2005, which relate to the strategic role of the ERRC are: (a) a 
two-track approach to provide immediate and direct support to early 
recovery interventions, whilst also identifying policy issues to work on 
to support the government efforts at the higher level; and (b) systematic 
interaction with other clusters (ERRC Pakistan, 2005).

Education and early recovery

Clearly, early recovery is a cross-cutting issue and requires attention 
to various sectors, including education, and the involvement of sector 
specialists in the development of cross-cutting approaches, strategies, 
policies, and plans. Since the Cluster Approach was initiated, the status 
of the global Early Recovery co-ordination mechanism has evolved. It 
is now the Cluster Working Group on Early Recovery (CWGER), with 
the understanding that it is not a sector-specific Cluster like health or 
education. It has more of a cross-cutting role to address issues such as 
human rights, social protection, return, and reintegration. It is understood 
that early recovery occurs in parallel to humanitarian activities. Its 
objectives, mechanisms, and expertise, however, are different. The aims 
of the CWGER are to:

• augment ongoing humanitarian assistance operations;
• support spontaneous recovery initiatives by affected communities; 

and
• establish the foundations of longer-term recovery (UN Humanitarian 

Reform, 2008).

The name and structure of the CWGER are, therefore, now presented 
a little differently to those of other clusters. In the early application of the 
Cluster Approach in Pakistan, however, as described above, an ERRC 
was formed soon after the earthquake, and functioned as a Cluster.

UNESCO Pakistan was proactive in its participation and provision 
of even leadership within the ERRC. UNESCO is not traditionally an 
emergency response agency, and UNESCO Pakistan’s Director was 
concerned about identifying the appropriate entry point and particular 
role for the agency in the response. Leadership within an education 
sub-group of the ERRC was a very appropriate place in which UNESCO 
could promote its holistic perspective on the different sub-sectors, 
especially secondary and tertiary education, and its orientation to the 
education system as a whole, including management and administration. 
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UNESCO’s relationships with the MoE were considered particularly 
important to the early reconstruction processes. Furthermore, because 
of its dual role as a key participant in the Education Cluster and the 
ERRC, UNESCO could strive to make the all-important link between 
the relief activities and priorities, and the early reconstruction priorities. 
It is recorded in the ERRC meeting minutes of 23 November 2005, that 
the Cluster Head urged the sectoral focal points to attend other Cluster 
meetings and Heads of Cluster meetings, and to brief the other clusters 
on early recovery issues. As with all Cluster activities, however, one 
of the major impediments to taking up this request was individual time 
and organizational capacity to manage the multiplicity of meetings and 
co-ordination activities as well as to raise funds for and oversee each 
organization’s own activities. 

There was no formal ERRC closure document, as was produced 
by the Education and other clusters. The ERRC also had a much less 
specific programming mandate. Nevertheless, the ERRC was considered 
to have played an important role in directing attention to early recovery 
and reconstruction, for example through more comprehensive and 
longer-term perspectives for needs assessments. The ERRC also served 
to link and channel information from the relief activities to organizations 
which could integrate such information into ongoing activities to support 
institutional capacity building, policy, and programme development, 
especially with the government systems and structures. As highlighted 
in Cluster minutes, NGO participation was certainly limited, which 
is perhaps reflective of the emphasis of this Cluster on co-ordination 
and policy rather than intervention. In view of this, the ERRC was an 
important structure in which all UN agencies, especially those with 
limited involvement in acute emergency response, like UNESCO and 
ILO, could participate and work on relevant post-disaster planning 
(ERRC, 2006).

3.5 INEE Minimum Standards:  
their role in the relief response
Introduction

A division between programme activities, sector co-ordination, and 
the role of the Minimum Standards is an artificial one. The reality is that 
the INEE Minimum Standards for Education in Emergencies, Chronic 
Crises and Early Reconstruction weave through the different levels and 
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dimensions of education activity in the Pakistan earthquake response. 
However, a specific focus on the Minimum Standards allows for a more 
systematic discussion of the relationships between Minimum Standards 
trainings, the handbook as a tool and reference guide, education policy 
references and programming at the community level. The placement of 
this section within a chapter on co-ordination structures and mechanisms 
reflects the role that the Standards played in the education sector 
response.

Programmes in the affected areas will be implemented within 
the framework of the Minimum Standards of [sic] Education in 
Emergencies, Chronic Crisis [sic] and Early Reconstruction, and 
will take place under the overall supervision and co-ordination of 
the necessary provincial/district and local authorities, including 
Department of Education, implementing partners and other 
government and rural development institutions. (ERRA and IASC 
Country Team, 2006a: 8)

At the policy level especially, the education sector response was 
articulated in terms of the INEE Minimum Standards. Key education 
documents referred to the Standards, and a number of reports have 
been written on the Pakistan experience with the Standards (see for 
example, Anderson et al., 2006; ERRA and IASC Country Team, 2006a; 
Karpinska, 2007). UNESCO Pakistan integrated Minimum Standards 
promotion as a specific focus of the agency’s own ERP, and from the 
onset of the emergency, response was highly proactive in promoting and 
referencing the Standards in these documents for which it was providing 
technical assistance. 

Minimum Standards training in Pakistan

Only days before the earthquake struck, UNESCO Pakistan 
hosted two pilot Training of Trainers sessions on the INEE Minimum 
Standards in different locations in Pakistan. This, due to chance timing, 
was very much a determining factor for the role the Standards were to 
play in the response. The training, each of three days, was facilitated 
by Lynne Bethke, the co-developer of the Minimum Standards training 
materials, in order to obtain feedback on the appropriateness of the 
materials prior to finalization. Eli Wærum Rognerud, then working for 
the UNESCO International Institute for Educational Planning (IIEP), 
acted as co-facilitator. The first training in Peshawar (26-28 September 
2005) involved 27 participants. Most were from NGO and UN agencies 
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involved in refugee education activities, but donors and government 
institutions were also represented. The second training, held in 
Islamabad (28 September-1 October 2005) included 18 participants, 
again representing a range of different perspectives – government, NGO 
and UN agency (UNESCO Pakistan 2005b). Although it was never 
imagined at the time, the timing of this pilot training meant that when 
the earthquake struck on 8 October, almost 50 people, located in diverse 
but complementary positions within different agencies, were aware 
of the Standards, had tools (Minimum Standards handbooks) in their 
hands and had received training on the application of the Standards in 
an emergency situation. Perhaps most importantly, the attention of these 
actors in different education and non-education programmes had been 
newly focused on education and emergencies, and they were convinced 
of its importance.

In February 2006, a regional INEE Minimum Standards Training 
of Trainers session was held in Lahore, Pakistan, hosted by the national 
NGO, BEFARe. There was a total of 23 participants, including 
11 representatives from Pakistan (of which 5 were from government 
institutions) (INEE and BEFARe, 2006). In the aftermath of the 
earthquake, UNESCO Pakistan also organized subsequent Minimum 
Standards trainings for over 100 education partners from NGOs, UN 
agencies and government officials in Islamabad, Muzaffarabad, and 
Lahore (Anderson et al., 2006). 

The Education Cluster included individuals who had been part 
of the training, and from the outset, the Minimum Standards were an 
obvious reference point for the group. This attention to the Standards 
was strengthened by the subsequent arrival in Pakistan of specialists in 
education in emergencies especially from UNESCO-IIEP and UNICEF 
and by the development of the UNESCO Pakistan ERP, which included 
a specific component on Minimum Standards. 

UNESCO’s support for the application of the Minimum Standards 
to the earthquake response was in large part made possible by the 
secondment both from the Norwegian Refugee Council (NRC) to INEE 
and UNESCO Pakistan to a Minimum Standards focal point. The latter 
position was created in January 2006 to co-ordinate the UNESCO ERP and 
to promote the use of the Minimum Standards in the earthquake response 
(Anderson et al., 2006). Eli Wærum Rognerud, who had been involved 
in the initial pilot Minimum Standards training and was on mission for 
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IIEP to support UNESCO’s earthquake response in December 2005, then 
returned to Pakistan to take up the position. UNESCO also supported the 
translation and publication of an Urdu version of the Standards, a process 
which was unfortunately subject to some delay. The finalized Urdu 
version of the handbook was launched in January 2007, with ongoing 
subsequent dissemination.

According to the INEE training policy, all participants in the 
regional Minimum Standards Training of Trainers workshops committed 
to conducting two follow-up training of colleagues in the subsequent 
year. This was not emphasized so strongly at the pilot training and 
there was no systematic listing of follow-up actions from these pilots, 
but some participants did follow up. Staff from Save the Children UK, 
for example, conducted a three-day training in Bagh, which included 
NGO and local education authority participants. A similar training was 
planned for Muzaffarabad, but did not take place because of lack of time, 
workload commitments, and changes in staffing. Ironically, the fact that 
the earthquake struck so soon after the initial training may have actually 
made it difficult for the participants to conduct training, given that 
everyone was then so busy with response activities. Karpinska (2007) 
reported that in addition to the more than 125 education representatives 
trained by UNESCO, at least 170 more education stakeholders were 
trained by other organizations. However, there were significant gaps, most 
notably with local NGOs and government officials who, as highlighted 
in Karpinska’s study, had limited awareness of the Standards. With high 
staff turnover rates, new education personnel may have missed a one-off 
agency training and there was little time to provide additional sessions. 

Minimum Standards implementation 

In large part because of the local training, the Standards were clearly 
in the minds of many of the education actors while they were developing 
their response programmes. As one UNICEF education specialist said, 
“We were working 13-14 hours a day, 7 days a week and didn’t have 
time to open the book – but it was at the back of my head, I guess” 
(interview, 12 February 2007). Whether or not they were able to further 
disseminate awareness and understanding of the Minimum Standards 
through formal training for their colleagues, the training experience and 
the learning from it shaped the way that many education actors thought 
about education in emergencies. This awareness and sense of Minimum 
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Standards as an overall framework for education was reinforced by the 
strong policy statements that were made in the Cluster documents. 

Another NGO staff member described quite concretely how the 
training on the Minimum Standards – at least amongst her colleagues 
in one organization – went further than just awareness-raising and did 
create a qualitative difference in the nature of the education response. 
She explained the importance of the Minimum Standards’ emphasis 
on all components of education, saying, “We were so involved in the 
emergency response that we were not thinking so much, for example 
about the community participation. ... Yes, we knew it was important 
in development work, but here the Minimum Standards showed that, 
yes, we should also do it in an emergency” (interview, 18 June 2007). A 
similar point was also highlighted by an educator who had worked with 
the Norwegian Refugee Council during the emergency phase, and who 
believed that the Minimum Standards helped to build the capacity of 
the staff, considered a necessity because, “They [other programme staff] 
were only aware of the supplies and distribution side of the emergency” 
(interview, 29 June 2007).

Other educators talked about the usefulness of the Minimum 
Standards. According to one international education manager, the 
Standards were a reflection of the best practices of the international 
organizations but they were particularly distinctive and helpful for the 
national NGOs which were responding to an emergency for the first 
time. Such organizations did not have the benefit of extensive technical 
support and guidance or policy and programming documents from 
headquarters, and so the Standards handbook was a very useful reference 
tool. This perspective, however, had to be balanced with the point made 
by other educators, that the high level of the Standards was somewhat 
demoralizing. The Standards referred to levels of quality which were 
considered impossible to achieve. Karpinska’s findings, that educators 
could be tempted to quickly pass over the Standards as ‘just common 
sense’, or as standards too difficult to attain, or as already being attained 
or even surpassed without much in-depth attention to application, were 
also reflected in discussions with NGO and UN study participants for 
this study. 

Although the general feeling was that the Minimum Standards 
were a valuable tool and a ‘good thing’, further discussion of the ways 
in which they were actually used revealed more varied patterns. Explicit 
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application at the field level was more difficult to identify. The overall 
strategy of the response was framed in terms of the Minimum Standards. 
The Islamabad Education Cluster developed a specific document to 
guide the establishment of learning spaces based on the Standards. The 
Education Cluster document, Guidelines for education in post-earthquake 
emergency (2005b) was a collaborative effort that drew from the 
Minimum Standards with an emphasis on very basic instructions and 
guidance to ensure at least minimal co-ordination and consistency across 
the sector. This was particularly important to guide the national NGOs 
who were involved, many of whom had not previously been involved in 
emergency responses. Beyond this example, though, there was limited 
evidence of the explicit application of the Standards in education sector 
activities and tools.

Further probing into the depth of application of the Minimum 
Standards highlighted the limited application for monitoring and 
evaluation purposes. None of the Education Cluster reporting documents 
was explicitly framed around the Standards, nor in fact were the initial 
appeal documents and sector proposals. Individual and agency-specific 
efforts should be noted, however, including the programme monitoring 
and evaluation framework that was developed by the Education Manager 
of the NRC based on the Minimum Standards (interview, 29 June 2007). 
Under the leadership of the National Education Adviser, the Cooperative 
for Assistance and Relief Everywhere (CARE) education team also 
developed a comprehensive monitoring and evaluation framework, 
including data collection tools based on the Minimum Standards 
framework. 

Such frameworks were, however, not developed for the sector as 
a whole. The quarterly reports on the ERRA-UN early recovery plan 
referred to the fact that education programmes “were being implemented 
within” the Minimum Standards’ framework (ERRA-IASC Country 
Team, 2006a: 5) but did not relate the achievements and the progress 
being made in the sector to Minimum Standards’ categories and/or 
indicators. This was somewhat surprising given the extent to which the 
Standards were referenced in official documents as the benchmark for 
consensus-building for education priorities and for quality assurance. Yet, 
it also reflected an overall weakness in the monitoring and evaluation of 
education sector activities in the relief through to the recovery phases, 
and showed a dearth of substantive, qualitative feedback on the impacts 
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of the interventions, especially those related to the ‘soft’ components, 
such as teacher training and capacity building. 

The Minimum Standards were discussed on a number of occasions in 
the Cluster meetings at hub and central levels, but mostly as information 
points regarding training and progress on the translation. It would seem 
that there were no further attempts to apply the Standards framework 
to organize specific Cluster activities or to inform decision-making in 
any substantive way. According to one interviewee, an INEE Minimum 
Standards working group was apparently initiated under the Mansehra 
Education Cluster in January-February 2006, but met only once or twice 
and did not produce any specific output.

Another question for consideration was the true extent of ownership 
and application of the INEE Minimum Standards to the earthquake 
response by government staff, and especially by ERRA. According to 
the Special Advisor to ERRA, the Sphere standards were introduced to 
the FRC during the first days of the emergency response and Lieutenant 
General Nadeem subsequently mandated training for all relevant army 
staff involved in the relief operations. A small section of the training 
addressed education in emergencies and the INEE Minimum Standards. 
As detailed above, Minimum Standards training was provided for staff 
in government education institutions in the affected areas but, there were 
few opportunities for these national educators to contribute to ERRA 
education policy development. The key policy documents which do 
reference the Minimum Standards were largely drafted by international 
UN staff, in the absence of education specialists within ERRA. The 
ERRA Education Strategy, written in April 2006, for example, did not 
reference the Minimum Standards in any of its sections. It focused very 
much on government procedures for the reconstruction of schools and 
made only a vague reference to “ensure observance of humanitarian 
charter of minimum standards [sic] for social services, including the right 
to education and health and respect for the dignity of the population” 
(ERRA, 2006c: 25), which may or may not refer to the INEE Minimum 
Standards.

Minimum Standards: a tool for sector framing and  
co-ordination 

The Education Cluster’s Guidelines for education in post-earthquake 
emergency is an example of the application and adaptation of the Minimum 
Standards to address specific priority issues in a specific context. This 

http://www.unesco.org/iiep


Response structures and co-ordination mechanism

137

document proved to be a useful tool to establish common, realistic and 
appropriate standards for the diverse Cluster members. There are no 
other examples of similar Education Cluster tools, yet additional tools on 
other topics could have helped to ensure that the policy-level application 
of the Standards was more systematically followed through to field-level 
activities. Education sector activities were located within the Minimum 
Standards framework. However, there was no sector-wide monitoring 
and reporting system based on Standards categories and contextualized 
indicators to be applied consistently across field operations. UNICEF 
and other education partners had established indicators and monthly 
monitoring tools, but these were not explicitly linked to the Minimum 
Standards’ framework. Such a concrete tool could have helped education 
authorities and those unfamiliar with the Standards to engage with them 
more easily, and to understand the necessary processes of contextualization 
and application in a specific local context. Lessons could also be learned 
about the need for multiple and ongoing training to match the high levels 
of staff turnover experienced in many of the agencies. Discussions with 
education actors on the Minimum Standards also suggested the need for 
training in natural disaster-prone contexts such as Pakistan, to focus more 
attention on the application of the Standards to sudden onset emergency 
response situations, as well as to use the Standards as a preparedness tool 
for the education sector. 

Finally, for international agencies (UN and non-UN) especially, 
there is a responsibility to provide educators on the ground with the 
tools they need to contextualize and apply the Standards to help achieve 
quality education. This task should be undertaken by the Cluster Leads 
within a country, and they should receive guidance from the global 
Education Cluster. Responsibility also falls to the agencies’ headquarters, 
most of which have already committed, through INEE membership and 
involvement, to the institutionalization of the Minimum Standards. This, 
for example, is through the development of in-house monitoring and 
reporting forms organized in relation to the Standards, the articulation of 
Minimum Standardsknowledge, and their application in job descriptions 
(INEE, 2007a).  

