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INTRODUCTION TO THE CASE STUDIES SERIES
The World Bank’s Global Facility for Disaster Reduction and Recovery (GFDRR), the United Nations Devel-
opment Program (UNDP) and the European Union (EU) are working on a guide for developing disaster re-
covery frameworks (DRF). This guide aims to help governments and partners plan for resilient post disaster 
recovery while contributing to longer term sustainable development. It is based on practices gleaned from 
country experiences in disaster recovery around the world. Hence, the development of the DRF Guide en-
tailed the development of country-level case studies as well as thematic case studies on disaster recovery.

These case studies have been designed to collect and analyze information on: i) disaster recovery stan-
dards and principles adapted by countries for specifi c disasters; ii) planning efforts for making such re-
covery effi cient, equitable and resilient; iii) policies, institutions and capacities to implement and monitor 
disaster recovery; and iv) ways and means for translating the gains of resilient recovery into longer-term 
risk reduction and resilient development.  

Importantly, these case studies aim to learn from, and not evaluate, country reconstruction initiatives. Practices 
learned from each country’s experience will inform the contents of the guide for developing a DRF. Additionally, 
the case studies examine the planning processes and not the implementation details of recovery experiences. 
As such, they do not seek to offer a comprehensive account of the post-disaster recovery program, but instead 
provide details and insight into the decision-making processes for reconstruction policies and programs. 
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CHAPTER 1: INTRODUCTION

Evolution of a comprehensive approach toward disaster management in Indonesia
Indonesia, offi cially known as the Republic of Indonesia, is highly prone to natural disasters on account of 
being located between the Ring of Fire and the Alpide Belt. In the past several years, Indonesia has been 
subjected to numerous natural disasters, among them the devastating earthquake and tsunami that occurred 
in Aceh and Nias at the end of 2004, claiming more than 225,000 lives. 

At the time of the 2004 catastrophe, Indonesia was guided by a disaster management approach that largely 
focused on emergency response:

• at the national level, the National Coordinating Agency for Disaster and Refugees Management 
(BAKORNAS PB) was responsible for emergency response, including issues of displacement, as 
mandated by Presidential Decree (Perpres) No. 3/2001;

• at the provincial and district/municipality level, the Unit of Implementation Coordination 
for Disaster and Refugee Management (SATKORLAK PBP) and the Unit of Implementation for 
Disaster and Refugee Management (SATLAK PBP) were the respective mandated institutions. 

The post-disaster situation in Aceh and Nias demanded a recovery1 effort that could match the massive 
scale of destruction caused by the earthquake and tsunami, infl uencing the Government of Indonesia to pay 
special attention to the recovery process. It set up the Rehabilitation and Reconstruction Agency (BRR), 
equivalent to a ministry, on an ad hoc basis to manage recovery activities in Aceh and Nias as well as coor-
dinate the involvement of donors and NGOs in the recovery process. 

The experience gained and the lessons learned in the course of handling the post-disaster recovery in Aceh 
and Nias, and in the wake of subsequent disasters such as the 2006 earthquake in the Special Region of 
Yogyakarta highlighted the necessity of a disaster management system in Indonesia that could tackle not 
only emergency response but also recovery, mitigation and preparedness. Hence, in 2007, the government 
enacted the ‘Disaster Management Law’ (24/2007) and further clarifi ed it with the following regulations:

• Presidential Regulation (Perpres) No. 08/2008 by which the National Agency for Disaster 
Management (Badan Nasional Penanggulangan Bencana/BNPB) was established;

• ‘Implementation of Disaster Management’ (Government Regulation No. 21/2008);

• ‘Funding and Management of Disaster Aid’ (Government Regulation No. 22/2008); and

1  The term recovery used in this paper encompasses rehabilitation and reconstruction such as physical reconstruction, livelihoods and service rehabilitation, 
among others.
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• ‘Participation of International Institutions and Non-government Foreign Institutions in Disaster 
Management’ (Government Regulation No. 23/2008).

The enactment of this set of regulations has brought about a transformation in the government’s disaster 
management approach: 

• to make it more holistic and comprehensive, proceeding from Disaster Risk Reduction (DRR), 
including mitigation and preparedness, to emergency response and recovery, including rehabil-
itation and reconstruction;

• to perceive it in terms of the collective efforts of all stakeholders, each with complementing 
roles and functions; and

• to make DRR an integral part of the development process in order to achieve a culture of resil-
ience toward disasters.

New agencies for disaster management 
• at the national level, BNPB, a non-department government agency equivalent to a ministry, replaced 

the National Coordinating Agency for Disaster and Refugees Management (BAKORNAS PB); and 

• the newly created Regional Agency for Disaster Management (Badan Penanggulangan Bencana 
Daerah/BPBD) replaced the Unit of Implementation Coordination for Disaster and Refugee Man-
agement (SATKORLAK PBP) at the provincial level as well as the Unit of Implementation for 
Disaster and Refugee Management (SATLAK PBP)at the district/city levels. 

Role of BNPB in post-disaster recovery
BNPB’s mandate is to manage all phases of disaster management in Indonesia, including the post-disaster 
recovery phase. Since its inception in 2008 the institution:

• has developed institutional capacity and regulatory instruments to guide the implementation of 
recovery activities. These include:

 - the ‘General Guidelines for the Implementation of Rehabilitation and Reconstruction’ (Reg-
ulation of the Head of BNPB No. 17/2010), henceforth referred to as ‘General Guidelines’;

 - the ‘Guidelines on Post-Disaster Needs Assessment’ (Regulation of the Head of BNPB No. 
15/2011); and

 - the ‘Guidelines on Monitoring and Evaluation of Rehabilitation and Reconstruction’ (Regu-
lation of the Head of BNPB No.5/2012). 