Yet, within the overall earthquake response, the co-ordination role 
of the Minimum Standardsin framing the sector and acting as reference 
point for the different actors should not be underestimated. An NGO 
Senior Education Specialist, for example, explained that although people 
may not have done anything very differently had there been no Minimum 
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Standards to refer to, the fact that this guidance was available, and in a 
very concrete form in the shape of a handbook, gave people confidence 
to act and to respond. They knew they had a guide to which they could 
refer. Furthermore, the training had served not only to provide a group 
of education actors with new perspectives and understanding, it had 
also created professional bonds across different organizations, as well 
as providing a shared language and action framework within which to 
collaborate and to co-ordinate actions. This proved to be a very important 
aspect of the Minimum Standards’ impact, even if the content of the 
Standards was less systematically applied in any detailed way. 

3.6 Lessons learned on co-ordination
• Government disaster-response mechanisms require systematic 

linkages and communication channels with line ministries at every 
level, as well as cross-ministry linkages, for example between the 
MoE and the Ministry of Social Welfare and Special Education.

• UN and NGO actors must also co-ordinate within such structures 
and support sector leadership by line ministries at different levels. 
Due to devastation, this may be a progressive process that requires 
technical, human, and financial resources.

• Cross-Cluster communication and co-ordination, especially with 
the Protection Cluster, is required to ensure that the education 
sector remains attentive to all children (and especially to girls and 
young women, pre-school children, and vulnerable groups such as 
disabled children). Where necessary, complementary, non-formal 
education interventions, which meet their particular needs, should 
be developed.

• The effectiveness and transparency of the Education Cluster could 
be enhanced by a clearer separation of agency-specific roles and 
Cluster representation roles, especially for the Cluster Heads. 
Mechanisms for fund allocation to and disbursements for Cluster 
activities and other inter-agency Cluster tools could also enhance 
the co-ordination and operations of the sector

• The use and usefulness of the INEE Minimum Standards could 
be enhanced through increased efforts within Education Clusters 
to contextualize and apply the Standards more consistently within 
programme design, monitoring and reporting, and by providing 
the tools for all the partners’ education programme staff to do the 
same.
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Chapter 4

Into early recovery and reconstruction

4.1 Introduction
The division of the post-earthquake period into distinct phases 

was in many ways problematic. An NGO interviewee stated, “I don’t 
see any hard and fast rules to move from one phase into another; to me 
in some Union Councils we are still in the emergency phase where no 
shelter has been provided and children are still sitting without shelter, so 
it’s not a uniform shift for the whole sector from one phase to another” 
(interview, 17 July 2007). Any dividing line between relief and recovery 
was bound to be an artificial one, which did not reflect the realities of all 
those concerned, and especially not in such geographically, politically, 
and culturally diverse regions as the earthquake-affected areas of NWFP 
and AJK. It was also important to note that the ERRC had been working 
through the relief phase, as had the Transitional Relief Cell within the 
Federal Relief Commission, to ensure the smooth transition from one 
phase to another. Yet, ERRA was very keen to create a distinct break from 
the predominantly relief-type activities of the first six months after the 
disaster, and to initiate an early recovery phase, which would be different 
in terms of the type of intervention and the process. In fact, ERRA’s raison 
d’être was very much linked to this shift, and so its representatives had a 
vested interest in declaring the new phase, thus asserting the position and 
authority of the agency. In the language of ERRA, early recovery began 
on 1 May 2006 and was linked to the launch of the ERRA-UN early 
recovery plan (ERRA and IASC Country Team, 2006a). 

Although any clear-cut divide was clearly artificial, the spring of 
2006 brought significant changes to the education sector response, linked 
to the arrival of warmer spring weather, easier access to certain locations, 
IDP camp closures, and population returns to areas of origin. It also 
marked the exhaustion of some emergency funding sources, and the entry 
of new donors with different funding envelopes, and new and emerging 
priorities for education support activities. Very much linked to the ERRA 
policy, the recovery phase heralded a concerted focus on permanent 
reconstruction activities. In terms of co-ordination mechanisms, the 
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closure of the Education Clusters and their transformation into Education 
Coordination Groups was also significant. 

This chapter discusses those developments, starting with an 
overview of the new education policy and strategy framework for early 
recovery. It then provides further detail on the interventions and activities 
of the education actors. Section 4.4 deals with the evolution of the 
co-ordination structures both within the government and the education 
sector. The chapter continues with a more in-depth discussion of the 
education activities, which were newly prioritized in the recovery phase, 
and highlights some of the challenges and issues linked to them.

4.2 Education policy and strategy framework
The ERRA-UN early recovery plan, launched in May 2006, 

officially signalled the start of the longer-term reconstruction phase, and 
laid out a set of operational plans for the next 12 months, which intended 
minimizing the gap between immediate relief and reconstruction. It 
provided donors with a consolidated programme of activities across 
priority sectors through which the government and UN agencies hoped 
to translate outstanding pledges into concrete resourcing, and to attract 
new funding. Towards the end of the relief phase, each sector, working 
through the Cluster mechanism, was asked to identify sector objectives 
and activities. 

Prior to closure of the Education Cluster, UNESCO worked with 
inputs from all Cluster members to draft the Education Sector component 
of the Early Recovery Plan. The education objectives within the sector 
results framework were: 

• enrolment in primary and secondary school to pre-earthquake levels 
and re-invigorated higher education; 

• increased demand for primary and secondary education; 
• improved capacity for education planning and management at 

provincial and district levels; 
• improved literacy and increased access to non-formal education: 

life skills education, technical and vocational education (ERRA and 
IASC Country Team, 2006a: 9-10).
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ERRA identified three overarching strategies for the early recovery 
process in education:

• reconstruction of schools and education buildings; 
• training for teachers and managers; and  
• capacity building for education departments in both NWFP and 

AJK. 

However, ERRA’s own focus was primarily school reconstruction, 
and the agency strongly encouraged its partners to likewise emphasise 
school reconstruction. 

4.3 Priority interventions in education for early recovery
As in the relief phase, there were many organizations working on 

education activities, and it is impossible to detail them all. Rather than any 
systematic survey of all activities, this section aims to give an overview 
of the types of activities undertaken, and necessarily includes reference 
to the work of the principal actors, including UNICEF. The section is 
divided into themes, which reflect the major transitions taking place in 
the early recovery phase through which significant education activities 
are detailed. As in other sectors, there was no distinct line between very 
different relief and recovery activities, rather a gradual wrapping up of 
immediate needs-related relief interventions, and the gradual initiation 
of new programmes with longer-term aims and orientations. The 
engagement of new donors in the sector, such as USAID and CIDA’s 
bilateral programme, is also reflected. UNICEF, for example, reported 
that in the early recovery period from 1 May to 31 December 2006, 
4,847 schools were operationalized and provided with supplies such as 
tents, SIB kits, mats and teaching and learning supplies. UNICEF also 
noted that 427,261 students re-enrolled in schools and there was new 
enrolment of an additional 13,071 children (UNICEF Pakistan, 2007). 
During the same period, UNICEF was also starting to support more 
systematically the development of PTCs/SMCs, Education Management 
Information System (EMIS), and other capacity-building activities with 
the district education authorities.

From camps back to communities 

The start of the early recovery phase was marked by a massive 
departure of earthquake-affected IDPs, most of whom had left the camps 
by the middle of 2006. Not all IDPs returned to their original homes. 
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Some were able to establish linkages and find livelihood opportunities 
and so were absorbed into the localities. Others, once displaced, moved 
on to other cities and towns in Pakistan. By May 2006 the ERRA-UN early 
recovery plan (ERRA and IASC Country Team, 2006a) referred to the 
fact that approximately 300,000 IDPs, about 10 per cent of those affected 
by the earthquake, were still being supported in temporary locations.

By July 2007, however, only a very small population remained in 
IDP camps. The residual caseload of camp residents in AJK included the 
rural landless or those whose land was deemed unsafe and uninhabitable, 
urban tenants unable to find alternative accommodation, and extremely 
vulnerable families. An additional group was the ‘Master Plan Affectees’ 
– those families affected by the relocation of Muzaffarabad from its 
current seismically untenable position to a new location. In NWFP two 
camps remained, Jabba and Meera. Jabba housed mostly extremely 
vulnerable families (EVFs) and the rural landless and Meera, near 
Battagram, essentially comprised families whose landlords would not 
take them back (UN Resident Coordinator Human Rights Advisor, 
interview, 3 July 2007).

Systematic mapping of the return of IDPs to their areas of origin, or 
elsewhere, to ensure continuity of education, has unfortunately not been 
possible. The fluidity of the situation, spontaneous returns, the limited 
baseline data that existed, and the challenges of tracking such large 
numbers of people over an extended period of time made systematic 
coverage of the movements impossible. However, on a smaller scale, 
initiatives have been taken to ensure continuity of educational access 
for groups of returning pupils. Save the Children US, for example, was 
supporting education in Meera Camp in Battagram District. There, 
80 per cent of girls who came to the school had not been in school 
before. According to the Save the Children US Education Officer based 
in Battagram, they were able to attend school for the first time in their 
lives, because in the camps there was nothing else to do and no other 
demands on their time, such as household and farming chores, and 
because there was some protection for them to travel to and from school 
within the camp. With the exposure to education in the camps, the girls 
were interested in continuing attending school after they returned to 
their areas of origin. Save the Children, therefore, mapped their return 
locations, mostly Pashto and Rashang, and made efforts to open schools 
for them in these areas (interview, 29 June 2007).
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The national NGO, ITA, which was active in Bagh during the 
emergency period, was attentive to the need to address any bureaucratic 
barriers to the reintegration of returnees into schools. For the children 
in ITA-supported schools, the organization developed an individual 
education profile (IEP), which they envisaged the students would take 
back to their areas of origin to facilitate smooth access into school: at 
the right grade with full recognition of the schooling completed in the 
camp location. This initiative was discussed in the Bagh Education 
Cluster meetings. For example, in early March 2006, ITA shared that 
it had distributed IEP cards in 25 schools in the Chirala Union Council, 
and that the cards were recognized by the DEO. However, the initiative 
was apparently not taken up by other agencies, and it is unclear whether 
or not the cards were recognized, or even used by the students, upon 
return. 

From relief assistance to physical reconstruction 

One of the key features of the evolving education response was the 
shift towards physical infrastructure repair and reconstruction. Only once 
all the children and teachers had returned to class, did the priority shift to 
the provision of permanent structures and the provision of furniture to sit 
on (Bagh DEO, interview, 14 February 2007). 

Of ERRA’s three strategies for the early recovery process in 
education, ERRA’s main focus was school reconstruction. The agency 
saw that other education partners provided the ‘soft’ components for 
education, but was also keen to encourage national and international 
agencies to include large commitments to reconstruction. In February 
2007, ERRA’s targets for education were articulated primarily in terms of 
the numbers of schools, with a total of 15,070 schools to be reconstructed 
over three years, distributed as follows:

Table 4.1 ERRA school construction targets

Year Percentage Number of schools
Year 1 25% 3,767
Year 2 37.5% 5,651
Year 3 37.5 % 5,651
Source: ERRA Education Director, interview, July 2007.

As ERRA staff highlighted, the education sector had a huge 
reconstruction challenge, especially when compared to the health sector, 
for example. While there was a need for over 15,000 schools, there 
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were only 350 health facilities, of which by February 2007, 90 per cent 
were already covered by donor commitments. The comparison in terms 
of commitments made to education was 15 per cent. Of the overall 
target number of schools, 894 were allocated to various sponsors, while 
donors like the ADB were already committed to 328 middle schools 
and the Saudi Fund for Development to six colleges. UNICEF, in line 
with an early commitment to the government by the UN Resident 
Coordinator, committed to the reconstruction of 500 primary schools 
across the earthquake-affected areas. ERRA was directly responsible 
for 1,089 schools for which, by February 2007, work had begun on 37. 
Although not articulated as a specific priority in the ERRA Education 
Strategy (ERRA 2006b), ERRA staff talked about the priority to 
reconstruct primary schools. As highlighted in Chapter 1, however, it is 
not just schools that require repair or reconstruction, other infrastructure 
components of the education system were also devastated. UNESCO, for 
example, is supporting construction of a building for the DEE in AJK, a 
building which, when completed, will eventually allow the staff to shift 
from their tent offices to an appropriate work environment.

The challenge for the government was huge, and especially so 
as government procedures for construction were slow and relatively 
inflexible, with bottlenecks at various stages of a complicated process. 
This process involved the drafting of project documents, site surveys, 
development of bidding documents, and a tendering process. NESPAK, 
outsourced by ERRA for engineering services, was handling much of 
this and was understandably greatly stretched by the huge increase in 
workload across all sectors since the earthquake. ERRA staff members 
were trying to work at a rate of preparing 20 bidding documents each 
week, and were planning to maintain this pace until all 1,089 schools 
were covered. The education authorities in AJK and NWFP were 
also involved in the process. After the initial project documents were 
developed between ERRA and NESPAK, the bidding and tendering 
process was handed over to them and construction was managed at the 
district level. 

During interviews in February 2007, ERRA foresaw that it would 
not fully meet the targets for Year 1. Once the contracts were awarded, 
it took approximately six months for reconstruction of a primary school, 
nine months for a secondary school, and about a year for a college. Staff 
predicted though, that even if the targeted schools were not completed 
within the year, then at least the construction would have been initiated.
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By mid-June 2007, ERRA reported that the status of the construction 
process, based on the year 1 targets, was as follows:

Table 4.2 ERRA school construction progress, July 2007

Initial 
target

Revised 
target

Completed Under 
construction/

awarded

Under process/
tendering

Total in 
process

Sponsors 897 919 44 124 306 472
GoP 677 1,089 0 56/173 334 507
Total 1,574 2,008 44 180 640 979
Source: ERRA Education Director, interview, July 2007.

When broken down by district, the complexity of the operations 
became more evident. There were relatively large numbers of schools 
‘on hold’, because of concerns about the seismic safety of the land and 
land rights issues. Contesting claims over the rights to and ownership 
of land on which schools were built, or are planned in new construction 
projects, have greatly complicated reconstruction processes in many 
locations, and in some communities have completely halted progress. 
Even for those schools where there are no such issues and work could – in 
theory – begin, bottlenecks occur at the tendering stage of the process. 
The Works and Services departments in the provinces and districts were 
challenged to manage such a large volume of work simultaneously. For 
departments used to handling perhaps five construction projects in a year, 
the relative increase in workload since the earthquake was phenomenal. 
The limited capacity to process the pre-construction administrative and 
logistical details was further complicated by the complex and bureaucratic 
procedures of the government regarding bids and tendering, none of 
which had been relaxed or modified in light of the earthquake.

Analysis of ERRA school construction data highlighted the very 
limited progress in Shangla district, a more remote and difficult-to-work 
in area of NWFP. There had been no actual work initiated in any of the 
103 schools slated for reconstruction in Year 1. When analyzing progress 
against the different target numbers, progress in Rawalkot, AJK, was also 
relatively slow, with construction activity initiated in only 55 per cent of 
the possible schools. Several factors explained the different rates at which 
construction was getting underway in the different areas – including 
land rights, tendering processes, and so on. But as an ERRA director 
described, so much depended on individual people in the district offices 
(interview, 3 July 2007).
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Table 4.3 ERRA school construction progress by district, July 2007

District Target  
institutions 

(Year 1)

Delaying 
issues (land/ 

seismic 
activity

Under 
construction/

tender awarded

Under 
tendering

Untouched 
schools (with 

no outstanding 
issues)

Abbottabad 196 10/22 13/53 53 58
Mansehra 194 21/42 4/23 42 66
Battagram 43 3/2 5/5 30 3
Kohistan 70 13/3 9/9 30 15
Shangla 103 3/6 0/0 31 63
Muzaffarabad 199 12/23 9/44 63 57
Bagh 49 6/2 9/9 22 10
Rawalkot 235 27/10 7/30 63 105
Total 1,089 205 56/173 334 377

Source: ERRA Education Director, interview, July 2007.

Other actors have balanced ERRA’s reconstruction priorities for 
primary schools with prioritization of other sub-sectors. The ADB, 
for example, has prioritized the reconstruction of 328 middle schools 
in four districts of AJK. These projects will also include furniture and 
equipment allocations to the schools, and are being financed by AusAID 
and the European Commission. Although funded from sources outside 
of the national earthquake response budget of ERRA, the construction 
work was nonetheless being executed through government channels. The 
Education Department in Muzaffarabad and the education authorities at 
the district level are therefore key actors in the process, as were the Public 
Works and Services Department. However, ADB recognized the capacity 
challenges of the government authorities and budgeted for additional 
staffing to support the authorities in delivering the project targets. 