• has managed the recovery process in many post-disaster situations in Indonesia such as 
following the:

 - the September 2009 earthquake in West Sumatra Province; 

 - the October 2010 flash flood in Wasior in Teluk Wondama District  
(West Papua Province);

 - the October 2010 earthquake and tsunami in Mentawai Islands District in  
West Sumatra Province; and

 - the October 2010 eruption of Mount Merapi and lava rain in Yogyakarta and  
Central Java Province. 
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Objective of this study 
This report describes the current status of the Recovery Framework in Indonesia along with the lessons 
learned from the country’s most recent experiences in post-disaster recovery. It is one of the thematic case 
studies commissioned for the purpose of contributing toward the development of an international Disaster 
Recovery Framework (DRF) Guide as recommended by the World Reconstruction Conference in 2011. The 
idea being that such a Guide would be of assistance to governments, policymakers and agencies in for-
mulating and implementing effective post-disaster recovery programmes and strategies by building on a 
thorough Post-Disaster Needs Assessment (PDNA). 

Selection of the case study 
The specific case studies chosen for this report include the recovery efforts carried out in the wake of the 
October 2010 Mentawai earthquake and tsunami as well as the Mount Merapi eruption. These were two of 
the major disasters faced by Indonesia in the past three or four years:

• that tested the new post-disaster Recovery Framework that had been put in place, with BNPB 
conducting PDNA and preparing Action Plans for Rehabilitation and Reconstruction (Renaksi) 
as the framework for post-disaster recovery process in the affected areas following the two 
disasters;

• the time-frame of three years (2010-2013) accorded to the recovery efforts was a sufficiently long 
period to capture good practices and lessons learned from the implementation of the recovery 
process in Mentawai as well as Yogyakarta and Central Java; and

• the writer’s own involvement in the planning process of the recovery operation in both the affect-
ed areas afforded an opportunity for several insights apart from good practices. 

Background of the Mentawai tsunami 
On 25 October 2010, an earthquake measuring 7.2 on the Richter Scale hit the Mentawai Islands District 
in West Sumatra Province. As the depth of the earthquake was quite shallow and located in the subduction 
zone below the sea floor, the earthquake triggered a tsunami that reached a wave height of 3 m as far as 
1 km inland, resulting in 509 fatalities and the displacement of 11,425 people. Considerable damage was 
inflicted in the four subdistricts of Mentawai, namely South Sipora, South Pagai, North Pagai and Sikakap. 
Apart from causing heavy damage to 879 houses among a total of 1269 houses, the disaster took a heavy 
toll of roads, government offices, health facilities, educational facilities, trade facilities and resorts.

The Damage and Losses Assessment (DaLa) conducted in November 2010 put the estimated economic loss 
at IDR 348.92 billion (US$ 3.4892 million). The sector-wise loss was as following: 

• the productive economy: IDR 117.82 billion (US$ 1.1782 million or 33.9 percent of the total loss);

• the housing sector: IDR 115.82 billion (US$ 1.1582 or 33.2 percent of the total loss;

• cross-cutting sectors: IDR 79.44 billion (US$ 0.7944 million or 22.81 percent of the total loss. 

• the infrastructure sector: IDR 19.16 billion (US$ 0.1916 million or 5.50 percent of the total loss; and

• the social sector: IDR 16.03 billion (US$ 0.16 million or 4.6 percent of the total loss).
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Background of the Mount Merapi eruption
At a height of 2,980 m above sea level, Mount Merapi is a stratovolcano that spans an area spread across 
four districts in two provinces, namely Sleman in Yogyakarta and Magelang, Boyolali, and Klaten in Central 
Java Province. The 26 October 2010 eruption of Merapi, which had become increasingly active since late 
September 2010, has been estimated as the largest compared to five previous eruptions that happened in 
1994, 1997, 1998, 2001 and 2006. 

The 2010 eruption claimed 277 lives in Yogyakarta and 109 lives in Central Java. Heavy damage was inflicted 
on 2,682 houses in Yogyakarta and 174 houses in Central Java, apart from the heavy disruption of livelihood 
facilities, roads, bridges, educational, health and public service facilities. 

The DaLa Assessment conducted by BNPB in December 2010 put the total value of loss at IDR 3.62 trillion 
(US$ 36.2 billion). The sector-wise damage and loss was as following: 

• the productive economic sector: IDR 1.69 trillion (US$ 16.9 billion or 46.64 percent of the total 
damage and loss);

• the infrastructure sector: IDR 707.42 billion (US$ 7.0742 million or 19.50 percent of the total loss);

• the housing sector: IDR 626.65 billion (US$ 6.2665 million or 17.27 percent of the total loss); 

• cross-cutting sectors: IDR 408,75 billion (US$ 4.0875 million or 13.22 percent of the total 
loss); and 

• the social sector: IDR 122.47 billion (US$ 1.2247 million or 3.38 percent of the total loss). 

This paper is divided into seven chapters:

• Chapter 1 – Introduction.

• Chapter 2 – Methodology of the study. 

• Chapter 3 – Findings: Developing institutional arrangements and management systems  
for recovery.

• Chapter 4 – Findings: Developing guiding principles to shape recovery policies, set priorities 
and plan recovery.

• Chapter 5 – Findings: Design, cost and financing of the recovery programmes.

• Chapter 6 – Findings: Managing programmes, ensuring performance. 

• Chapter 7 – Conclusion. 
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CHAPTER 2: METHODOLOGY OF THE STUDY

A qualitative approach has been followed in this case study. Four research techniques were applied for data 
collection in the span of a month, from 2014 January end to 2014 February end. The techniques were as follows: 

• a review of available literature;

• interviews with key stakeholders; 

• focus group discussions; and 

• observation, including:

 - fi eld observation; and

 - participant observation, made possible by this writer’s involvement in the process of PDNA 
as well as in the writing of the Action Plans for Rehabilitation and Reconstruction in both 
post-disaster scenarios. Being a Knowledge Management Consultant for the Disaster Risk 
Reduction-based Rehabilitation and Reconstruction (DR4)2 project covering the Merapi Re-
covery Response (MRR) and the Recovery Initiative after Sumatra Earthquake in Mentawai 
(RISE), facilitated participant observation on several issues/aspects relating to the imple-
mentation of the Recovery Action Plans in post-tsunami Mentawai and post-eruption Merapi. 