Challenges for the DEOs 

The UNDP estimated that in the aftermath of the earthquake, the 
government institutions were burdened with three to four times their 
normal workload, having to deal with situations for which they were 
not at all prepared, and in the most challenging of circumstances, often 
in tents or other makeshift arrangements due to the destruction of their 
offices (UNDP Pakistan, 2006: 11). The Executive District Officer and 
District Education Officer (DEO) in Battagram, however, estimated that 
their workload was ten times what it had been (interview, 29 June 2007). 
The Mansehra DEO provided insights into the very real challenges faced 
by the local authorities, describing the extent to which that office was 
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now fully occupied with reconstruction-related tasks, leaving little time 
for any of the ongoing quality assurance activities such as school visits. 
Although the provincial education department asserted that at least their 
budgets for ongoing, regular educational activities were not affected by the 
earthquake response, in the affected areas, it was clear that, despite there 
being separate ERRA and donor budgets for reconstruction, workload 
expectations meant that the attention of the staff was necessarily taken 
away from any other areas of responsibility. In February 2007, the DEO 
and others in his office were fully engaged in a complicated process of 
organizing auctions of the rubble and other materials remaining at schools 
destroyed by the earthquake. He predicted that it would take at least 
four months to complete. These auctions were organized in conjunction 
with the Public Works and Services Department, which conducted an 
initial valuation and then announced the auction in the local newspaper. 
Notwithstanding, it was the Education Office staff who had to travel to 
the communities to actually conduct the auction. They then followed up 
six to ten days later to ensure that the bidder had completed the work and 
cleared the site as required.

Such tasks placed a strain on the limited human and financial 
resources of the education officers. They were responsibilities for which 
none of the staff were technically qualified or experienced. There had 
been no additional staff recruited to cope with the workload and therefore 
existing staff members were working very long hours. Neither were 
additional resources, such as stationery, made available to cover the costs 
incurred. The fuel for travel to and from the auction sites was provided 
by the government, but the DEO reported that travel to the remote areas 
in a jeep over twenty years old was far from comfortable, and for the 
more remote schools, the last stretch was often done on foot.

In Bagh too, the education officials were clearly challenged by 
the qualitative and quantitative changes in their workload following 
the earthquake. They were doing their best, for example, to participate 
actively in the Education Coordination Group (former Education Cluster), 
but it was not easy, and especially so when they were operating out of a 
prefabricated building (provided by the NGO, People in Need) with none 
of their previous documents and records. The senior officials were elderly 
men who had never before done anything like organizing large-scale 
school construction and co-ordinating a myriad of international and 
national NGOs, as well as the large-scale interventions by UNICEF. 
Although they were supported by the District Reconstruction Unit 
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Programme Manager, for example, in facilitating meetings, they were 
not using email, nor accessing or posting information onto the Working 
Group’s web site. They were clearly finding it difficult to fulfil leadership 
roles. Support to the education offices in the districts in which the 
construction projects were taking place, like that provided by the ADB 
project, was clearly critical for ensuring timely and effective completion, 
with as little disruption as possible to other priority activities. 

From tents to transitional structures 

Whilst the ERRA plan continued to focus very much on the 
reconstruction of permanent schools, the early recovery period saw a 
noticeable shift in the policy and programming of NGOs and UN agencies 
away from the continued provision of tents towards the construction of 
transitional shelters. This was prompted by two connected issues: (a) the 
acknowledgement that tents were unsuitable for the harsh conditions 
of NWFP and AJK and that the poor quality ones had a very short life 
span (six to eight months, depending on the model and the maintenance); 
(b) evidence that the school construction programme was going to take 
far longer than originally planned, and that even if the current ambitious 
targets were to be met, it would take many years before all schools were 
rebuilt. Some of the schools in the third phase would not be reached until 
at least 2009. In such locations, the continued provision of repeat-order 
tents was inappropriate and not at all cost-effective.

Transitional structures were then identified as a means to ‘filling 
the gap’ between the emergency tent and the permanently reconstructed 
school. Although there were slightly different models, the UNICEF design 
for a transitional structure included a concrete base with galvanized 
iron sheets and corrugated iron sheets for walls and roof, and wood and 
plastic for the windows. Although the final cost varied, depending on the 
specifics of the site and the transportation costs, this model cost around 
US$3,300, and took about six weeks of work to build (Bisin, 2007b).

The transitional structures, although clearly not the same as a fully 
reconstructed permanent school, were nonetheless popular with teachers 
who were previously struggling to teach in tents. A teacher in a school in 
AJK, comparing the tent to the new transitional structure provided for the 
girls’ primary school class he taught said: “It was extremely difficult to 
teach in the tent, because of the extreme heat in summer and the extreme 
cold during winter. This new school is now a much safer and nurturing 
environment. Psychologically, the children and I also feel better. I can 
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now concentrate on teaching and the students can focus on learning” 
(quoted in Bisin, 2007b).

Another point raised by an NGO education manager supporting the 
construction of transitional structures was that emergency preparedness 
and disaster management work with teachers made much more sense 
when they were in transitional structures rather than tents. Emergency 
procedures could be practised and the children alerted to the need to head 
to the ‘red door’. Informal discussions with teachers in the Neelum Valley, 
AJK, suggested that teachers who remained in tents found it difficult to 
engage fully with the principles of preparedness and emergency response, 
and that they felt that until they were in a ‘real school’, there was nothing 
for them to do in this regard. 

Into the early recovery phase, Save the Children UK also started 
to support the construction of transitional school structures in AJK. 
In a massive effort to cover the schools in Panjgram Union Council, 
Muzaffarabad, it completed 38 transitional structures in the course of 
one month in June 2006. Its process involved the community members in 
the clearing of the site and other construction activities, who in turn were 
supervised by a community-nominated manager, who was paid a lump 
sum on the successful completion of the project. This effort, although 
very labour intensive for Save the Children UK staff at the time, all of 
whom were moved out to the field to ensure the rapid completion of 
the projects, was nonetheless highly significant and highly motivating 
for staff and communities in a context in which disappointment and 
discontent with the slow progress of school construction was growing 
(Save the Children UK staff members, interviews, June 2007).

Whilst UNICEF and various NGOs focused on the construction of 
transitional structures for primary school classes, UNESCO highlighted 
the importance of providing transitional structures for middle and high 
schools, because “many NGOs/INGOs, donors and UN agencies are 
building permanent and transitional shelters for primary schools only” 
(UNESCO Pakistan, 2007). Arguably, this was even more important given 
that the ERRA construction strategy, necessarily following patterns of 
donor funding and sponsorship, located primary schools in the first phase 
of reconstruction and only thereafter would start to focus on middle and 
secondary institutions. Also, given the length of time required for larger 
construction, even once construction of a high school began, it was likely 
to take at least nine months before it was completed. UNESCO Pakistan, 
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therefore, planned to provide 28 transitional shelters for middle and high 
schools over the course of 2007. 

Although the shift in policy from tents to transitional shelters 
was widely adopted by NGOs and UN agencies, initially there was 
considerable resistance from ERRA and from the government authorities. 
An ERRA director explained that this was due to the concern that if 
ERRA encouraged the construction of transitional structures, it would, 
firstly, slow down the permanent construction process, and secondly, the 
national and international partners would consider their support complete 
with the transitional structure and then the government would be left 
with a far larger responsibility for permanent construction than it could 
manage (interview, 3 July 2007). Another ERRA concern was the lack 
of standard design for the transitional structures, with different agencies 
using different models and different standards for the construction. The 
government agency NESPAK had provided some designs, but these 
apparently were rejected by the different organizations which had brought 
in experts to help them in the design process. To support government and 
non-government actors in transitional structure design and construction 
in the education sector, UNESCO  developed comprehensive guidelines 
and technical specifications for the construction of transitional shelters, 
based on experience and documents from Save the Children UK and 
UNICEF, as well as from UNESCO’s own Earthquake Response 
Programme (UNESCO Pakistan, 2007b).

There has since been a gradual acceptance by ERRA of the value 
of the transitional structures. After its appointment of a new Education 
Director in April 2007, there was a shift in policy to accept transitional 
structures, but with the proviso that they could not be built on the actual 
site of the former school building. This regulation was designed to ensure 
that dismantling of the transitional structure would not be required 
and would not, therefore, delay the permanent school construction 
processes (ERRA Education Director, interview, 3 July 2007). Agencies 
constructing transitional shelters were strongly being urged to commit 
also to permanent reconstruction. 

Teachers and teacher support in the recovery and  
reconstruction phase

UNICEF and UNESCO’s priorities in the early recovery phase 
reflected both the need to continue with the initial relief activities and to 
address longer-term goals for the rehabilitation of education. UNESCO 
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emphasized the entire education system and particularly the middle and 
secondary school levels that they saw as being neglected by many of the 
education partners. This two-pronged strategy was evident in the teacher 
training and support initiatives that evolved over the second half of 2006 
and into 2007. The longer-term development aims of subject-based 
teacher training were also being supported by new, ‘second-wave’, 
earthquake-response programmes, such as the USAID-funded 
Revitalizing, Innovating, Strengthening Education (RISE). 

UNICEF reported a total of 11,220 teachers trained, with particular 
attention given to the psychosocial well-being of students during the 
early recovery phase (UNICEF Pakistan, 2007). The roll-out of the 
DCTE-prepared basic teacher training was still not complete by February 
2007. However, whilst groups of teachers in the most remote areas 
were still awaiting this training, attention had discernibly shifted from 
immediate, earthquake response to more general capacity-development 
needs, particularly in subjects such as English, maths and science. In 
fact, at an Education Working Group meeting in Bagh in February 2007, 
the response of the District Reconstruction Unit chairperson to an update 
from a Japanese NGO on the plans for psychosocial training for teachers 
and students, was decidedly negative. The recommendation was to focus 
on other issues because they perceived they were out of the trauma 
phase. Whether or not this was the case, ERRA and education authorities 
were then prioritizing subject-based training for teachers over the more 
psychosocial needs, disaster-management, and preparedness-related 
training. 

Specific subject areas were the focus of the teacher training 
component of the  USAID-funded RISE educational development 
project. Initially, it focused on two badly affected districts, Mansehra 
(NWFP) and Bagh (AJK). In subsequent years of the project, 
geographical coverage was expected to expand to cover Muzaffarabad 
and Poonch districts (AJK). Over the four-year term of the project 
(2006-2010), 10,000 teachers in elementary, middle and secondary 
schools will be trained in English, maths and science, with materials 
developed specifically for the RISE project by curriculum development 
specialists in the area, including from the DCTE, Abbottabad, the 
Provincial Institute of Teacher Education (PITE), Peshawar (both 
NWFP), and the DEE, Muzaffarabad (AJK). The training materials which 
were developed responded to the requirements of the new Pakistan-
wide MoE curriculum (approved in 2006), and did not introduce new 
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contents. The materials and training were designed to support teachers 
to select topics which they identified as being difficult to understand, to 
teach and/or for children to learn. These topics were then presented to 
the teachers through active learning methods, which could help them 
in presenting the topics to the students in ways which would help them 
engage with, understand, and eventually apply the key concepts (RISE 
and USAID representatives, interviews, 25 June 2007).

Whilst in the early recovery phase, the education authorities in 
NWFP and AJK were keen to expand the initial post-earthquake, teacher 
training initiative, implemented together with UNICEF and UNESCO, 
which aimed at subject-based training. Such a programme was written 
into the workplans of both organizations. Discussions took place to 
decide how, with additional funding, the materials developed by RISE 
could be used by the teacher training institutions to train teachers in 
other districts. UNICEF and UNESCO Pakistan also worked with the 
AJK authorities to develop an overall strategy for teacher education 
throughout the state aimed at addressing pre-existing needs and gaps, as 
well as new post-earthquake issues. At the same time, UNESCO worked 
with a wider group of education actors to support the development of 
a national teacher education strategy (USAID Pakistan and UNESCO 
Pakistan, 2006). 

During the relief phase, education actors recognized that the 
teachers themselves were dealing with complex practical, social, and 
emotional challenges. The initial teacher training programme, often 
referred to as ‘the psychosocial training’, aimed to give teachers some 
tools to manage both personal and professional concerns, which were of 
course highly interlinked. As emphasis shifted away from psychosocial 
and disaster-management training, it was important to recognize that 
teachers, like other members of the affected communities, continued 
to face enormous difficulties in re-establishing their lives. Professional 
needs for subject-based training were certainly there. However, effective 
teacher support also required that management pay attention to other 
aspects of teacher well-being, including compensation. The financial 
needs of teachers were also highlighted during the author’s February 
2007 research visit to AJK. Teachers were striking, because of unmet 
demands for payments to cover the period they had worked during the 
winter vacation of the previous year. Additionally, the teachers were also 
protesting the continued deduction of payments on special ‘flexi-loans’ 
that they had taken out prior to the earthquake to finance home construction 
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or expansion projects. Many of these homes had been destroyed in the 
earthquake and the teachers were demanding the writing off of the loans, 
as had been done for other earthquake survivors.

The reported increase in school enrolments, especially for girls, was 
facilitated by the ease of access to schools, community awareness-raising 
on the value of education and, at least for the short term, some flexibility 
in otherwise strict gender norms which, in the post-earthquake period, 
needed to be sustained. The recruitment and deployment of women 
teachers to the more remote communities, and the need to support them, 
so as to sustain their work in those communities, became even more 
urgent. This was to ensure that girls, who had been able to attend camp 
schools with women teachers, were not denied access if, when they 
returned, there were no women teachers present in the schools. 

Absenteeism of teachers was a critical issue to address in the early 
recovery period even though it was a serious issue long before the 
earthquake struck. One problem with keeping teachers in school was the 
common practice of deploying teachers to schools either indiscriminately, 
or according to political affiliation and preference. This had particular 
implications for women teachers, who were generally less free to travel or 
able to stay away from their families so as to live closer to their workplace. 
Teachers received no assistance for travel to and from the school to which 
they were posted. If there was no appropriate accommodation for them 
to stay in a distant community, at least during the week, then regular 
attendance could be compromised. Far-flung communities without local 
teachers usually missed out. Schools ceased to function and access 
opportunities, particularly for girls, were lost. The situation worsened 
after the earthquake, as the rooms that groups of women teachers would 
rent together to enable them to stay in the community were destroyed 
and consequently, there was a dearth of available and affordable rental 
accommodation for non-residents. For those who travelled to and from 
school on a daily basis, difficult journeys were made even worse by 
landslides and deterioration in the road conditions. The situation called 
for particular attention to ensure that the window of opportunity for girls’ 
education did not close, but that it remained open and served to initiate 
a new cycle of education for girls in remote communities. This in time 
could provide a pool of potential local women teachers, who do not 
have to travel long distances nor stay away from their own families, and 
whose commitment to the community could be a significant motivation 
for regular attendance and quality teaching performance. In line with 
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such perspectives, there were indications that in the absence of partners 
willing to support the construction of teachers’ accommodation, district 
education authorities were increasingly willing to relax formal entry 
requirements, and were seeking to recruit local women teachers.

On a small scale, UNICEF started to work with certain local 
education authorities to support women teachers. This occurred in 
the Battagram district through support for mobility (a transportation 
service from the district centre to the schools) and support to the 
female education section, and especially the female Assistant Education 
Officers (AEOs), who supported and supervised the women teachers in 
girls’ schools (UNICEF education staff, interviews, 28 June 2007). In 
a summary of its programme achievements during the early recovery 
phase, UNICEF Pakistan (2007) highlighted that through this initiative, 
31 female teachers were provided with such mobility support, and in 
2008 it was scaled up in Baluchistan and in NWFP. In a complementary 
way, UNESCO’s capacity-building programme for middle and senior 
education managers also targeted female managers, including DEOs and 
AEOs, and as illustrated below, the proportions of women reached were 
impressive (UNESCO Pakistan, 2007). 

In the long term, however, such programmes need to be sustained 
through the development and effective implementation of strong policy 
interventions by the MoE in order to change the ways in which teachers 
are recruited, deployed, and managed. Whilst programmes covering 
transportation allowances and training are an important step to follow on 
from the relief activities, donor funding will inevitably come to an end, 
and long-term policies and funding channels would be needed to develop 
a strong cadre of women teachers. Policy components could include, for 
example, a local hire and non-transfer policy for women teachers, school 
construction for girls with adequate water and sanitation facilities, 
mandated accommodation for women teachers, and incentives to PTCs/
SMCs to ensure the security and well-being of women who come into 
their community to teach.

Capacity building for education managers  
in earthquake-affected areas

UNESCO Pakistan’s early needs assessment highlighted the 
importance of providing support to the administration and management 
structures for education in the earthquake-affected areas (UNESCO 
Pakistan, 2005a). This imperative to ensure that there was sufficient 
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capacity development within the system to manage the challenges 
which lay ahead, especially in terms of planning, evolved into a specific 
project component of the ERP, namely, training and support to education 
planners and managers. This component involved specific training for 
senior managers in both AJK and NWFP (a relatively diverse group 
which included directors and staff of provincial education institutions, 
NGO staff, DEOs) focusing on two main themes: Introduction to 
education planning and management in the earthquake-affected areas 
and Management of recovery and reconstruction, both of which were 
supported by a workbook and trainers’ notes. By February 2007, a total 
of 162 senior managers had completed the first training course (including 
66 women), and 18 (including 6 women) had completed the second. For 
middle managers (a group which included head teachers and AEOs), 
a training entitled Quality educational response was developed and 
delivered to 86 participants, including 29 women in AJK and NWFP. 
By November 2007, UNESCO had developed the third module on 
monitoring and evaluation for senior managers, and by December 2007, 
the fourth and last module on financial management for senior managers 
was developed. In the districts in which the project was active, RISE 
also complemented the UNESCO training, with additional workshops 
on key topics, focused on the application of the new skills to the specific 
tasks of each education manager. RISE on-the-job support reinforced 
the application of the skills into the managers’ everyday tasks, and then 
facilitated the sort of reflection that encourages the managers to integrate 
the lessons learned into their everyday practice (RISE Project Director, 
22 January 2008). 