The following table provides information on the data that was sought and the collection technique that 
was applied.

2  Disaster Risk Reduction- based Rehabilitation and Reconstruction (DR4) is a collaborative project between United Nations Development Programme (UNDP) 
and BNPB to strengthen the latter’s capacity as well as regulatory framework in handling the post-disaster recovery process in Indonesia. 
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Table 2.1: Data collection and techniques 

 Data that was sought Main data collection technique

Regulations on institutional arrangement and 
policy framework on post-disaster recovery, 
e.g., the role of BNPB and other government 
ministries, the guidelines for disaster recov-
ery, PDNA, Action Plan, financing, monitoring 
and evaluation of post-disaster recovery.

-  Review of existing regulations on post-disaster recovery such as 
national laws, government regulations and regulations of Head of 
BNPB, among others 

Planned priorities and recovery activities in 
post-tsunami Mentawai and post-eruption 
Merapi in Yogyakarta and Central Java. 

-  Review of Action Plans for Rehabilitation and Reconstruction for both 
post-disaster recovery areas.

- Participant observation.

Planned institutional arrangement, funding, 
monitoring and evaluation mechanism for 
recovery in Mentawai Islands as well as in 
Yogyakarta and Central Java.

-  Review of Action Plans for Rehabilitation and Reconstruction for both 
post-disaster areas.

- Participant observation.

Implementation of recovery activities, 
institutional arrangement, funding, monitor-
ing and evaluation mechanism for recovery 
in Mentawai Islands as well as Yogyakarta, 
and Central Java; challenges and obstacles in 
implementation and ways of resolving those 
challenges.

-  Interviews with key stakeholders such as relevant BNPB officials at the 
national level and BPBD officials at the province and district level in 
West Sumatra, Yogyakarta and Central Java.

- Review of government documents such as monitoring reports. 
- Field and participant observation. 

The role of NGOs in recovery, their views  
on the current progress of recovery in  
Mentawai, Yogyakarta and Central Java,  
including challenges in the implementation 
and ways of resolving them.

-  Focus group discussion with local DRR Forum, local NGOs and 
international agencies.

-  Review of documents made available by the Forum, NGOs and 
international agencies with regard to the recovery process. 

- Field observation.

The level of people’s satisfaction with the 
recovery programmes run by the government 
and other actors.

-  Interviews with key stakeholders and/or focus group discussions with 
beneficiaries of the recovery programmes.

-  Review of government documents and from NGOs regarding the 
recovery process.

- Field observation.

Inclusion of the community in the planning 
and implementation process, monitoring 
recovery programmes with regard to the 
inclusion of the gender equality principle  
and protection of vulnerable groups. 

-  Interviews with key stakeholders such as relevant BNPB officials at the 
national level and BPBD officials at the province and district level in 
West Sumatra, Yogyakarta and Central Java.

-  Focus group discussions with local DRR Forum, local NGOs and 
international agencies.

-  Interviews with key stakeholders and focus group discussions with 
beneficiaries of the recovery programmes.

- Field and participant observation.

Incorporation of DRR measures into the 
recovery programmes. 

-  Review of Action Plans for Rehabilitation and Reconstruction for both 
post-disaster areas.

-  Interviews with key stakeholders such as relevant BNPB officials at the 
national level and BPBD officials at the province and district level in 
West Sumatra, Yogyakarta and Central Java.

-  Focus group discussions with local DRR Forum, local NGOs and  
international agencies.

- Field and participant observation.
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CHAPTER 3: FINDINGS: DEVELOPING INSTITUTIONAL 
ARRANGEMENTS AND MANAGEMENT SYSTEMS FOR RECOVERY

3.1 INSTITUTIONAL ARRANGEMENTS FOR RECOVERY PROGRAMMES

3.1.1 LEGAL MANDATE OF RECOVERY INSTITUTIONS

At the national level, BNPB:

• is mandated to formulate and decide policies on recovery in post-disaster areas as well as to 
coordinate the implementation of the recovery programme based on article 13 of the ‘Disaster 
Management Law’; and

• has its role in post-disaster recovery detailed further in the government regulation, ‘Implemen-
tation of Disaster Management’ (Government Regulation No.21/2008). 

At the local level, BPBD:

• has been given a mandate similar to BNPB based on article 20 of the ‘Disaster Management Law’; 

• has its role in post-disaster recovery further detailed in ‘Implementation of Disaster Man-
agement’; and

• has been established both at the provincial and district or municipality level as mandated by 
the ‘Disaster Management Law’. 

The mandate of BNPB and BPBD is quite strong because it is grounded fi rmly in national law. As stipulated 
in article 7 of Law No.12/2011, law constitutes the third tier of the legal system after the Constitution and 
decision of the People’s Consultative Assembly (MPR). A law can be overturned only by the Constitutional 
Court on the ground that it is not in accordance with the Constitution; further, it can be changed only with 
the consent of the President and the People’s Representative Council (DPR). 

Both BNPB and BPBD are basically responsible for recovery in post-disaster areas in Indonesia:

• BNPB is responsible for planning and coordinating recovery in the wake of major or large-scale 
disasters; and 

• BPBD is responsible for recovery activities in the aftermath of minor or small-scale disasters. 