Additional training was planned before the end of 2007, with 
the development of additional modules for senior and middle-level 
managers. According to UNESCO’s training development consultant, 
its approach was a series of training over time, rather than a one-off 
workshop approach, which helped to ensure that participants grasped the 
key concepts and were able to apply them. By the second or third time 
that the groups came together there was fluency with the concepts and 
an understanding of how to apply them effectively that did not occur 
with short, one-off workshop efforts (interview, July 2007). Trainers 
were impressed by one management training participant, who learned 
about logical-frameworks (log-frames) in one of the sessions, and 
then went away to develop one specific to his own work. The ‘series’ 
approach can be difficult to manage (especially when the programme 
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is simultaneously being rolled out to new groups) in terms of ensuring 
that each participant attends the next training session. At the same time, 
there are some advantages to the (occasional) unplanned repetition of 
courses in terms of individual comprehension and confidence. Capacity 
building takes time, and this has to be recognized in project planning by 
UN agencies and NGOs, as well as by donors who often expect to see 
unrealistic results from short-term project interventions.

There were critical questions to ask about the education management 
training, for example: To what extent was it possible to combine 
earthquake-response programming with addressing pre-existing training 
needs? Although part of the training addressed the new demands on 
senior and middle-level education managers since the earthquake, as 
well as the need for disaster preparedness and contingency planning, 
the training also met needs which had existed long before the disaster, 
and which were contributing to pre-existing low levels of education 
access and quality. How did this training relate to the ongoing policy and 
programme development of the MoE, especially with regard to capacity 
development for education management and administration? 

The training was somewhat ‘opportunistic’, that is, it was made 
possible by a post-earthquake ‘window of opportunity’ of funding and 
access to education authorities. It was, therefore, possible to engage 
high-quality technical support for the initiative, and to provide training 
to a large group of influential actors in a relatively short amount of 
time. Now, however, careful assessment is needed of the impacts and 
effectiveness of the training, in terms of concrete application to the 
educational management and administration tasks being performed on 
a regular basis. This should identify key content components, as well as 
the key process or methodological approaches that need to be integrated 
into ongoing training programmes, so as to update and improve their 
quality. Government institutions which were not able to respond quickly 
and effectively to the demands of the earthquake response in the way that 
a UN agency and NGO partners could, should be engaged in the follow-
up initiatives to ensure sustainability of the capacity-building efforts. 
This implies the integration of key content into mainstream programmes 
for future generations of education managers. Where turnover rates are 
high, and education officials are unlikely to stay in the same position for 
very long, this is particularly important. Chapter 5 discusses future needs 
and the issue of converging earthquake programming with ongoing and 
future development programmes for education in Pakistan. Challenges 
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foreseen include the management of an expanded programme of training, 
bearing in mind that the current programme relies on close follow-up, 
coaching and support for the participants.

EMIS development 

Support to EMIS was another strategic intervention for the 
education sector, which was taken up in the early recovery period. A 
number of agencies were involved in EMIS support interventions, 
including UNICEF, which provided assistance to DEOs in both NWFP 
and AJK, including Mansehra, Battagram and Bagh. Save the Children 
UK worked with the DoE in AJK in Muzaffarabad, and RISE worked 
with district authorities in Mansehra and Bagh. The post-earthquake 
demands on the education authorities for up-to-date and accurate data, 
many of which were unmet, highlighted the need for a more enhanced 
capacity for data-driven planning and management. Various education 
actors interviewed for the study expressed their frustration at having to 
plan their interventions with such poor baseline data. Most departments 
were functioning with outdated lists of schools and teachers, no computer 
databases, and inconsistent monitoring tools that were used in an ad 
hoc way. Exercises, such as the annual education census, conducted 
by AEPAM, produced data which was, according to many, unchecked 
and grossly inaccurate. The data collected was sent to Islamabad for 
processing into national statistical projects, and was not used at the local 
level for planning or other operations. 

New, post-earthquake interventions to support effective EMIS 
included both hardware provision, such as computers, and training and 
coaching for education staff on how to use the database systems. The 
initial focus was on basic school-related data, but there were plans to 
expand on this. UNICEF in Bagh, for example, was planning to pilot 
human resource mapping in education, and to computerize the teachers’ 
Service Books. There were usually two hard copies of these official 
records of each teacher’s career: one kept by the teacher and the other by 
the authorities. These books were a critical source of data, not only for 
promotions, but also for pension calculations. All records in the DEO, 
however, were destroyed in the earthquake, and many teachers also lost 
their personal copies. With UNICEF support for a pilot initiative, the 
AJK authorities planned to raise government funds, so as to take the 
computerization of teacher records to scale to cover the whole of AJK. 
(UNICEF education staff in Bagh, interview, 13 February 2007). 
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Working with the Directorate of Planning and Management in 
Muzaffarabad within the DoE, Save the Children UK revitalized and 
improved on the EMIS, and worked with the DoE, the MoE and WFP to 
conduct a thorough education census for 2007. Significant in this was the 
inclusion, for the first time, of all private schools and madrassa schools in 
the count (Save the Children UK staff, interview, 21 June 2007). RISE was 
also supporting EMIS development, with an IT specialist present in each 
district, to work with UNICEF staff and education managers in gathering 
and analyzing quality EMIS data. Data validation processes were initiated 
to improve the quality of the data, and efforts were made to expand the 
data categories to include critical educational planning information, such 
as school water and electricity supplies (email communication, RISE 
Project Director, 22 January 2008). The pilot District EMIS (DEMIS) 
systems that were established with the support of UNICEF, RISE, and 
others in Mansehra and Abbottabad were successful, and there were 
indications that the authorities of NWFP were going to scale them up to 
cover the entire province.  

The support to EMIS development was important for education 
in the earthquake-affected areas, but careful co-ordination was needed 
to ensure that there was harmonization and compatibility of systems 
at the different levels (district, provincial/state and national). This was 
especially so when there were different agencies involved, each of 
which may have had different approaches, tools, and priorities which it 
wanted to assert. Furthermore, co-ordination was necessary between the 
additional actors supporting training and capacity building for education 
managers. This was to ensure the integration of EMIS understanding 
and applications into the course content and the on-the-job follow-up 
support. Given the issues highlighted earlier about weak monitoring, 
data collection and compilation, and analysis systems in education in 
Pakistan in general, and particularly in the earthquake-affected areas, it is 
important to ensure that EMIS initiatives are not only focused on central 
levels, but that complementary efforts are made to ensure that the raw 
data collected at schools are accurate and of good quality, and properly 
conveyed to the next level up. Rather than something that is collected 
by others for reports which are read by others, EMIS systems have to be 
understood and used as ‘living tools’, to inform policy development and 
education planning at every level. Accurate and comprehensive data are 
required for education systems to function effectively. 
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PTC/SMC support and development 

The INEE Minimum Standards highlighted the importance of 
community participation in the earliest education response activities. 
As reported earlier, this imperative was taken to heart by at least some 
education actors. Indeed, the devolved government structure of NWFP 
allowed for the participation of local populations in accountability, 
transparency, local justice, and planning processes. But local community 
participation structures have been sidelined in the relief efforts (UNDP 
Pakistan, 2006). In AJK, where there was no system of devolved 
government and not the same mechanisms for public participation, the 
approach of the authorities was more top-down. 

In the early recovery period, and into the reconstruction period, 
education partners placed increased importance on the engagement of 
communities in educational development. There were a number of new 
initiatives to establish/revitalize the formal structures for community and 
parental participation in education: PTCs in NWFP9 and SMCs in AJK. 
These structures existed prior to the earthquake, as did some recognition 
of the importance of parental and community participation in education. 
The large-scale USAID-funded Education Sector Reform Assistance 
(ESRA) project and other such initiatives elsewhere in Pakistan, aimed 
to promote active engagement of communities in the development and 
implementation of Education Action Plans and School Improvement Plans 
(see, for example, ESRA, 2007). Taking such initiatives one step further, 
efforts were made to support the development of community PTC/SMC 
networks, which can together apply for funding through government 
initiatives such as Citizen Community Boards (CCBs). However, in the 
earthquake-affected areas, there were few such activities, and for the 
most part, school management and policy-making were left to the head 
teachers and the education authorities. As noted earlier, for most schools, 
SMC and PTC structures existed only on paper.

The post-earthquake period has created a specific need for increased 
community participation: 

• Given that formal school reconstruction in many locations was 
going to take several years, strong parental and community support 
is required to sustain teachers’ and children’s participation and 

9. Previously known as Parent Teacher Associations (PTAs). In May 2007 the 
Government of NWFP changed the official name to Parent Teacher Council (PTC) 
and issued new rules and regulations.
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motivation in education, whilst the latter continues to take place in 
temporary spaces and with makeshift supplies.

• Close monitoring by local communities is an important way of 
ensuring that contractors construct new schools according to the 
full criteria for seismic-proof building, and do not divert the funds 
and materials provided to strengthen the construction.

• There was a new awareness of the need for disaster preparedness 
and planning, and for strategies to be put in place to protect children 
in the event of future disasters. Community participation plays an 
important role in the development and implementation of such 
plans. As suggested by Petal et al. (forthcoming), earthquake-proof 
and disaster-resistant school construction projects can be a 
very effective starting point to engage communities in effective 
disaster-risk reduction efforts.

• Increased enrolments and regular attendance needed to be sustained, 
especially for children previously not in school, as well as for 
those children who had returned home from camps. One important 
strategy was to engage parents more actively in education to increase 
cultural acceptance levels, especially for girls, and to increase the 
capacity for the advocacy of parents who were already convinced of 
the value of education, but whose areas were then underserved by 
the government.

At the same time, the increased attention, funding, and access to 
communities for educational activities created a window of opportunity 
for education actors to meet pre-existing needs and priorities, and to 
extend programmes and practices, which proved to be effective elsewhere 
in Pakistan, to previously marginalized areas.

UNICEF’s Phase 2 activities in AJK and in NWFP included an 
increased focus on community participation, and since mid-2006, 
involved partners in efforts to reactivate PTCs and SMCs. In Bagh, for 
example, UNICEF was particularly adamant about the issue and, with 
partners in the Bagh Education Working Group, developed and piloted a 
manual for SMCs, which was aligned to the AJK regulations, and which 
provided a basic training tool for implementation partners to use in their 
activities. The manual was approved by the DoE and promoted as the 
standard SMC training tool across AJK. 

The RISE project also included a strong component of community 
mobilization and capacity building for active participation in education. 
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During Year 1, the project supported schools in Bagh and Mansehra and, 
in subsequent years, whilst matching the expansion of teacher training, 
the programme aimed to expand to new areas in the large Mansehra 
district territory, as well as to Muzaffarabad and Poonch districts (AJK). 
Overall targets increased from 500 to 2,300 schools. RISE worked with 
key education stakeholders and drew on the expertise of its partner, the 
IRC, and its national implementing partners, SUNGI and the National 
Rural Support Programme (NRSP) to develop new training materials for 
PTC/SMCs, which promoted RISE’s overall ‘healing school’ approach, 
and which also conformed to the authorities’ policies and programme 
priorities. The UNICEF materials were also used in the training as a 
basic guide (RISE programme materials, and RISE staff, interviews, 
June 2007).

The NRSP was at the same time implementing a two-year project 
funded by the Department for International Development (DFID), 
to revitalize/establish 2,300 SMCs across AJK. According to NRSP, 
this project was in the pipeline before the earthquake struck, and was 
then delayed until after the relief period. According to the programme 
manager, although there was some readjustment of the numerical targets, 
due to school closures and mergings, there was no formal discussion 
about substantive changes to the content of the programme, so as to 
reflect new post-earthquake realities and priorities for schools and for 
communities (interview, 13 February 2007).

In addition to the specific PTC/SMC-related projects, school 
construction activities also stimulated community participation at 
varying levels. This included contributions of labour and locally 
available materials. There was clearly a fine line to be drawn between 
true community participation, which implied full consultation and 
engagement from the outset of a project, and requests for assistance and 
contributions to an already-defined project, especially in communities 
devastated by the earthquake with limited human or material resources, 
and where the construction or reconstruction of family shelters remained 
an understandable priority. Other reasons identified for the limited 
participation of communities were the traditional role of the state as 
education provider, and rigid policies on construction, as well as the fact 
that the sturdiest transitional structures being built by NGOs and UN 
agencies required externally procured materials, such as metal sheets, 
plywood, and iron sheets.

http://www.unesco.org/iiep


Building back better:  
post-earthquake responses and educational challenges in Pakistan

162

New initiatives were also challenged by the legacies of past policies 
and practices. NGO staff talked about the challenges of working around the 
rules and regulations previously established for community participation 
in education. SMC members, even though they might no longer be 
present in the community, could not be replaced without a complicated 
procedure that was bound to attract political interference. An alternative 
approach was to establish ad hoc committees of individuals who were 
there, and who were willing to work and move ahead with them. Such an 
approach could also make it more possible to engage women, especially 
mothers, in the participation structures. Women would be unlikely to be 
able to take part in formal SMCs/PTCs, but could be encouraged to form 
less formal mothers’ committees, for example, – the strategy developed in 
Battagram by the NGO Basic Education and Employable Skill Training 
(BEST).

Complicating the gender and political challenges of PTC/SMC 
development, which affected similar projects across Pakistan were, in 
the earthquake areas, the additional challenges to sustaining parental and 
community engagement in education when there was no physical school. 
Strong efforts were required to ensure that the inevitable frustrations 
with the slow rate of school reconstruction did not lead to a drop-off in 
community participation. Frustrations must be channelled into increased 
support for the teachers working in challenging, temporary conditions, 
and into advocacy with the responsible authorities. Community and 
parental enthusiasm for education should also be channelled into 
community efforts to help resolve any outstanding land issues, like the 
contested land rights, which may delay the construction process.

Limitations, gaps and challenges to the early recovery 
interventions 

This section describes some of the additional challenges faced 
by education actors in the early recovery, and highlights some of the 
remaining gaps in the programming priorities of the sector. 

Emerging and re-emerging political, cultural and security problems

For national and international NGOs and UN agencies working 
across all sectors, political, cultural, and security-related complexities of 
working in the earthquake-affected areas of Pakistan became more evident 
in the early recovery period. They constituted significant challenges for 
which the humanitarian programmes were not fully prepared. Although 
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the earthquake-affected areas were known for tribal politics, social 
conservatism, such as seclusion of women (especially in NWFP) and 
religious extremism linked to the conflict with India over jurisdiction of 
Kashmir, the needs for relief assistance opened access in unprecedented 
ways. In the immediate aftermath of the earthquake, security issues and 
cultural politics were insignificant compared to the imperative to save 
and restore lives and livelihoods. Organizations were able to enter and 
establish programme interventions in communities where there would 
have been restrictions in the past. Many of the communities in the Neelum 
Valley, AJK, which lie right along the Line of Control,10 for example, 
were previously inaccessible due to security concerns. Foreign nationals 
were not allowed security clearance to travel there, whereas after the 
earthquake, access was relatively open. In other locations, especially in 
NWFP, men and women relief workers were welcomed into conservative 
communities, and the traditional restrictions on women’s interactions 
with men were eased at least to some extent, to enable female relief 
workers to work there, and to enable local women to access assistance.

However, as asserted by one interviewee, “reconstruction is far 
trickier than the emergency; relief is easy by comparison”. In the early 
recovery period, communication and interaction difficulties became a 
feature of the work with some of the earthquake-affected communities. 
These reached extremes in some of the most conservative areas, 
especially Shangla and Kohistan in NWFP and in Bagh in AJK. At one 
point in February 2007, NGOs and UN agencies were forced to suspend 
operations in Bagh until the resolution of a dispute, apparently over the 
public interaction of male and female aid workers, which was deemed 
offensive to the cultural traditions of the community. In Battagram, 
NWFP, a number of small bombs were targeted at NGO compounds 
(education actors in Battagram and Bagh, interviews, June 2007).

Aid agencies tried to maintain dialogue with community 
representatives in order to ensure continuity of assistance, but met with 
some resistance. There were multiple factors behind this resistance, which 
went beyond the scope of the study, but included the frustrations of the 
communities with the slow rate of construction, lateness of compensation 
cheques, as well as the fanning of religious extremism, in part by some 
of the agencies which gained entry to, and support of, the communities 

10. The Line of Control is the line of separation which divides the highly disputed 
regions of Jammu and Kashmir. This line was agreed upon by India and Pakistan 
as it was set out in the 1972 Simla Agreement (Simla Agreement, 1972).
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through the provision of emergency relief (education actors in Battagram 
and Bagh, interviews, June 2007; IRIN Pakistan, 2007a).