What makes a disaster major or minor? 
However, the category of major disaster here does not necessarily refer to a national disaster. Clear regula-
tions defi ning a disaster as national, provincial or local have not been established until now. 
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In practice:

• regardless of the scale of spread of a disaster, the magnitude of casualties and damage in a 
disaster, the nationwide attention it garners and the inability of the local government to handle 
recovery makes the BNPB step in and take charge of post-disaster recovery;

For example, in terms of scale, the Mentawai tsunami affected an area that was far less than in the case of 
the Merapi eruption. It affected only one district, namely Mentawai, whereas the Mount Merapi eruption 
affected five districts in two provinces. But instead of letting BPBD of West Sumatra handle the post-disas-
ter recovery process in Mentawai, BNPB took a leading role in the recovery process. This was owing to the 
large number of casualties, the nationwide attention that the disaster drew and the fact that the provincial 
administration, specifically the district administration, was perceived as having a relatively low capacity to 
handle the recovery process. 

It is important to state here that while BNPB takes the lead in such recovery operations, it works in close 
coordination with the provincial and district BPBD:

• during the recovery process in post-tsunami Mentawai, BNPB coordinated with BPBD of West 
Sumatra Province and BPBD of Mentawai District; and

• in the case of the post-eruption Merapi recovery, BNPB coordinated with BPBDs of Yogyakar-
ta as well as Central Java Province and in the five districts of Sleman, Klaten, Sleman, Boyolali 
and Magelang. 

3.1.2  CAPACITY AND SKILLS MIX FOR RECOVERY AND RECONSTRUCTION  
PLANNING AND IMPLEMENTATION

While BNPB basically functions as a planning and coordinating agency for post-disaster recovery, the im-
plementation of recovery activities is carried out by ministries or local government work units (SKPD) 
with technical competence to handle specific activities. For instance, with regard to roads, BNPB would 
incorporate road rehabilitation activity in the post-disaster Recovery Action Plan but would be required to 
coordinate with the respective ministries or local government work units (through BPBD) for implementing 
the activity, in this case either the public works ministry or the local government work unit of public works.3 

To plan for recovery BNPB needs the capacity and skills to:

• clearly identify the effects of a disaster;

• identify and assess the needs of post-disaster recovery; and 

• design Recovery Action Plans including recovery programmes and budgets, organizational and 
policy framework. 

Building capacity for recovery planning
Initially, BNPB was provided support by the National Development Planning Agency (Badan Perencanaan 
Pembangunan Nasional/BAPPENAS) in organizing disaster recovery planning and coordination. For instance, 
when the September 2009 earthquake occurred in West Java and West Sumatra, BAPPENAS fully supported 
BNPB in post-disaster recovery planning by playing a leading role in PDNA and in the formulation of an Action 
Plan for Rehabilitation and Reconstruction.4

3  The status of the road is the determining factor: If the road is a national road, the public works ministry would be responsible for the road rehabilitation/
reconstruction activity. If the road is a provincial road, the local government work unit of public works at the provincial level would be  responsible for the road 
rehabilitation/reconstruction activity.

4 Based on its experience in planning the post-disaster recovery process in Aceh, BAPPENAS was equipped  to conduct PDNA  which, at the time, was still based 
mainly on DaLA methodology.   
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Thereafter, BNPB’s capacity for post-disaster recovery planning was augmented in several ways:

• a series of trainings on DaLA were provided by World Bank;

• guidance in formulation of post-disaster Recovery Action Plans was provided to BNPB person-
nel by BAPPENAS; and 

• since 2009, United Nations Development Programme (UNDP) has provided support to BNPB 
through the DR4 project to reinforce the institution’s capacity in Human Recovery Needs 
Assessment (HRNA) to complement DaLA methodology. HRNA uses:

 - household surveys, interviews with key stakeholders and focused group discussions with 
communities to assess the effect of the disaster on them in terms of the disruptions caused 
in everyday life, be it access to basic amenities or social and community functions and in 
the need for increased DRR. 

• guided by the DR4 project, BNPB applied HRNA methodology in post-disaster areas such as:

 - West Sumatra (2009);

 - Yapen Waropen in Papua Province, Wasior, Teluk Wondama District (West Papua Province), 
Mentawai in West Sumatra Province, the Special Region of Yogyakarta and Central Java 
Province, all four in 2010; and

• along with DaLA, this methodology (HRNA) was adopted in Indonesia’s PDNA Guidelines (legal-
ized through ‘Guidelines on Post-Disaster Needs Assessment’).

Since 2010, BNPB has played a leading role in conducting PDNA and formulating post-disaster Recovery 
Action Plans. The first Recovery Action Plan it took the lead in formulating was in the wake of the Yapen 
Waropen earthquake. This was followed by the formulation of Recovery Action Plans in post-tsunami Men-
tawai and in the aftermath of the Mount Merapi eruption in Yogyakarta and Central Java in the same year. 

Of late there has been a sustained effort on the part of BNPB to transfer planning skills, especially those 
related to DaLA, to BPBD through several trainings:

• BNPB organizes two DaLA training sessions for BPBDs from all over the country on an annual basis;

• since 2012, with the support of UNDP’s DR4 project, BNPB also has started organizing trainings:

• on comprehensive recovery activities pertaining to planning, funding, management of the orga-
nization, implementation, monitoring and evaluation based on the ‘General Guidelines’; and

• on the ‘Guidelines on Post-Disaster Needs Assessment’.

• some BPBDs, too, have initiated trainings for their internal staff and staff coming from related 
local agencies.

However, the high turnover of BNPB and BPBD staff trained in DaLa or recovery planning, particularly at the 
local level, poses a severe challenge to BPBDs to keep their planning skills intact. 