Uneasy agreements were made, for example, to develop codes 
of conduct for NGO workers. These included rules such as separate 
vehicles for male and female NGO workers to travel to the communities, 
and no music in the vehicles. And yet agreements such as the separate 
vehicles had serious implications for the agencies in terms of their ability 
to provide services whilst remaining compliant. Education activities had 
not, so far, been targeted, and in fact in Battagram and Allai (NWFP), 
the communities concerned expressed their agreement for women to 
engage only in education and health activities. However, the emergence 
of these resistances and the difficulties in working through practical 
solutions, even when religious and political leaders and government 
authorities were involved, did not bode well for the sustainability of 
ongoing interventions, including in education. The possibilities for 
significant improvements in education access and quality to be sustained 
in otherwise very underserved communities identified in the relief period, 
became more difficult to envisage. 

The challenges faced by the education actors in the later stages of 
earthquake response programming arose at a time when technical and 
logistical support from their headquarters was far less than in the initial 
relief period. Many of the international experts had left, experienced 
national staff members had also moved on leaving programme 
implementation in the hands of relatively inexperienced staff. Finding 
staff to work in remote communities, to live in communal housing on 
agency compounds, and to work in resentful, sometimes unwelcoming 
communities, was not at all easy. The problems that emerged in the 
early recovery period suggested a need for sustained and evolving 
technical support for programmes, particularly expert technical support 
in community development, conflict resolution, negotiation, and 
management of community relations.

Transitions and exits from CFSs programmes

At the community level, a number of the child-centred agencies 
experienced considerable difficulty in either transitioning or exiting 
from emergency child-protection programmes. Achieving a smooth 
transition from the CFSs or Safe Play Spaces, established as emergency 
interventions, to a more sustainable community-based model of 
complementary learning and recreational activities for children who 
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may or may not have entered or re-entered formal schooling was not 
easy. As described in Chapter 2, in the immediate post-earthquake 
period, informal children’s centres were set up in tents within IDP 
camps, as well as in communities. These provided important protective 
learning and recreation opportunities for children, as well as relief for 
stressed parents living in cramped tents and temporary shelters. In some 
locations, agencies were able to establish child-protection committees to 
support such interventions. It was also hoped that community members 
would develop and use new child-protection awareness and skills to 
sustain the children’s centre and to integrate child-protection and 
well-being concerns into community and family development priorities. 
The role of the centres was clear and easy to advocate in communities 
where there was no access to formal education, or in the camps where 
extra-curricular activities were welcomed for children who would 
otherwise be unoccupied. But in those communities where schools 
were reopened and parents and community members were mobilized 
to become involved in PTC/SMC activities, then the role of the child 
centres became less clear. When initial funding to support the salaries 
of ‘volunteer’ facilitators wound up, then many of the centres ceased to 
function. There were also attempts made, for example, by the IRC, to 
link the centres to the formal schools and to merge the child-protection 
committees with the PTCs/SMCs, but this proved to be very difficult to 
sustain. 

There was no single appropriate exit or transition strategy for such 
diverse contexts and communities, yet the experiences of many of the 
organizations warranted more focused attention to the development of 
transitional strategies at the outset. Potential strategies for transition 
should be discussed with communities early in the project cycle. At the 
same time, donors need to be sensitive to the negative impact that a sudden 
decline in funding can have, namely, bringing about the abrupt closure 
of programmes. They need to be aware of the longer-term potential to 
create important changes in attitude, awareness, and behaviour towards 
children. 

The need for careful programme transitions to deal with the complex 
political and social dynamics of conservative communities came, for 
many agencies, at a time in the project cycle when there was far less 
technical support immediately available. Envisaging and then guiding 
a programme through the transition from the emergency to the more 
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developmental strategy phase, required experience and expertise that 
was not present in many of the child-protection and education teams. 

The difficulties with transitions were also a reflection of the 
uncomfortable separation of child-protection and education programming 
– and therefore staffing and funding in the earthquake response. This 
divide was particularly apparent within UNICEF. Even though in the 
relief response there was little differentiation between the CFSs and the 
emergency schools established in tents, for which both were provided 
with the same recreation kits, these interventions were programmed 
separately. Separate project proposals had to be developed according 
to different parameters, timelines, and objectives, even within the 
same communities. This made it very difficult to establish strategic 
linkages between interventions and to plan for convergence as and when 
appropriate. 

The separation of child protection from education in the relief 
phase continued into the early recovery phase further exacerbating this 
situation. There were limited interactions between child-protection 
advocates and education actors. ERRA policy priorities were being 
increasingly focused on the demands of school construction. The early 
recovery phase did not significantly signal any more in-depth discussion 
of the needs of disabled children and other vulnerable groups. Nor did it 
signal systematically increased attention to gender concerns in education, 
beyond the UNICEF-supported initiatives for women teachers described 
above. The gaps identified in the relief phase in certain sub-sectors in 
education, especially technical and vocational training and non-formal 
education, were also evident in the patterns of early recovery and 
reconstruction efforts in education.

4.4 Evolution of the co-ordination mechanisms  
for education 
ERRA, SERRA, PERRA and the DRUs

The full ERRA structure was defined on paper shortly after 
the earthquake struck. Yet it was only well into 2006 before the full 
organizational structure, and especially the DRUs, were established in 
the earthquake-affected areas, supported by UNDP (ERRA Director, 
interview, 9 February 2007). Until that time, education actors had to 
co-ordinate with the district-level education authorities on local technical 
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issues, whilst also obtaining official permissions or NOCs, and engaging 
in official ERRA-policy dialogue at the central level. 

The establishment of the provincial, state and district-level 
ERRA representation (PERRA, SERRA and DRUs, respectively) 
permitted enhanced co-ordination between the government’s earthquake 
response actors and the education authorities. Although there was little 
communication and co-ordination between the FRC/ERRA and the MoE 
at the central level, as the provincial structures for earthquake response 
co-ordination were established under ERRA, channels for co-ordination 
with sector-specific provincial government departments were established. 
The Secretary and Deputy Secretary, Education (Schools and Literacy 
Department), of NWFP described how the DRUs were mandated to work 
closely with the DEOs to establish education plans at the district level. 
These plans then had to be approved by PERRA. Since the Department 
was represented on the Steering Committee of PERRA, approval was 
readily obtained (interview, 10 February 2007). Although the SERRA 
structure in AJK mirrored that of PERRA in NWFP, the situation in each 
jurisdiction was quite different. Implementation of the official programmes 
and procedures continued to reflect the fact that whilst the NWFP DoE 
was located in Peshawar, well outside the area of heaviest earthquake 
damage, the AJK Department in Muzaffarabad was extensively affected, 
with loss of life and severe infrastructure destruction.

At the district level in both AJK and NWFP, the DRUs were governed 
by the District Recovery Advisory Committee (DRAC), which included 
line department representation. In the everyday project implementation 
activities, however, there was a direct relationship between the DRUs and 
the local education authorities with both usually involved in education 
co-ordination activities. In Bagh, for example, there was an efficient 
and experienced DRU officer supporting the education authorities. The 
two offices worked closely together. Since UNICEF withdrew from a 
leadership role and the Cluster evolved into an Education Coordination 
Group, the DRU has supported the DEO in chairing meetings and in 
defining the actions of each agenda item. However, as pointed out by 
NGO personnel working with DRUs in other districts, the Units are 
not universally efficient and able to work effectively with the various 
necessary counterparts. Frustrations expressed by DEOs about DRU 
inefficiency and lack of co-ordination are understandably also shaped by 
resentment about the inequities in resource allocation between the DRUs 
and the pre-existing local government authorities.
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In the Muzaffarabad DRU, an office which has responsibility for 
Muzaffarabad District and Neelum Valley, the District Planning Expert 
described the important role that the DRU played in managing the huge 
programme of reconstruction activities. When asked whether these 
activities could have been managed by the existing authorities, including 
the line departments such as education, he was very clear that the districts 
could never have effectively managed the programme, and especially 
the associated budget. The districts have not been able to deliver on the 
most basic services to the local people and so alternative structures were 
required. He provided a very concrete example of limited capacity of the 
local authorities to prepare a Planning Commission Form 1 (PC1), which 
in the end had to be completed by the DRU (interview, 12 February 2007). 
Whilst this may be true with the existing capacity of the DEO, an alternative 
perspective suggested that if resources had been provided to the DEOs to 
the level of those in the DRUs, then the education authorities would also 
have been able to respond to such demands. Given that the DRU was only 
executing projects through the existing line ministries and government 
agencies, such as Public Works and Services and NESPAK, there was 
a delicate balance to be found in an appropriate DRU approach, which 
ensured that actions, such as school reconstruction, were carried out, but 
which did not override the jurisdictions of the existing authorities and 
could support capacity development within the pre-existing structures. 
The monitoring function of the DRU was critical to ensure the quality 
of the programme implementation and accountability to donors and the 
government, but it could not compromise the development of capacity 
within each sector (each line ministry) for effective monitoring. This 
was especially important in education, where the history of very limited 
monitoring and follow-up from education officials, especially in the 
more remote areas, had to be changed. Furthermore, although the new 
school construction projects may currently be funded and managed with 
external support, eventually the schools will be the full responsibility 
of the education authorities, and the stakes will be high to ensure that 
they are adequately maintained, resourced, and supported to sustain the 
expected improvements in access and quality.

UNESCO Pakistan staff highlighted how the co-ordination of 
technical, vocational, and non-formal education needs were ignored at 
all levels of the earthquake response co-ordination structures. In line 
with the responsibilities of the DEOs, the focus was very much on 
formal schooling. In addition to donor and government prioritization, 
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another reason for these exclusions was that district-level officials of the 
Directorate of Industries, Labour and Commerce (DoI), and Directorate 
of Social Welfare and Women Development (DSWWD), who were 
mandated with such non-formal education activities, had not been at all 
engaged in post-earthquake co-ordination. A UNESCO field mission to 
Bagh revealed that the DRU manager was operating on the premise that 
the EDO was responsible for the entire education sector. The reality was 
that the EDO operated under the School and Literacy Department with 
a limited mandate within the education sector. Other sub-sectors, such 
as technical education and vocational training (TEVT), fall under the 
responsibilities of the DoI and the DSWWD. UNESCO had to highlight 
the omission in Education Cluster meetings, as well as to ERRA, 
PERRA, and SERRA. The agency’s advocacy for the reactivation of 
TEVT in general was also supported by UNESCO field staff advocacy 
for the inclusion of these two departments in district-level co-ordination 
meetings (UNESCO ERP Project Manager, email communication, 
20 November 2007).

Education Coordination Groups

The Education Clusters that were established at central and hub 
level closed formally in April-May 2006, but the government, UN, and 
NGO education actors continued to function as Education Coordination 
Groups. The instruction from the IASC to close the Clusters came at the 
time that the ERRA-UN early recovery plan was being finalized and the 
government agency, ERRA, was being fully established.

At the hub level, this was also a point at which it was highly 
appropriate for UNICEF to cede the chairing, and for the local education 
authorities to fully take on the leadership and chair the monthly meetings. 
UNICEF continued to support the co-ordination groups in different ways, 
including some secretarial and logistical support, but no longer played 
the lead role. 

At the central level, ERRA became more active in the meetings 
as the Islamabad Education Cluster also transformed into an Education 
Coordination Group. However, ERRA continued to rely heavily on the 
support of UNICEF and UNESCO, not only in terms of secretarial support 
and organization, but for technical leadership and for the drafting of key 
documents, such as the education sections of the ERRA-UN early recovery 
plan quarterly reports (ERRA and IASC Country Team, 2006b).
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There clearly is still a perceived need for, and a commitment to, 
education sector co-ordination, but the transition from an emergency 
co-ordination function to a mechanism for more in-depth and sustained, 
ongoing co-ordination has not been easy, and there has been a noticeable 
dwindling in meeting participation. This was evident at the end of the 
Cluster phase when one Islamabad member described how there were 
just four or five people “sitting looking at each other”. The Cluster 
meetings may have been considered by some as almost too efficient, with 
more attention to timekeeping and meeting formula than to open in-depth 
discussion. But under UNICEF leadership, the meetings took place on a 
regular basis. There usually was also follow-up on the action points. The 
transfer of leadership to the local education authorities resulted, at least 
in some locations, in a more ad hoc situation where meetings may or may 
not be held. If they did take place, the preparation of a meeting agenda 
and of minutes afterwards was not ensured. As Haiplik stated, “As the 
education sector moved into the recovery and reconstruction phase after 
March 2006, there was an even greater need for effective coordination 
but, unfortunately, coordination has not been as effective” (2007: 40). 
UNICEF, UNESCO, and other NGO partners repeatedly requested 
ERRA to convene regular sector meetings, but to no avail. A number 
of important policy issues consequently remained unresolved, leaving 
partner organizations with no alternative but to continue with their own 
policies and programming. Ensuring inter-sectoral linkages, information 
sharing, and co-ordination, which was challenging even with the Cluster 
system became even more difficult once the different co-ordination 
mechanisms evolved into working groups. This was no less important 
in the early recovery phase, but gaps existed between, for example, 
protection and education interventions for the children remaining in 
the camps who were returning to their places of origin. The protection 
monitoring units were advocating for families to remain together, for 
return to be co-ordinated with school exam and holiday schedules, so as 
to ensure minimal disruption for children, and for the easy reintegration 
of students into the correct grade levels (UNICEF Child Protection staff, 
interview, 12 March 2008). However, this sort of information was not 
integrated into overall education sector planning, which by this time was 
heavily focused on school construction. 

Not only in terms of the regularity of meetings, but also in terms of 
content, there were some frustrations with the lack of detailed technical 
discussion. This was especially true for those organizations engaged 
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in the ‘second wave’ of earthquake response activities, such as RISE. 
RISE was seeking a more engaged forum for technical discussion and 
co-ordination on specific issues, rather than just an opportunity to update 
authorities and partners on relief activities. Whereas the nature of the 
co-ordination needs changed over time, the set-up of the meetings had 
not necessarily kept pace. The result usually was that programme staff 
had to make time for additional meetings to be added into already full 
schedules. They continued to attend the general co-ordination meetings 
but then had to arrange follow-up technical meetings to discuss specific 
issues afterwards (RISE Project Director, interview, 25 June 2007). 
RISE, therefore, sought to establish steering committees in each district, 
led by the EDO (Mansehra) and rotating among the three DEOs in Bagh. 
These committees brought together the major players in education in 
the district, including the DRUs, UNICEF, and key NGOs, with an 
overarching agenda for the improvement of education services, and a 
focus on the co-ordination of different activities, as well as the resolution 
of any particular issues, challenges or problems.

The arrival of a new EDO in Mansehra in early 2007 brought some 
new energy to the Mansehra District Education Coordination Group, 
which by July 2007 seemed to be functioning well with active thematic 
sub-groups. The EDO was leading the Co-ordination Group and playing 
an active role in efforts to improve the quality of education in the district. 
This included regularly visiting schools, often as a surprise, in order to 
monitor teacher absenteeism. Sub-groups were established on Teacher 
Training, PTCs, and (school) Reconstruction, of which the first two were 
the most active. The DCTE also was encouraged to take a lead in the 
Teacher Training Sub-group, because of UNESCO’s strategy of ‘taking 
the working group to the DCTE’, and proposing that meetings be held at 
the institution in Abbottabad rather than expecting the DCTE to travel to 
Mansehra. A Gender Working Group also existed, but had problems in 
moving ahead due to a number of factors. Not only was there no agency 
with a technical lead on gender in education, but neither was there an 
obvious government counterpart. There was no gender focal point within 
the DEO and there was no established mechanism for co-ordination with 
the Ministry of Social Welfare and Special Education, a Ministry which, 
anyway, was particularly stretched (Mansehra Education Coordination 
Group members, interviews, June 2007).

At the central level, a policy-level co-ordination group was also 
established by ERRA: the Core Group for Education. This group officially 
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was made up of ERRA representatives as well as representatives from 
PERRA and SERRA, with UN agencies, donors, and a number of INGOs. 
The TOR for this Core Group, outlined in a formal ERRA document 
dated 15 August 2006 (ERRA, 2006a), included: 

• Reviewing and monitoring the interventions of donors/
sponsors/NGOs/UN agencies in the education sector and their 
implementation.

• Identifying gaps in the interventions and locate resources to fill 
those gaps.

• Identifying and responding to any new emergencies and revising 
and refining interventions and shifting resources, if needed, keeping 
in view the changing environment and new emergencies (monsoon, 
landslides etc.).

• Supporting necessary policy formulation and suggesting effective 
and appropriate actions to respond to identified needs.

• Seeing to it that every effort directed towards reconstruction has a 
well-supported recovery process including adequate and strong soft 
components, thus ensuring a successful transition.

• Maintaining and updating a database of all organizations working in 
the education sector (providing both soft and hard components) in 
order to provide the needed guidance and disseminate information.

• Facilitating the link between partner and other organizations 
working in the education sector and the government(s) for reciprocal 
communication and feedback.