Playing a coordinating role

At the national level, BNPB is required to coordinate among all relevant stakeholders such as line ministries, 
BPBDs, international donors, NGOs and the private sector in the process of PDNA, formulation of the Recov-
ery Action Plan, implementation of the plans and monitoring and evaluation of the implementation. At the 
local level, BPBD, too, is required to do the same.
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Although BNPB has demonstrated a marked improvement in its capacity to coordinate recovery activities in 
post-disaster regions, its coordination capacity still needs strengthening. It faces the following challenges 
in its coordinating role: 

• since BNPB is at par with other ministries, it becomes a structural challenge to enforce its coor-
dinating role at the national government level;

• the role of BNPB as a coordinating agency as stipulated in the ‘Disaster Management Law’ has 
not been understood fully by other ministries, NGOs or the private sector; 

• in general, sectoral prioritization continues to be very strong among the different government 
ministries; and

• to a large extent, BNPB and BPBD officials are still unaware of the importance of coordinating 
NGO and private sector involvement in recovery activities. In fact:

 - the initiatives to coordinate or at least to inform the government about NGO activities 
during the recovery operations in the areas affected by the Mentawai tsunami and Mount 
Merapi eruption came mostly from the NGOs themselves;

 - BNPB or BPBD have not even developed a database on Who is doing What and Where and 
How (3W+1H) with regard to NGO activities in post-disaster areas;

 - the lack of coordination on the part of BNPB and BPBDs led to some amount of confusion 
and a lack of awareness of government policies regarding recovery activities. For example, 
in Yogyakarta, a multinational company, in the absence of any coordination with BPBD, 
built permanent houses with a unit cost much higher than that of most permanent houses 
built by the government and also of a better quality. This created a delicate situation with 
people benefiting from government programmes raising questions about it. 

3.1.3 STRENGTHENING EXISTING INSTITUTIONS THROUGH A HYBRID APPROACH

As per article 10 of the ‘General Guidelines’: 

• the government can form an ad hoc coordinating institution, whenever needed, to assist in the 
management of the recovery process, in addition to BNPB and BPBDs. The establishment of 
such an institution is based on a decree of Head of BNPB and/or Head of BPBD on behalf of the 
President and/or Governor/Head of district or municipality; and

• the decision to establish such an institution depends on the scale and impact of the disaster, the 
capacity and ability of the local apparatus as well as the consent of the Head of local government. 

It is evident that Indonesia basically goes for a hybrid approach but with certain conditions:

• the idea of an ad hoc institution has been adopted keeping in mind that BNPB and BPBDs have 
been established recently and have a limited capacity to coordinate and monitor the recovery 
process in post-disaster areas; and

• once BPBDs have gained sufficient capacity and ability to manage recovery activities, the ad 
hoc institution would not be required, according to the ‘General Guidelines’. In such an eventu-
ality, the consent of the Head of local government, too, cannot be obtained.
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In the aftermath of the:

• Mount Merapi eruption, BNPB established an ad hoc institution, namely the Technical Support 
Team (TPT), locating the secretariat in the provinces affected by the disaster. This move had the 
consent of the Head of local government in view of the less than sufficient capacity of the newly 
established BPBDs in Sleman, Klaten, Boyolali and Magelang;

• Post-tsunami Mentawai, the Technical Support Unit (UPT), similar to the Technical Support 
Team, was created for the same reasons. Both comprise five departments each that reflect 
different sectors of recovery such as housing, productive economy, infrastructure, social and 
cross-cutting sectors. 

In practice, this model works quite well:

• Technical Support Team/Technical Support Unit work on the ground on behalf of BNPB to monitor 
the implementation of the recovery process being attempted by BPBDs at the district level; and

• at times these ad hoc institutions also provide support to BPBDs to solve challenges in imple-
menting recovery programmes. In such cases these institutions do not substitute the BPBDs but 
complement them. 

The structure of the Technical Support Team in Yogyakarta can be seen in the diagram below: 

Diagram 3.1: The structure of the Technical Support Team in the post-eruption Merapi recovery process 

3.2 ARRANGEMENT FOR LATERAL AND HORIZONTAL COORDINATION 
BNPB is required to coordinate with ministries/agencies, international agencies, NGOs and civil society 
organizations (CSOs) at the national level during the recovery process. BNPB is also required to closely 
coordinate with the local government at the province or district level through BPBDs. At the local level, 
BPBD is the institution responsible for coordinating among different local government work units and also 
NGOs involved in the recovery process. 
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BNPB usually coordinates with various institutions by involving them in joint activities and coordination 
meetings related to the recovery process. At the stage of PDNA and formulation of the Action Plan following 
the Mentawai tsunami and Merapi eruption, BNPB involved:

• concerned BPBDs at the provincial and district levels;

• agencies such as BAPPENAS;

• the ministries of public works and agriculture; and

• international organizations such as UNDP, World Bank and the local DRR Forum (comprising 
civil society organizations (CSOs) and NGOs) in Yogyakarta and Central Java.

BNPB occasionally held meetings to coordinate the involvement of international donors and other minis-
tries during the implementation stage. At this stage it worked in close coordination with BPBDs because 
many of the BNPB funded recovery activities were being implemented by related local government work 
units and BPBD, assisted by the Technical Support Team, was the institution responsible to coordinate the 
implementation of those activities.5

At present there is no arrangement for BNP to coordinate with NGOs, CSOs and the private sector in a 
streamlined manner. During the post-eruption Merapi recovery in Yogyakarta and Central Java:

• the DRR Forum’s involvement was confined only to the planning process; it was not engaged by 
BPBD during the implementation stage for coordination;

• many of the activities of NGOs and CSOs and the private sector went on in an uncoordinated 
manner with the result that both BNPB and BPBD have no data about their operations in the 
affected areas in spite of their significant involvement in the recovery process. 