• Creating/developing checklists and/or guidelines to ensure optimum 
levels of quality interventions in the soft components.

• Developing a co-ordinated and formal reporting mechanism on 
education sector projects from/to all stakeholders.

As an ERRA Education Director stated in February 2007, he had 
hoped that the Core Group would become a more active decision-making 
body, but it had not exactly evolved that way. Since the formation of 
the group, meetings had not been held on a regular basis, and confusion 
existed as to the difference between the Core Group and the Education 
Coordination Group (the body that evolved out of the Education Cluster). 
A total of only three meetings took place in the first half of 2007.

Sectoral co-ordination at the district level was a new phenomenon 
which had been stimulated by the earthquake and by the need for 
communication and co-ordination of an influx of different actors. This 
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was not the case prior to the earthquake, in part because there were 
so few agencies involved in education. With a number of longer-term 
projects now in place, and donor commitment to large-scale support for 
education in at least some of the areas, there was clearly an ongoing 
need for high quality, effective co-ordination. Development activities 
were taking place with the approval and collaboration of the government 
authorities, but continued to include a number of external education 
actors, such as NGOs and UN agencies. Specific attention needed to be 
given to ensure that the capacity of the education authorities is built to 
transition the nature of the co-ordination to meet the evolving needs of 
the sector. Co-ordination was an activity in itself, and one which often 
was assumed to take place merely by virtue of holding meetings. Yet, for 
co-ordination to be effective, authorities need to move away from the 
‘updates on partners’ activities’ mode, to manage an increasingly more 
policy-focused co-ordination process. One way of doing this is to include 
an explicit focus on co-ordination within more general capacity-building 
programmes for education managers.

4.5 Funding for recovery and early reconstruction activities 
in education
The South Asia Earthquake Appeal document laid out the funding 

requirements for emergency relief during the first six months after the 
earthquake (UN and IASC-OCHA, 2005). The request for funding for 
the next twelve months of early recovery and reconstruction was made 
in the ERRA-UN early recovery plan, a document which was jointly 
launched in May 2006. The Plan was specifically designed to ensure that 
the pledges made at the donor conference of November 2005 were turned 
into concrete contributions to priority projects. At that event, donors 
made pledges totalling US $6.2 billion in both grants and loans, and the 
government authorities were anxious to have funds committed to specific 
projects as soon as possible (ERRA and IASC Country Team, 2006a). 
As in the Flash Appeal, Early Recovery Plan priority projects were listed 
and costed by an ‘appealing agency’ for each sector.

The total cost of the ERRA-UN Early Recovery Plan proposed 
interventions for the twelve-month period was almost US$300 million.11 
With available funds already matched against this total, the specific 

11. The ERRA-UN Early Recovery Plan was extended from 1 July 2007 to 30 June 
2008.
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request was for solid commitments of almost US$190 million. The 
proposed education sector interventions were costed at US$52.34 million, 
representing 17.6 per cent of the total budget. US$19.43 million was 
already available for these education projects; a coverage of 37 per cent. 
The US$32.9 million still to be identified for education projects 
represented 17.3 per cent of the total uncommitted funds required.

Compared to the funding commitments made to the Flash Appeal, 
tracking the funding commitments and priorities of donors for the 
education sector in the early recovery and reconstruction phase was more 
difficult. The Early Recovery Plan quarterly reports prepared by ERRA, 
with assistance from the UN, provided a snapshot of progress made 
towards targets, but did not provide detailed updates on funding. The 
Government of Pakistan, through the Development Assistance Database 
(DAD), kept track of donor commitments and disbursements related to the 
earthquake, but these were not organized according to specific project or 
sector, nor was there a separation of the emergency and recovery phases. 
As of August 2007, the DAD reported a total donor commitment of 
US$152.55 million to earthquake-related education activities, 87 per cent 
of which was in the form of grants and the remainder in loans. Of this 
total committed, just less than one third was disbursed (US$48 million), 
mostly in grant form (ERRA, 2007a).

Detailed funding information was not available within the education 
sector of ERRA. ERRA was more focused on the numbers of schools 
and other education institutions to be covered, and encouraged donors 
or sponsors to commit to the numbers of schools, rather than discussing 
with them the actual budgets allocated to the projects. In part, this was 
because, as described already, the bottlenecks to progress against targets 
were not necessarily financial. There were many other causes of delay in 
the reconstruction of school buildings, such as bureaucratic procedures 
within the government departments, and issues such as land rights. 

Interviews with donors and implementing agencies, web site 
searches, and document analysis provided some insights into the 
education funding activities of some of the main multilateral and bilateral 
donors in the early recovery phase, and are presented in the table below. 
As with the responses to the Flash Appeal, rather than allocating funds 
to the Education Cluster, funds were provided either to the government 
through budget support or directly to the implementing agencies and 
organizations.
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Table 4.4 Examples of donor-funding allocations to education in 
earthquake-affected areas12 

Agency Amount in millions Interventions
CIDA CDN$40 Included education projects (although fund was 

not geared for specific sectors) e.g. UNICEF, 
CARE Canada, Save the Children, World 
Vision

AusAID AU$40 Included AU$10 million to ADB for middle-
school reconstruction
AU$14 million to UNICEF, prioritized to AJK

DFID £35 
£1.8 

Budget support, including to education 
UNDP-led BEGIN-ER capacity-building 
project for district and other government 
bodies, including education 

USAID US$23 

US$130 

RISE project for educational development in 
earthquake-affected districts of AJK and NWFP
School construction in same districts (primary, 
middle and high)

EC €10 Emergency education programme of UNICEF 
for earthquake-affected areas 

Government 
of Japan

US$1.3 UNESCO to support ERP (although allocated 
against Flash Appeal project, subsequent 
informal agreement approved use for early 
recovery projects)

Source: Diverse interviews and secondary data collected for the study.

Government funding for education

Discussions with ERRA education staff in February 2007 indicated 
that there was more than enough funding allocated by the government for 
the reconstruction plans for targeted schools in an overall three-year plan 
for ERRA. The government allocated Rs10 billion for the financial year 
2006/2007 (July 2006-June 2007) to be spent on school reconstruction. 
Furthermore, the government also established its commitment to filling 
any remaining gaps where there were schools not covered by donors 
and sponsors. What was of more concern, however, was the capacity 
of ERRA and its partners to actually spend the money and achieve the 
construction results planned. The director at the time estimated that only 
25-30 per cent of the 2006/2007 funding would actually be spent, and so 

12. As emphasized in the text, this table presents examples of the amounts and 
nature of bilateral (and European Commission) commitments to education in the 
early recovery phase. It is not intended as a comprehensive analysis of funding 
allocations.
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70 per cent of the budget allocated would be carried over to the next year 
(interview, 9 February 2007).

Tracking specific funding allocations to the ERRA-UN early recovery 
plan was difficult. As the immediate and urgent relief needs were met and 
most children were at least able to attend some sort of temporary school, 
it became far more difficult, and perhaps less meaningful, to separate 
out the specific post-earthquake needs from the pre-existing funding 
requirements in the education sector. Moreover, as with the Flash Appeal 
document, the ERRA-UN early recovery plan was only a sample of the 
projects that would contribute to the overall objectives of the plans. It was 
a sample that was prepared in a process that was somewhat exclusive to a 
small number of agencies still actively involved in the Education Cluster 
as it transitioned into the Education Coordination Group. Even within 
this small group, the process was somewhat confusing. The projected 
costs were just one perspective of the sector’s needs, and one which 
was also shaped by ERRA’s prioritization of school construction, and 
increasing lack of interest in the related ‘soft’ components of educational 
development. The education sector document was finalized by the ERRA 
education team from a draft developed by UNESCO, with inputs solicited 
from Education Cluster members. However, there was little or no direct 
involvement by the federal MoE, limited involvement by the provincial/
state-level authorities, and to a large extent, isolation from other budget 
allocations and funding streams for education in Pakistan.

As ERRA-funded school reconstruction projects were under way in 
the various affected districts, critical questions needed to be asked about 
the status of construction projects in schools in adjoining districts and 
union councils, which were less affected by the earthquake, but which 
nevertheless had urgent needs for new buildings. The situation in the 
Neelum Valley, for example, was that construction projects which were 
in progress to address growing enrolments and school expansion needs 
prior to the earthquake, were now halted. The construction plans did not 
take into account the need for earthquake proofing, and so they had to be 
reviewed. Not only was this likely to hold up the construction progress 
even further, but there were also likely to be big funding gaps between 
what was originally allocated and current real costs. Budget adjustments 
should take into account the additional costs for earthquake-proof 
construction, as well as the increased transportation and materials costs 
in the post-earthquake period. Substantial increases will, therefore, be 
required in the recurrent, development budgets of the DEOs. Despite 
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the education budget increases promised by the government in January 
2007, to a total of around 4 per cent of GDP from a previous 2.7 per cent 
(UNESCO, 2007), it was not clear if and when such specific funding 
allocations would be made and how the increases would be allocated 
within the sector.

Additional funding will be required over the long term to ensure 
adequate support and supervision for the teachers and other education 
personnel in the large number of new educational institutions in the 
earthquake-affected areas. As has been initiated through the UNESCO 
project, meeting the capacity-building needs of the existing local 
education managers is a priority, but additional staff are also required, 
as are increased resource allocations to their offices. New school 
buildings should attract more students, more and better teachers. All 
have high expectations that have to be met through, for example, the 
restocking of teaching and learning supplies. Much of the realization 
of the building-back-better goal depends on long-term commitments to 
increased funding, and technical support to education from donors, but 
also from within the Government of Pakistan. Donors, for example, may 
continue to earmark funds for earthquake-affected areas within their larger 
programmes of sector support. The USAID’s US Emergency Economic 
Assistance to Pakistan programme, for example, provided funds directly 
to the Ministry of Finance based on jointly agreed allocations. The USAID 
Mission in Pakistan monitors these funds at the national budget level to 
assure that the US Government contributions are used in accordance with 
the agreements. According to the Government of Pakistan, Rs4.5 billion 
was allocated to education, with an agreement that approximately 
25 per cent of the funds would be used for reconstruction needs in the 
earthquake-affected zones (USAID Pakistan, 2007). The Government 
of Pakistan will also need to make some careful funding allocations in 
order to maintain equity across the regions of the country in which there 
are still huge educational needs. Simultaneously, it must leverage the 
window of opportunity that has opened in the earthquake-affected areas 
for significant improvements, not only in the physical infrastructure of 
education, but also in the quality of teaching and learning. 

Yet there are clearly many gaps, often not covered in the ERRA-UN 
early recovery plan. The transition in donor funding from humanitarian 
channels to longer-term development assistance for education have not 
been smooth and consistent. Small NGOs have had to phase out their 
assistance to schools that they supported during the emergency period. 
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Even larger international NGOs had difficulties in finding appropriate 
funding to cover the gap between relief assistance and longer-term 
educational support interventions. ITA, for example, was forced to 
discontinue working with schools in the earthquake-affected areas at 
the beginning of  2006, because the short-term funding had come to 
an end. For an organization which usually committed to working with 
schools for at least three years, short-term interventions such as the 
welcome-to-school initiative had a very different approach, one that the 
Director found hard to believe would result in long-term change (ITA 
Director, interview, 7 February 2007). Saima Anwer, Education Director 
at Save the Children UK, Pakistan, was quoted in an IRIN report: “So 
far bureaucracy, a lack of commitment and insufficient funding for 
the education sector [have] meant that the permanent construction of 
schools has been extremely slow and in some places non-existent” 
(IRIN Pakistan, 2006a).

Finally, effective donor co-ordination was another concern raised 
by education actors, including members of the donor community. There 
was limited participation by donor representatives in the Education 
Coordination Groups, and no consistent donor working group for 
education. In August 2006 a Group of Seven (G7) earthquake donor 
group was formed, which met on a monthly basis to discuss funding, 
policy, and programming issues across all sectors, and to co-ordinate with 
the government on different priorities. Donors to UNICEF’s education 
programme, Australia, Canada, the European Commission (EC) and the 
Netherlands, attended regular joint meetings to consult on the UNICEF 
programme. Beyond these mechanisms, however, there was no specific 
grouping of education donors. 

This lack of sector-specific co-ordination amongst the donors made 
planning processes very difficult for the government authorities and 
did not allow for the sort of multi-level, linked-up programming, and 
policy development that was required in the earthquake-affected areas. 
Donors need to work together to ensure the continuity of funding from 
the humanitarian to the development channels within their own agencies 
and those of the government authorities, so as to ensure smooth flows 
of funding. Co-ordinated donor-supported policy development processes 
are needed to ensure an increasing convergence of earthquake response 
and ongoing development assistance across the sector. In a national 
context of increased government commitments to education and direct 
or semi-direct budget support from donors, careful assessments are 
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required of the earthquake-affected areas to ensure that in future funds are 
strategically allocated to fill gaps, to ensure equity of access and quality, 
and to leverage changes that are occurring in the quality of children’s 
learning experiences. 

4.6 Lessons learned from the early recovery and 
reconstruction phase

• Programming must evolve, especially with effective sequencing of 
training and capacity-building activities, so as to meet the changing 
demands of the different stakeholders in the recovery processes. 
This includes comprehensive training for education officials in 
different positions managing a high volume of new management 
challenges.

• Technical support, inter-sector coherence, and intra-agency dialogue 
are required by education and child-protection programmes to 
support the development and implementation of careful exit and/
or transition strategies at the beginning of early recovery processes, 
and to promote the integration of child-protection attention and 
messages, which may have been strong during the relief phase, into 
the longer-term development of the education sector.

• Appropriate, flexible funding channels, as well as consistent donor 
co-ordination are required to ensure the transition from relief 
to recovery, and to ensure that windows of opportunity are not 
missed.

• Co-ordination mechanisms and processes must continue into 
recovery and reconstruction, but must evolve to meet the changing 
needs of the different stakeholders. For early recovery, the emphasis 
should shift from updates on activities and announcements of 
numerical targets to more in-depth discussion of policy and 
programming issues. Specific capacity-building efforts may 
be required to support government authorities in managing the 
evolving co-ordination needs.

• Holistic approaches are needed to ensure fair and equitable 
distribution of attention and resources, so as to respond to the 
various educational needs of different target groups, and to ensure 
effective and consistent co-ordination across the entire sector. This 
necessarily requires the involvement of departments/agencies, 
which are involved in sub-sectors such as formal, non-formal, 
technical and vocational education, life skills.
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• Prior preparation and focused technical inputs related, for example, 
to community development and conflict resolution, are required to 
address social and political complexities which may re-emerge after 
the initial relief efforts.
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Chapter 5

Future perspectives

5.1 Introduction
This chapter looks to the future and considers longer-term 

perspectives and developments in the education sector response to the 
earthquake. Three main areas are examined. First, the evolution of the 
Government of Pakistan’s capacity to prevent and respond to disasters 
in and through education. Second, the evolution of the UN humanitarian 
response system, with particular attention to the Education Cluster, 
as well as to the implementation of the ‘One UN’ approach for which 
Pakistan was a pilot country. Within this section, particular attention is 
also paid to the evolving role of UNESCO in humanitarian preparedness 
and response. Last, but far from least, the chapter discusses the lasting 
impacts on the quality of education in the earthquake-affected areas of 
Pakistan. Critical questions include: To what extent has the earthquake 
created a window of opportunity for positive change and for building 
back better? Have there been missed opportunities for educational change 
from which lessons can be learned?

5.2 Evolution of government’s capacity to prevent and  
respond to emergencies in and through education 
The Ordinance that established ERRA as a legal entity in October 

2005 did not include any official closure date or process. In fact, according 
to ERRA’s Legal Director, this will only happen when the Government 
of Pakistan decides and in a manner to be determined by the government: 
“No provision of any law relating to winding up of bodies corporate shall 
apply to the Authority [ERRA] and the Authority shall not be wound up 
except by order of the Federal Government and in such a manner as the 
Federal Government may direct”. 

However, at the time of the fieldwork, there was widespread feeling 
that ERRA would continue to exist for another three or four years 
before being eventually wound down. Funding had been allocated and 
projects planned until 2009, but given the speed of implementation, it 
was highly likely that this would have to be extended for at least another 
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year. ERRA still had a huge amount of work to do in order to respond 
effectively to the challenges of reconstruction in the earthquake-affected 
areas. Lieutenant General Nadeem Ahmed stated that this would remain 
the focus of the agency’s work, even in the aftermath of new disasters, 
such as the floods in Sindh and Baluchistan in June 2007 (interview, 
30 June 2007). However, it is important that communication processes 
are established. This is to ensure that lessons learned and the capacity that 
has been built within and external to the agency, so as to manage disaster 
response, should inform developments at the national, provincial, and 
district levels.