3.3  EXISTING STANDARDS FOR RECONSTRUCTION, CAPACITY AND 
INSTITUTIONALIZATION OF RECOVERY

Supported by DR4 project, BNPB has established a series of regulations providing for legal standards and a 
framework for the post-disaster recovery process:

• for instance, the ‘General Guidelines’ regulation contains provisions regarding the key principles, 
policies and strategies of post-disaster recovery as well as general guidance on the management 
of post-disaster recovery, including planning, funding, organization, implementation, monitoring 
and evaluation. These were complemented by specific regulations on the post-disaster recovery 
process as follows: 

 - for planning: the ‘Guidelines on Post-Disaster Needs Assessment’; a draft of ‘Guidelines for 
the Formulation of Post-Disaster Recovery Action Plan’ has been submitted recently to the 
Law Bureau of BNPB;

 - for fund management: ‘Technical Guidelines on the Procedure to Propose and Manage Aid 
in the Form of Grant’ (Regulation of the Head of BNPB No.16/2010); and

 - for monitoring and evaluation: ‘Guidelines on Monitoring and Evaluation’ (Regulation of the 
Head of BNPB No.5/2012). 

Since BNPB is not an implementing agency, it does not provide guidelines for technical recovery activ-
ities such as how to reconstruct houses, roads or bridges, which would be provided by the respective 
government ministries. 

5 Although BNPB has played a coordinating role, its coordination capacity needs to be strengthened. Please see section 1.1.2.  
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However, not all the above regulations of the Head of BNPB were applicable in the post-tsunami and 
post-eruption recovery process:

• only the ‘General Guidelines’ could be applied;

• the ‘Guidelines on Post-Disaster Needs Assessment’ were issued a year after the two  
disasters occurred;

• the ‘Technical Guidelines on the Procedure to Propose and Manage Aid in the Form of Grant’ 
apply in the event of a minor disaster where the local BPBD needs to access financial assistance 
from BNPB for the recovery process; and

• the ‘Guidelines on Monitoring and Evaluation of Rehabilitation and Reconstruction’ were not 
applicable because BPBDs lacked the capacity to apply these newly framed guidelines. 

Consequently, the recovery process in Mentawai, Yogyakarta and Central Java was implemented on the 
basis of:

• ‘General Guidelines’;

• the government’s practices in handling previous disasters; and

• related regulations already existing in other ministries. 

However, BNPB’s internal structure is well established. BNPB comprises four deputies to deal with different 
phases of disaster management, namely:

• disaster prevention and preparedness;

• emergency response;

• rehabilitation and reconstruction; and

• logistics and equipment. 

The Deputy of Rehabilitation and Reconstruction, responsible for planning and coordinating recovery activ-
ities, comprises three directorates:

• directorate of damage assessment;

• directorate of physical recovery and improvement; and

• directorate of socio-economic recovery. 

All the three directorates shares responsibility in post-disaster planning process, including the conduct of 
PDNA and formulation of the Action Plan. In the stage of implementation, monitoring and evaluation, each 
directorate assumes responsibility for its own function:

• directorate of physical recovery and improvement is responsible for coordinating implementa-
tion, monitoring and evaluation of physical recovery and improvement; and 

• directorate of socio-economic recovery is responsible for coordinating implementation and 
monitoring and evaluation of socio-economic recovery. 

The potential institutional weakness of the recovery process is to be located mostly in the institutional 
capacity of BPBDs at the local level:

• the capacity of personnel in most of the newly formed BPBDs is less than adequate because the 
staff assigned to them usually come from various offices with no experience and expertise in 
matters pertaining to disaster management;
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• there is no proper selection process through which staff transfers to BPBD take place;

• in several regions, BPBD exists only on paper, without capable staff and means and facilities as 
required. There is a tendency to view it as an institution that can help a particular region obtain 
disaster recovery funds. 

When the Mentawai tsunami and Mount Merapi eruption occurred in 2010, BPBDs had not even been formed 
in the affected districts; they were brought into existence by the respective district governments only in 
2011. Since these fledgling institutions still lack the skills and capacity to coordinate the recovery process, 
ad hoc institutions such as the Technical Support Team and Technical Support Unit provide one way of over-
coming this challenge for BNPB. 

3.4 PROCUREMENT AND OTHER POLICIES FOR FAST TRACKING RECONSTRUCTION 
During the recovery process, mobilization of funds through the government budget, foreign grant or as loan 
has to be done in accordance with regulations related to the government procurement process. These are:

• the ‘Procurement of Goods and Services’ (Presidential Regulation No. 54/2010); 

• Presidential Regulation No. 35/2011 on the first amendment to Presidential Regulation No. 
54/2011; 

• Presidential Regulation No. 70/2012 on the second amendment to Presidential Regulation No. 
54/2010.

This law stipulates that large amounts of funds can be mobilized only through a tendering process. One of 
the consequences of this law is that it is not always possible to fast track the recovery process. 

However, following the Mount Merapi eruption, the reconstruction of some destroyed bridges and roads 
was financed ahead of the planned schedule. This was made possible by the use of ‘Guidelines on the Use of 
Contingency Fund in the Emergency Response Phase’ (Regulation of the Head of BNPB No. 6a/2011) which 
allows accessing the government budget for funding emergency response without having to follow the pro-
cedure stipulated in the Presidential Regulation No. 54/2011. According to this regulation, an emergency 
response phase is divided into three sub-phases:

• emergency preparedness;

• emergency response; and

• the transition period from emergency phase to the recovery phase (rehabilitation and recon-
struction) phase. During the transition period, BNPB is allowed to engage in permanent con-
struction such as bridges, roads and houses. Using this clause, BNPB’s Deputy of Emergency 
Response funded the reconstruction of some bridges and roads. 