President Musharraf, aware of the need for a strong national 
disaster management strategy, on 23 December 2006, promulgated 
a national Disaster Management Ordinance, which paved the way for 
the establishment of a National Disaster Management Commission. 
The Ordinance outlined membership of this body as including the 
Prime Minister (ex-officio chairperson), leader of the opposition in the 
Senate, leader of the opposition in the National Assembly, ministers of 
defence, health, foreign affairs, social welfare and special education, 
communications, finance, interior, as well as government representatives 
of the four provinces, the Federally Administered Tribal Areas (FATA), 
AJK, Northern Areas, chairman Joint Chiefs of Staff Committee, and 
representatives of civil society. This Commission was charged with 
the development of disaster management policies and plans, which 
would then be followed by the federal and provincial authorities. The 
Ordinance also outlined the structure and function of a National Disaster 
Management Authority (NDMA), which was to act as the implementing, 
co-ordinating, and monitoring body for disaster management. Its initial 
task was the preparation of a national plan to be reviewed and updated 
annually, which would include measures to be taken for the prevention 
of disasters or the mitigation of their effects (NDMA, 2007a and b). 
Interestingly, the Commission did not include representation from the 
education authorities. Yet the National Disaster Risk Management 
Framework (see Box 15) articulated a substantial role for the education 
sector in disaster preparedness and response. 

The National Disaster Risk Management Framework was published 
by the new NDMA in February 2007. In contrast with the ERRA structure, 
which made little attempt to engage with line ministries, the Framework 
outlined different responsibilities of the line ministries, including 
education. The ‘to do’ list is long, and it was clear that implementation 
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will require not only direct actions from the national MoE, but also 
co-ordination and advocacy with the provincial/state and district level 
authorities, for which most of the actions apply. Developed through a 
“consultative process involving stakeholders, ranging from government 
ministries and departments, technical agencies, UN agencies, NGOs and 
donors” (NDMA, 2007b: 8), this set of education priorities provided 
a comprehensive framework for the sector. Yet, such a framework 
is ineffective as long as the details of each task remain so imprecise, 
and whilst the specific responsibilities and areas of influence of the 

Box 15. Education Ministry responsibilities: National Disaster 
Risk Management Framework

• Develop a disaster-risk management plan for the ministry covering 
aspects of risk reduction, preparedness and response, and curriculum 
development on disaster-risk education;

• Identify and make an inventory of vulnerable educational institutions 
and infrastructures of the ministry in hazard-prone areas;

• Implement actions to reduce vulnerability of existing infrastructures 
in the education sector within hazard-prone areas, e.g. retrofitting, 
renovation, rebuilding etc.;

• Construct all new schools, colleges, universities, and other educational 
buildings located in hazard-prone areas to higher standards of hazard 
resilience;

• Develop capacities of schools in hazard-prone areas to be able to cater 
for additional water, sanitation, and administrative chores, so as to 
house affected populations in the event of disaster;

• Conduct orientation programmes to raise awareness of education 
authorities, professors, and teachers about disaster risks in hazard-prone 
areas;

• Develop curricula for schools, colleges, and universities on disaster-risk 
management, particularly in hazard-prone areas;

• Implement school, college and university-level activities to enhance 
awareness of students, and to promote overall preparedness 
in educational institutions through conducting drills, reducing 
vulnerability, etc.;

• Encourage local educational authorities and teachers to prepare 
school-disaster response plans and their implementation;

• Allocate funds for safer construction and disaster-preparedness 
activities at school, college, and university levels in hazard-prone 
areas.

Source: NDMA, 2007b: 43.
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MoE are not well articulated. For example, responsibilities for school 
construction and for most training activities for teachers, administrators 
and school communities lie with the local education authorities and not 
directly with the ministry. The successful operationalization of the plan 
will require the identification of more specific objectives, standards, and 
targets. It is also important to ensure that the activities build effectively 
on existing structures, processes, and expertise at school, community, 
district, provincial, and national levels. At whatever level of the system 
it is implemented, each activity also requires significant financial and 
technical support. 

Despite the establishment of the NDMA, the initial government 
response to the devastating flood in Sindh and Baluchistan in 2007 was 
considered highly ineffective by the media and many observers. Although, 
in part, a reflection of the broader political issues the government was 
dealing with at the time, and not necessarily related to the evolving 
disaster management capacity of the government, the response – and the 
Framework itself – nonetheless raised many questions, and specifically 
so for the education sector. To what extent had lessons learned, outside 
of the highest-level group of government actors within ERRA, been 
synthesized and fed into the new strategy development? Based on the 
experiences of the earthquake, to what extent were the capacities of 
national, provincial, and district-level actors being built to implement 
the NDMA strategy effectively? The individual lessons learned by those 
working directly in the earthquake-affected areas need to be channelled 
into a larger, sector-wide vision of disaster management with leadership 
from the national MoE. This is especially so because of the expanded 
knowledge and capacities of these officials. For example, the DEOs 
and DCTE staff, who have been working with UNICEF and UNESCO 
and/or participated in different training, have new understandings of 
disaster response and preparedness, and enhanced skills in planning and 
administration. Yet, policy development, including curriculum reform, 
is usually a top-down process in Pakistan, with the provinces approving 
and implementing national policies, sometimes with some local variation. 
The relative isolation of the central ministry from the earthquake response 
indicated an important need for bottom-up processes of policy and 
strategy development, which could draw from local-level experiences, 
lessons learned, and capacity development. The ministry must commit 
itself to assess and integrate new approaches and initiatives from local 
authorities in the earthquake-affected areas, for example, with regard 
to teacher education, curriculum development (including integration 
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of child protection and psychosocial well-being) and strengthening of 
Parent Teacher Committees/SMCs. 

In the context of UN reform under which the ‘One UN’ system 
was being piloted in Pakistan, the NDMA expected that all UN agencies 
would be able to support disaster management in a more ‘cohesive 
manner’ (2007b: 57). All UN agencies were expected to participate in 
National Disaster Management Forums and Technical Committees for the 
purpose of sharing information and experiences, and to provide financial 
and technical support for disaster-risk management and preparedness, 
capacity development, and response to humanitarian crises. The NDMA 
identified individual UN agencies for their potential contributions to 
implementation. UNICEF’s role in training service providers to “enhance 
delivery of affordable and quality public services to address the needs 
of [the] most vulnerable” as well as working in water and sanitation 
development, was highlighted, but a potential role in education was not 
made explicit (NDMA 2007b: 58). UNESCO was not mentioned at all 
in this document, although according to UNESCO Pakistan staff, under 
the ‘One UN’ Reform plans, UNESCO will be involved in a number of 
interventions, such as curriculum development, training, a programme 
on school safety, as well as the integration of disaster-risk reduction and 
response into selected tertiary education curricula.

The Framework is ambitious, yet not without gaps and limitations. 
Refinement, implementation and monitoring of the education sector will 
require engagement and support from the education donors, and NGO 
actors will need to play a role. The NDMA recognized that NGOs are 
important partners in disaster-risk management, with a particular role in 
mobilizing communities and developing local-level capacities for early 
warning, disaster preparedness, and response, as well as implementing 
programmes for community vulnerability reduction, such as strengthening 
livelihoods, promoting safer construction practices, and drought 
mitigation strategies. The NDMA was committed to encouraging NGO 
participation in disaster-risk management activities, in the formulation 
of disaster-risk management plans at federal, provincial, district, and 
community levels in order to share resources and information and “to 
link up with the NDMA to ensure that strategic policy and operational 
implementation incorporates their participation” (2007b: 58). The 
experience gained by education actors in mobilizing and working with 
earthquake-affected communities to be better prepared, to prevent and 
respond to disasters, and to do so in ways which prioritize the well-being 
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of children, was very much in line with the NDMA vision and should be 
an asset to the implementation of the strategy. 

Earthquake response experience also indicated that a particularly 
critical role for the education donors and NGO actors was supporting 
capacity development of the local education authorities and the 
school-based head teachers to prevent and manage disasters effectively. 
Rather than stand-alone training, topics on disaster preparedness 
and response should be integrated into ongoing and institutionalized 
programmes of education-management capacity development. Specific 
modules, drawn from training materials that have proved to be effective, 
could be integrated into national and provincial capacity-development 
programmes, including courses for education managers delivered by 
government and non-government institutions such as AEPAM and the 
Aga Khan University Institute of Educational Development (AKU-IED). 
At the same time, such programmes should also raise awareness of 
the relevance to disaster management and disaster risk reduction of 
more generic education-management skills, such as EMIS, planning, 
monitoring, and evaluation. Replicated in other sectors, as well as 
in more generalist management training for district and provincial 
authorities, such capacity-building efforts will ensure that leadership can 
be transferred from the NDMA to the regular civilian structures, as soon 
as possible after a disaster. In the earthquake context, lack of capacity 
of the local and provincial authorities was cited as justification for the 
continued role of ERRA. Whilst ERRA (and its predecessor the FRC) 
was widely credited with managing the disaster response effectively, it is 
arguably not the right agency to continue to lead operations several years 
on. Good governance principles would imply that the sooner ERRA 
could transfer its capacities into the relevant local authority structures, 
the better. According to UNESCO Pakistan’s Director, Jorge Sequeira, 
in the earthquake response process, early efforts should have been made 
to identify and train a cadre of government managers and administrators 
from within the existing authority structures, to be ready for a much 
earlier handover from ERRA (interview, 16 June 2007).

5.3 Evolution of UN humanitarian response capacity 
Education Cluster development 

As described in Chapter 3, an Education Cluster had been established 
in Pakistan some time before the Cluster Approach to the education sector 
was officially adopted and a global Education Cluster was established. In 
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fact, the successful Pakistan experience has been a strong argument for 
education actors, working to a large extent through INEE, to advocate 
for the establishment of an Education Cluster. Moreover, the experience 
of the Pakistan Education Cluster as a sort of trial run in terms of how it 
actually functioned, how it evolved, who was involved, and in what role, 
the strengths, weaknesses, and challenges faced, and its perceived impacts 
has informed the collaborative strategy and process of establishing the 
global Education Cluster. For example, the documents prepared for 
IASC’s approval of the global Education Cluster, referenced the important 
experiences and lessons learned in Pakistan, particularly from UNESCO 
and UNICEF staff members’ true experiences. The identification of the 
Education Cluster’s priority projects for the 2007 Global Humanitarian 
Cluster Appeal document was also strongly influenced by the lessons of 
the earthquake response (UN OCHA, 2007). UNESCO staff conveyed to 
the global Education Cluster Leads (UNICEF and Save the Children) and 
Advisory Group members the critical need for additional resources for the 
country Cluster Lead agency. It was stressed that in a large-scale crisis, 
Education Cluster Heads cannot manage the Cluster responsibilities on 
top of their own agency commitments. They also asserted the value of 
the Minimum Standards as framing guidelines for the sector. UNESCO 
Pakistan was able to highlight the importance of the involvement of the 
education sector in the Early Recovery Cluster, and the need for clear 
communication between the two clusters to ensure that education can 
be a lead sector in the transition from relief to recovery. The need for 
transparent mechanisms regarding the allocation of funds within the 
Clusters was also conveyed by UN and NGO partners as a strong message 
from the Pakistan experience.

Since the earthquake, the IASC and the individual global clusters 
have made significant progress in clarifying processes, roles and models, 
developing more tools and guidance, and making available training for 
current and potential country Cluster Heads. Haiplik recommended 
support to identify and develop national Cluster leadership capacity, that 
is, individuals who could lead the clusters, “‘where the action is’ in the 
field and not in a capital city”, and who are likely to stay “for the long 
haul, unlike the majority of international Cluster Leads who arrive en 
masse during the emergency phase and whose numbers then gradually 
decrease” (2007: 42). These efforts should help to ensure that in the 
future all clusters operate effectively, including Education Clusters. The 
IASC is also institutionalizing real-time evaluations for the clusters to 
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ensure that lessons are drawn out of operations as they are happening, 
and before it is too late to make a difference.13 

A critical synthesis of sector-specific lessons from Cluster experience 
should be part of the role of the new Education Cluster Support Unit, with 
commitments from the Cluster members to ensure the dissemination of 
these lessons to their field-level actors. Otherwise, in a context of rapid 
staff turnover, short-term deployments, and time-crunched preparation 
and communication, it is likely that unsuccessful patterns will only be 
repeated. 

‘One UN’ developments 

Whilst Pakistan was a trial for the Cluster Approach to humanitarian 
assistance, it was also a pilot country for UN efforts towards more 
effective development operations and more co-ordinated delivery at 
the country level, through a ‘One UN’ approach. This approach was 
recommended by the Report of the Secretary-General’s high-level 
panel on UN system-wide coherence (UN, 2006). The call for pilot 
countries was taken up by the governments of eight countries: Albania, 
Cape Verde, Mozambique, Pakistan, Rwanda, Tanzania, Uruguay, and 
Vietnam. These countries have agreed to work towards a common 
UN presence, which capitalizes on the strengths and comparative 
advantages of the different members of the UN family. Different models 
are being piloted to enable the UN system to deliver as ‘One’, such as 
‘One programme’, ‘One budgetary framework’, ‘One leader’ and ‘One 
office’. The overall objective is to accelerate progress to achieve the 
Millennium Development Goals (UNDG, 2007).

Pakistan might anyway, without the earthquake experience, have 
volunteered to be part of the ‘One UN’ pilot. The then Prime Minister 
of Pakistan, Shaukat Aziz, acted as Co-Chair of the High-Level Panel. It 
is also of interest to consider how far the Pakistan earthquake supported 
progress towards ‘One UN’, and especially the progress that has been 
made in inter-agency collaboration and synergy in the education sector. 
For example, in the Disaster Management Team established under 
the ‘One UN’ initiative, organization mirrors the Cluster structure 
established as part of the earthquake response, and the education sector 
is represented. 

13. For more information see the OCHA web site: http://ochaonline.un.org/ and 
especially the Humanitarian Reform Support Unit (HRSU) web site: www.
humanitarianreform.org/humanitarianreform/Default.aspx?tabid=53
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Generally speaking, the UN response to the earthquake, working 
closely with the Government of Pakistan, and especially in partnership 
with ERRA, was considered a success. The Special Advisor to ERRA 
and to the UN Resident Coordinator asserted that, based on its own 
positive experiences of UN co-ordination, the Government of Pakistan 
was surprised that communication and co-ordination between the 
government and the UN could have been less effective elsewhere 
(interview, 17 February 2007). There remain many critical issues to work 
through before there can be anything like a unified UN response, and 
Haiplik highlighted how challenging it was to develop new modalities 
and systems for UN co-ordination “in the midst of responding to a new 
emergency in a politically volatile part of a troubled country” (2007: 42). 
However, it would seem that the collaboration and co-operation forged 
during the earthquake response helped the UN agencies working in 
the education sector to identify their comparative strengths, roles and 
niche areas, and to work towards more unified sector planning. For the 
education sector in Pakistan, an Education Thematic Working Group was 
established, and at the same time, the Disaster Risk Management Theme, 
one of five themes under the ‘One UN’ Reform, focused on emergency 
preparedness and response issues, including the educational response to 
future emergencies. In the context of the 2007 Medium-Term Review 
(2007) of the United Nations Development Assistance Framework 
(UNDAF) for Pakistan 2004-2008, a mapping and assessment exercise 
of UN interventions in education was commissioned. This should inform 
the development of a ‘One UN’ education plan (UNESCO Pakistan staff, 
interviews, July 2007).

In the education sector in particular, the close relationship between 
UNICEF Pakistan and UNESCO Pakistan, which evolved during and, to 
a large extent, due to the earthquake response was particularly significant. 
A co-ordinated, high-quality and holistic education response responding 
to the full demands of the Education for All and Millennium Development 
Goals commitments calls for attention to all levels of education and to 
all sub-sectors. In terms of UN agencies, UNICEF’s focus on primary 
education is complemented by UNESCO’s sector-wide perspectives and 
operations. In the earthquake response, this complementarity was realized 
through close collaboration in policy and co-ordination, for example, 
UNESCO’s support role to UNICEF as the Education Cluster Lead, 
and its leadership in the Education Sector Group of the Early Recovery 
Cluster. At the programming level, partnerships were also forged, for 
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example, in teacher training: UNICEF provided financial support for 
primary teacher training and UNESCO for middle and secondary teacher 
training. UNESCO’s broader perspective on the education system at all 
levels, and its advocacy and support for the construction of transitional 
structures for middle and secondary schools, complemented UNICEF’s 
prioritization of permanent school construction, and the provision of 
transitional structures at the primary level. As one non-UN interviewee 
stated, “UNICEF and UNESCO need each other”. It is important that as 
the earthquake response programmes folded into the ongoing programmes 
within both UNESCO and UNICEF, the momentum for enhanced 
collaboration and complementary programming also continues. 

Although there were inevitably some tensions in terms of 
prioritization, especially as UNICEF had far more resources to work with 
than UNESCO, successful collaboration evolved with joint programming 
initiatives, and complementary sector co-ordination responsibilities. 
Closer understanding of the comparative niche and advantage of each 
agency are important building blocks for closer relations in the future. 
UNICEF and UNESCO’s pre-existing relationships with the Pakistan 
Government, and the agencies’ different linkages with MoE policy 
development units, offer different potential entry points for the long-term 
institutionalization of earthquake-stimulated curriculum development 
in the student and teacher training curricula. UNICEF’s linkages to 
child-protection agencies, and networks, and with the Ministry of Social 
Welfare and Special Education could be further developed to support 
increased attention to education for children with disabilities and other 
vulnerabilities. 