This regulation has complicated the situation with the Finance Audit Agency (BPK) questioning the process 
of accessing funds for reconstruction without using normal procurement procedures. There is considerable 
debate in Indonesia about reviewing this regulation to avoid such complications in future. A meeting of the 
deputies of BNPB and its steering committee was held in Denpasar (Bali) in 2013 to review the regulation 
and recommend a revision. 
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CHAPTER 4: FINDINGS: DEVELOPING GUIDING PRINCIPLES, 
POLICIES AND PRIORITIES AND PLANNING RECOVERY 

4.1 KEY PRINCIPLES FOR GUIDING THE RECOVERY PROCESS
The key principles on the basis of which recovery is to be accomplished are contained in ‘General Guide-
lines’. According to those principles, recovery: 

• is the responsibility of the local and national governments. This shared responsibility is refl ected, 
among others, in the scheme of funding for recovery as stipulated in the Action Plans for Reha-
bilitation and Reconstruction in post-tsunami Mentawai and post-eruption Merapi in Yogyakarta 
and Central Java. Between them the National Government Budget (APBN), Provincial Government 
Budget (APBD) and District Government Budget (District APBD) provide the requisite funding 
sources for both the national and local governments. 

• includes the principle of building back better which has been incorporated into DRR for which a 
minimum of 10 percent of the total recovery fund has been allocated. The principle of building 
back better as well as DRR is incorporated into the Action Plans and applied in the recovery 
process in the form of activities to reduce vulnerability to disaster in the future as well as to 
increase the capacity of the community and government to face such disasters.

• connotes maximizing the use of local resources, bolstering the community’s spirit of self-reliance 
as well as the sustainability of programmes and activities. The government seeks to realize these 
principles through the Community Group approach (Kelompok Masyarakat/Pokmas) in the housing 
reconstruction programme. Pokmas is a mechanism of mutual aid (Gotong Royong) derived from 
local practice. By this mechanism, affected communities are formed into groups and involved in 
the housing reconstruction process right down to creating their own structures of management for 
conducting reconstruction activities funded by the government. The role of the government, here, 
is to help establish Pokmas, provide training and funds, and monitor and supervise the process. 

• is about prioritizing the needs of vulnerable groups such as the elderly, women, children and 
people with disabilities, and advancing gender equality and fairness. Following the Mentawai 
tsunami and Merapi eruption these aspects were mainstreamed in the recovery programmes 
through the Action Plans. For example, in the house reconstruction programme, the Pokmas 
mechanism made the equal participation of women obligatory in the decision-making pro-
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cess. The mechanism also gave priority to vulnerable groups such as the elderly in house 
reconstruction. In addition to mainstreaming the concerns of vulnerable groups in the recov-
ery programmes, specific programmes for healing trauma among children were designed and 
implemented to provide a measure of protection to vulnerable groups;

BNPB is mainly responsible for ensuring the application of these key principles in the post-disaster recovery 
process. As is evident in the recovery of post-tsunami Mentawai and post-Mount Merapi eruption, BNPB has 
been quite successful in applying those principles. 

4.2  PRIORITIZING RECOVERY ACTIVITIES AND ALLOCATING RESOURCES  
TO VARIOUS SECTORS 

In general, as observed in several regulations, the recovery vision for post-disaster areas in Indonesia is to 
rebuild and establish better living conditions for the community and environment than existing prior to the 
disaster. In line with this vision, any recovery process would accord priority to the protection of vulnerable 
groups which dovetails with the principle of building back better and DRR, including building the disaster 
resilience of the community. 

In practice, the prioritization of activities and allocation of resources for various sectors for recovery in 
Indonesia are based on the findings of PDNA which:

• helps identify assets that are most affected in terms of damage and loss value;

• can also help identify a disaster’s impact on the community in terms of the ways in which it 
disrupts their access to basic amenities or the social fabric of community life and cultural activ-
ities as well as increased disaster risk; and 

• can help identify the prioritized needs of the community. 

During PDNA, prioritization of activities also takes into account government policies relevant to the recov-
ery process of affected areas. For example, during PDNA in post-tsunami Mentawai, the government heeded 
the following regulations related to disaster mitigation:

• ‘Disaster Mitigation in Coastal Areas and Small Islands’ (Government Regulation No. 64/2010);

• ‘Management of Conservation Forest’ (Presidential Regulation No. 32/1990);

• Regulation of Minister of Public Works No. 63/Prt/1993 related to watershed; 

• ‘Ways to Develop Technical Plan of Forestry and Watershed Rehabilitation’  
(Regulation of Forestry Minister No. P.35/Menhut-II/2010); and

• the ‘General Guidelines on Building an Environmental Plan’  
(Regulation of Minister of Public Works No. 06/PRT/M/2007). 

During the post-eruption Merapi PDNA, the prioritization of activities took into account:

• the direction of the Vice President of Indonesia at a coordination meeting on 23 February 2011 
recommending the relocation of the affected population from disaster-prone areas (KRB) and 
the conversion of affected areas into a conservation forest, among others;

• in addition, PDNA took into account several regulations, such as: 

• the ‘Spatial Planning Law’ (No.26/2007);
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• the ‘Forestry Law’ (No.41/1999);

• the ‘Housing and Residential Areas Law’ (No.1/2011); 

• the ‘Water Resources Law’ (No.7/2004); and

• the ‘Use of Forestry Areas’ (Government Regulation No. 24/2010). 

4.3 TIME-FRAME FOR RECOVERY PRIORITIES 
In general, as stipulated in ‘General Guidelines’, the time-frame for recovery activities as planned in the 
Action Plans is a maximum of three years. This time-frame is based on two considerations:

• experience shows that the recovery process in the aftermath of major disasters in Indonesia takes 
about two to three years (mega disasters such as the 2004 tsunami in Aceh are an exception);

• there is a strong resolve on the part of the government to accelerate the integration of  
activities related to disaster recovery into regular government development plans such as  
its Annual Plans or mid-term/Five-Year Plans. Hence, in the post-disaster areas of Mentawai  
and Yogyakarta and Central Java, the government decided that the recovery process would  
be conducted over three years. 