The asymmetry, in terms of financial resources and the direct 
implementation of agency programming activities between UNESCO 
and UNICEF, meant that UNESCO staff were able to devote more 
time to promoting quality, to developing broader strategies, and to the 
development of influential documents such as the education section of 
the ERRA-UN early recovery plan and the quarterly reports on it. A 
UNESCO Pakistan document (UNESCO Pakistan, 2007a: 3) described 
how the joint sector leadership by UNESCO and UNICEF also 
established co-ordination mechanisms between the two agencies, and 
within the sector, which the agency hoped would improve effectiveness 
and service deliveries in the future. UNESCO identified joint planning 
and implementation of teacher training activities, and standardized 
procedures for monitoring and reporting, as contributing towards the 
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‘One UN’ Reform processes and in general a more effective use of 
resources. 

The strong relationship between UNESCO and UNICEF, which 
developed in the context of the Education Cluster during the response 
to the Pakistan earthquake was evidenced in activities such as the 
UNESCO-UNICEF development of teacher training material and roll 
out, as well as the mutual decision for UNESCO to develop the trainings 
and support activities for educational managers, thereby freeing up 
UNICEF resources for other activities. These can serve as models for 
future emergency response operations in education. Furthermore, it is a 
foundation on which the ‘One UN’ Reform process in Pakistan can further 
build. A key to the successful working relationship between UNESCO 
and UNICEF was the spirit of co-operation that existed among the 
respective staff members. The extent and quality of the collaboration was 
greatly influenced by the strong trust established between the UNICEF 
Focal Point for Education in the Emergency Team and the UNESCO 
Earthquake Response Programme focal points, peers who, prior to coming 
together in Pakistan, were connected through the INEE network. Once in 
Islamabad, they were able to work in tandem, each complementing the 
other. In recognition of the need to further institutionalize the relationship 
between UNESCO and UNICEF in Pakistan, a formal Memorandum of 
Understanding was drafted by UNESCO in February 2007. Progress with 
that specific document stalled, and the process of institutionalizing the 
complementarity now lies within the ‘One UN’ process, but the principles 
for collaboration are retained (UNESCO Pakistan Director, interview, 
14 July 2007). Not only through the ‘One UN’ Reform process, but also 
through the Education Cluster development and roll-out, the relationship 
between UNESCO and UNICEF in the Pakistan earthquake response 
was a significant model. 

UNESCO’s role in humanitarian response in education

For a UN agency which does not typically work in acute emergency 
response activities, the role that UNESCO Pakistan played in the education 
sector response to the earthquake was highly significant, with long-term 
implications at national and international levels. According to UNESCO’s 
Earthquake Response Project Manager, the ability to effectively co-
ordinate and perform comprehensive humanitarian responses is going 
to be critical to the future of the UN. For UNESCO to remain relevant 
in the future UN system, the agency has to play a role in, and add value 
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to, humanitarian response. This necessitates both upstream policy-level 
work and quality service delivery to affected populations.

From the day of the earthquake, Jorge Sequeira, the UNESCO 
Pakistan Director, was engaged in the UN earthquake response, and 
was proactive in the identification of an appropriate role for UNESCO. 
Strategically, this role should draw on the agency’s core strengths and 
existing relationships, and complement those of other agencies with 
more obvious expertise and capacity in immediate relief activities. As 
described in Chapter 2, a two-person UNESCO team was deployed as 
part of the initial UN emergency response which, although a very small 
action, was nonetheless significant in the history of UNESCO. Although 
there was little institutional support or guidance available to UNESCO 
Pakistan from Paris headquarters, entry points for UNESCO interventions 
were soon found within both the education and the Early Recovery 
Clusters. Soon after the earthquake struck, UNESCO education staff 
made a short needs assessment mission, in collaboration with NWFP 
education authorities, with whom UNESCO had an ongoing relationship. 
In addition to the potential of a leadership role in co-ordination within 
the education sector, through involvement in the clusters and promotion 
of the Minimum Standards, the needs assessment mission also identified 
programming needs which UNESCO could very appropriately fill. 
These included capacity building for education managers, middle and 
secondary school teacher training, and school reconstruction at these 
levels. The complementarity of UNESCO’s systems-level perspective 
on education, in relation to the focus on primary education by most other 
agencies in the sector, was reinforced in the co-ordination meetings. 
As already detailed, UNESCO-IIEP’s Education in Emergencies and 
Reconstruction Programme provided technical assistance to UNESCO 
Pakistan. Proposals were developed, funding was provided, and a 
focal point was seconded for six months through the NRC. This was 
a critical intervention, which allowed UNESCO Pakistan to further 
develop its role in the sector, and should be seen as a model for future 
UNESCO contributions to humanitarian efforts (UNESCO Pakistan and 
UNESCO-IIEP staff, interviews, February and July 2007).

UNESCO Pakistan faced significant challenges in operating 
effectively in a humanitarian-response mode. To do so in a systematic 
and predictable way, on a global level, calls for changes to, or at least 
adaptations in UNESCO’s modes of working, so as to improve the 
level of efficiency. UNESCO’s bureaucracy is heavy, especially in the 
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procurement of goods and services, and the recruitment of staff and 
consultants. The agency’s current systems do not allow for the rapid 
processing of contracts nor, for example, for salary and consultancy 
rates to be adjusted according to specific situations in order to attract 
and retain good people in the very competitive context of a humanitarian 
operation. Technical assistance and guidance on emergency response 
was not readily available to UNESCO Pakistan from UNESCO 
headquarters, nor was there any roster of trained staff with relevant skills 
ready for rapid deployment. Perhaps even more serious, a barrier to 
effective operations and source of frustration to the UNESCO Pakistan 
team, was the limited support from headquarters for their efforts, and a 
frequent questioning of their work in relation to UNESCO’s mandate. 
As described below, central-level policy developments on, and the 
establishment of a Post-Conflict Post-Disaster Unit at Paris headquarters 
bodes well for improved response. It is hoped that the experiences of 
the UNESCO Pakistan team, and their expressed need for moral and 
technical support, as well as for revised financial, recruitment, and 
programme-implementation procedures, can inform the work of the 
unit.

In part, because of the UNESCO Pakistan experience, and the 
demands for change and support from Islamabad, and an increasingly 
vocal, collective cri du cœur from other UNESCO country offices in 
countries affected by emergencies, in February 2006, the UNESCO 
Director-General established a Post-Conflict and Post-Disaster (PCPD) 
Task Team (C. Talbot, interview, 30 July 2007). This team has the overall 
aim of assessing UNESCO’s recent experiences in PCPD situations, 
refining its role, and developing a strategy to strengthen and focus 
its contributions in PCPD situations (UNESCO, 2006: 4). Task Team 
members comprised UNESCO Headquarters and field staff, the majority 
of whom had extensive experience in post-conflict and post-disaster 
situations. The Task Team’s work resulted in the establishment of an 
Intersectoral Platform for PCPD situations, a mechanism for funding and 
co-ordinating UNESCO’s early response to disasters, and post-conflict 
situations. In February 2008, a new Section for Education in Post-Conflict 
and Post-Disaster Situations was established at UNESCO Headquarters, 
with a remit to strengthen UNESCO Education Sector co-ordination of 
PCPD response. In the meantime, UNESCO staff members continue 
to further their involvement in both national and international-level 
humanitarian response initiatives. UNESCO Pakistan was very much 
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involved in the education sector response to the Pakistan floods in 
Baluchistan and Sindh, and prepared a policy document on Early Recovery 
in the Education Sector. UNESCO, with representatives from UNESCO 
Pakistan, as well as from UNESCO-IIEP, had a strong presence on the 
Global Advisory Group of the Education Cluster, with an important role 
mapped out within Cluster projects, especially in training and capacity 
building.

In summary, the UN humanitarian response capacity in education 
should be improved by the systematic integration of good practices, 
the limitations, and the lessons learned from the Pakistan earthquake 
response. These lessons should inform the development of the Global 
Education Cluster and the ‘One UN’ Reform processes, and help to shape 
the evolving mandate of UNESCO in emergency and post-emergency 
contexts. 

In particular, the Education Cluster partners should:

• Insist on the separation of agency and Cluster Head roles and the 
allocation of resources for dedicated Cluster staff.

• Insist on the development of transparent mechanisms for receiving 
and disbursing donor funds allocated to Cluster appeals and Cluster 
plans. 

• Carefully monitor the allocation of donor funds across the Cluster 
Appeal, and proactively advocate for resource allocation across the 
priority areas (such as vulnerable groups) and across all affected 
education sub-sectors.

• Develop monitoring templates for Cluster partners and common 
data collection, management tools, and database formats, which are 
aligned to the INEE Minimum Standards. 

• Ensure mechanisms for inter-Cluster interaction and co-ordination, 
especially with the Protection Cluster and the Early Recovery 
Working Group.

In the context of the ‘One UN’ Reform processes, UN agencies 
active in education should:

• In any disaster-response situation establish complementary and 
mutually supportive roles, based on inter-agency relationships 
and Memoranda of Understanding and the specifics of existing 
in-country programming, relationships and niche, in addition to 
existing and potential capacity.
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• Ensure that inter-UN co-ordination and complementarity effectively 
serves the Education Cluster and supports government authorities 
in playing leadership roles in the sector.

• Develop mechanisms for working at scale, including more effective 
collaboration with multiple NGO partners.

• Develop mechanisms for the rapid deployment of adequate, capable 
staff, including protocols for inter-agency secondments, for rapid 
deployments from internal and external rosters.

5.4 Building back better? Evolution of education  
in the earthquake-affected areas
ERRA’s vision for reconstruction is to build back better. For the 

education sector, ERRA highlighted what this implied: 

• better construction designs;
• provision of better physical facilities; 
• better classroom support to improve students’ learning achievement 

level; 
• rationalized provision of schools; 
• better and improved ownership and management of the educational 

institutions through parents’ participation; and 
• better service delivery (ERRA, 2006b:1).

The ERRA-UN early recovery plan stated that the programmes of the 
ERP will “lay the foundations for building back better through improving 
access to quality primary and secondary education, especially for girls, 
in healthy and protective environments. In line with the principle of 
building back better, programmes will also improve access to education 
for populations previously unreached in earthquake-affected areas” 
(ERRA and IASC Country Team, 2006a: 8).

The rallying call to build back better in the earthquake-affected 
areas is strong, and the imperative for significant qualitative change 
in education is taken up by different agencies in their future planning. 
Although, as described above, ERRA’s focus has been on infrastructure, 
with reports and presentations to donors largely focused on the number 
and the type of construction activities, other non-government education 
actors have been working towards a broader, if non-specific, framework 
for building back better. UNICEF’s programme priorities for 2007-2008, 
for example, reflect the aims of building back better in terms of school 
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construction and access to and the quality of educational processes and 
opportunities:

• one hundred per cent re-enrolment of primary-aged children and 
new enrolments of 30 per cent of children who were not in school 
prior to the earthquake;

• thirty per cent of schools to be accessible to children with physical 
disabilities;

• construction of 1,500 transitional shelters;
• construction of 500 primary schools that are earthquake-resistant, 

have child-friendly classrooms with space to accommodate all 
pre-earthquake and new enrolments; 

• subject-based training for teachers; 
• continued capacity building for education department staff, 

especially in planning and monitoring (UNICEF Pakistan, 2007).

The previous chapters have highlighted some of the particularly 
promising developments for educational access and quality in Pakistan 
catalyzed by earthquake-response interventions. So far, there has been 
little systematic impact assessment of any of the interventions. Beyond 
the numerical indicator data collected by respective agencies, there 
has been no comprehensive evaluation of the sector-wide impacts of 
the collective efforts. UNICEF plans a comprehensive cross-sectoral 
evaluation of the earthquake response in 2008, which should produce 
more specific insights. In the meantime, however, it can be asserted that 
overall, the education sector earthquake response has stimulated: 

• increased access to education, especially for girls;
• improved teaching and learning;
• improved management capacity at different levels of the system;
• increased technical and operational capacity within education 

institutions; 
• increased engagement of communities in education and stronger 

structures (such as the PTCs/SMCs) to channel this; 
• improved physical infrastructure in the education sectors – schools 

and education offices.

Yet many of these improvements remain tentative. Without sustained 
attention, funding, technical support, and strategic planning, it is very 
possible that some of the progress will be lost, with slippages back into 
pre-earthquake patterns. It is imperative to make the broad and holistic 
concept of building back better a longer-term reality for children, their 
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parents, and the teachers in the earthquake-affected areas and to leverage 
the concrete improvements, the experiences, lessons learned, skills and 
capacities gained to promote educational development across Pakistan. 
To achieve this goal, the present study suggests a number of important 
strategies:

• Ensuring the appropriate allocation of attention and resources 
across the different sub-sectors of education to address the diverse 
educational needs of different groups of children and youth.

• Ensuring sustainability of capacity-development initiatives and 
further enhancing leadership skills of education staff (especially 
at district levels), who have developed new skills and capacities 
through the earthquake response.

• Integration and institutionalization of new initiatives which, when 
systematically assessed, prove to be effective, into institutionalized 
policies and curricula etc. This means inclusion of topics such as 
child protection and disaster preparedness into teacher education, 
as well as institutionalizing an enhanced role of parents and 
communities in education within education authorities’ processes.

• Focused attention on the quality of education (including, for 
example, curriculum development, but also education planning 
and governance) to ensure that access gains are maintained. Much 
depends on the recognition of the critical role of teachers, and the 
development of holistic, gender-responsive teacher support, and 
development policies and programmes.

Achievement of all these goals inevitably depends on sustained 
and co-ordinated donor support for education, aligned with appropriate 
government budget allocations.
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Appendix 1

The Cluster Approach to Education

Education and humanitarian reform
In July 2005, the Inter-Agency Standing Committee (IASC) of 

the UN Office for the Coordination of Humanitarian Affairs (OCHA) 
embarked on major reform to improve the predictability, timeliness, and 
effectiveness of response to humanitarian crises, as highlighted by the 
United Nations (2005) Humanitarian Response Review. This review 
effort led to the adoption by the IASC of the Cluster Approach for 
enhanced accountability, predictability, and effectiveness of humanitarian 
response. The approach intends to redress critical systemic gaps and 
strengthen leadership and accountability in nine sectors of humanitarian 
response: nutrition, water and sanitation, health, camp co-ordination 
and management, emergency shelter, protection, logistics, emergency 
telecommunications, and early recovery. Education was originally not 
included.

In November 2006, UNICEF made a formal submission to the 
IASC Working Group to apply the Cluster Approach to education, with 
the Cluster to be led by UNICEF and Save the Children and supported 
by an advisory group of UN agencies and NGOs. This was approved 
by the IASC Working Group in November 2006 and endorsed by the 
IASC Principals meeting in December 2006. It is expected that the 
formation of an Education Cluster will raise the profile of education in 
an emergency response, ensure a co-ordinated and effective response, 
and attract adequate funding.

Although education was not formally accepted as an IASC Cluster 
at the time of the Pakistan earthquake, an Education Cluster nonetheless 
successfully formed and operated. The experiences and lessons learned 
from Cluster formation and response continue to shape the development 
of the IASC Global Cluster and inform the work of country-level Clusters 
subsequently formed.
Sources: International Save the Children, 2007: 15; INEE, 2008a.
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Appendix 2

INEE Minimum Standards for Education 
in Emergencies, Chronic Crises  

and Early Reconstruction

The Inter-Agency Network for Education in Emergencies (INEE) is a 
global, open network of non-governmental organizations, UN agencies, 
donors, practitioners, researchers and individuals from affected 
populations working together within a humanitarian and development 
framework to ensure the right to education in emergencies and post-crisis 
reconstruction.

Minimum Standards overview
The INEE Minimum Standards were developed by stakeholders 

from a variety of levels and have evolved out of emergency and early 
reconstruction environments around the world. As such, they are 
designed for use in emergency response, emergency preparedness, and in 
humanitarian advocacy, and are applicable in a wide range of situations, 
including for populations affected by natural disasters and armed 
conflicts. The Standards give guidance and flexibility in responding to 
needs at the most important level – the community – while providing 
a harmonised framework to co-ordinate the educational activities of 
national governments, other authorities, funding agencies, and national 
and international agencies.

The Minimum Standards cover five categories:

• Minimum standards common to all categories: this category 
focuses on the essential areas of community participation and the 
use of local resources when applying the standards contained in this 
handbook, as well as ensuring that emergency education responses 
are based on an initial assessment that is followed by an appropriate 
response and continued monitoring and evaluation;

• Access and learning environment: focuses on partnerships to 
promote access to learning opportunities and inter-sectoral linkages 
with, for example, health, water and sanitation, food aid nutrition 

http://www.unesco.org/iiep
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and shelter, to enhance security and physical, cognitive and 
psychological well-being;

• Teaching and learning: focuses on critical elements that promote 
effective teaching and learning: (1) curriculum, (2) training, 
(3) instruction, and (4) assessment;

• Teachers and other education personnel: focuses on the 
administration and management of human resources in the field 
of education, including recruitment and selection, conditions of 
service, and supervision and support; and

• Education policy and coordination: focuses on policy formulation 
and enactment, planning and implementation, and coordination.

Source: INEE, 2008b.

http://www.unesco.org/iiep
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