Early recovery activities
Within this recovery time-frame, the government also includes early recovery activities that are conducted 
right after the end of the emergency response phase until the start of the longer term recovery (rehabilitation 
and reconstruction process. Usually, there is a gap between the end of emergency response and the begin-
ning of recovery due to the time needed for budget approval from the National Parliament. To fill in this gap, 
BNPB channels a relatively small fund from its own account to implement so-called early recovery activities. 

In post-tsunami Mentawai it was decided that some urgent activities identified through PDNA would be part 
of early recovery activities. These included:

• the management of temporary shelters;

• the provision of diesel generators for electricity;

• the provision of general health services;

• the provision of school equipment for students; and

• revitalization of economic cooperation and administration services.

The early recovery activities in the areas affected by the Mount Merapi eruption were aimed at: 

• recovering the basic functions and services of the government, infrastructure as well  
as the social, economic and cultural life of the community; 

• recovering affected social institutions of the community vital for the longer term recovery 
(rehabilitation and reconstruction) process; 

• providing stimulus for the recovery of economic livelihoods and income; and 

• building a strong foundation for the process of longer term recovery. 

Accordingly, the early recovery activities included: 

• management of temporary shelters;

• management of water and sanitation requirements;
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• provision of trauma healing services;

• provision of plant seeds that could be quickly harvested; and

• revitalization of government administration services.

The time-frame of three years showed different results in both cases:

• the recovery operation in post-tsunami Mentawai proceeded at a very slow pace. The perma-
nent housing reconstruction process could commence only from the fourth quarter of 2013. The 
government had to extend the time-frame of recovery by a year, i.e., till 2014, with the consent 
of the National Parliament; and

• in contrast, almost all the post-Merapi recovery programmes such as relocation of the popula-
tion in safe areas as well as the reconstruction of houses, roads and bridges were accomplished 
within the given time-frame. The only programmes that remained unaccomplished were those 
relating to the recovery of livelihoods built around cattle breeding. 

Lesson learned about the crucial issue of status of land
The main factor that determines whether or not recovery can be accomplished within the given time-frame 
is of the status of land to be used for relocation sites:

• in Mentawai, since a part of the relocation sites fell within a conserved forest area, the forestry 
ministry’s consent was necessary. Owing to the convoluted procedures, legal permission could 
be fully obtained only toward the end of 2013; and 

• in the case of areas affected by the Mount Merapi eruption, the land for relocation and perma-
nent housing reconstruction sites was secured relatively easily by negotiating with the village 
apparatus for permission to use the reserved village land as relocation sites. 

An important lesson drawn from these instances is that the time taken to implement recovery programmes 
is not determined by budget availability or technical capacities alone. For activities such as relocation, the 
government needs to anticipate any complication with regard to the status of land so that it can find a timely 
resolution to it and ensure that the recovery process is completed within the decided time-frame. 

4.4 INTEGRATION OF RECOVERY IN LONGER TERM DEVELOPMENT PLANS 
By determining three years as the maximum time period for post-disaster recovery, the government has 
indicated its intent to integrate recovery in longer term development plans. This integration is necessary:

• to sustain the results of recovery activities; and

• to accomplish recovery goals that may have strayed beyond the accorded time-frame. 

The integration of recovery into regular development planning at the local level is expected to result in the 
mainstreaming of recovery activities into the work plan of local government work units. However, this is not an 
easy task. The main problem, as demonstrated by the recovery process in the areas affected by the Mentawai 
tsunami as well as the Mount Merapi eruption, is the perception of the local government work units that disas-
ter recovery is the responsibility of BPBD alone and that they just need to plan regular development activities, 
not activities related to disaster recovery. 



24            Indonesia | Recovery Framework Case Study

To solve this problem, the Action Plan for Recovery suggests:

• a formal incorporation of recovery into longer term development planning through the inclusion 
of recovery into the Disaster Management Plan (RPB);

• the subsequent integration of the Disaster Management Plan as a formal development planning 
system into the Regional Medium Term Development Plan (RPJMD); and

• once the Regional Medium Term Development Plan becomes the reference for local government 
work units to develop their regular work plan, programmes related to recovery are bound to be 
included in their regular work plan. 

In the areas affected by the Mount Merapi eruption, BPBD of Yogyakarta stated that it would integrate the 
remaining recovery programmes, specifically those relating to economic empowerment, into the Disaster Man-
agement Plan which, when integrated into the Regional Medium Term Development Plan, would create an entry 
point for the incorporation of the recovery programme into the work plan of the local government work units. 
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CHAPTER 5: FINDINGS: DESIGNING, COSTING AND FINANCING 
RECOVERY PROGRAMMES

5.1 PLANNING INTERVENTIONS AND ACTIVITIES TO ADDRESS PRIORITY 
RECOVERY NEEDS

5.1.1 ESTABLISHING PROGRAMME DESIGN

The planning process for recovery in post-disaster areas in Indonesia is basically intended to develop the gov-
ernment’s Action Plan for Rehabilitation and Reconstruction in Post-Disaster Areas. The document serves as 
the main reference for any stakeholder involved in the government-led recovery process in post-disaster areas. 

According to ‘General Guidelines’, the Action Plan is required to contain the following main elements:

• an enumeration of the general state of the areas affected by the disaster; 

• a description of the state of the affected population, the total damage and loss resulting from 
the impact of the disaster; 

• prioritization of programmes and activities, budgets and available resources; 

• institutional management, asset management and sustainability of the recovery programme; and

• a time-frame for the recovery process as well as standard of services and performance indicators. 

The planning process
The fi rst step in the planning process for recovery in post-disaster areas in Indonesia is the conduct of PDNA:

• Indonesia conducted PDNA, mainly based on DaLA methodology, in 2004 to plan the recovery 
process in the aftermath of the tsunami in Aceh, with the assistance of international agencies; 

• in 2006, when the government planned the recovery process in the aftermath of the earthquake 
in Yogyakarta, the government, through BAPPENAS, turned PDNA into a nationally owned pro-
cess. International agencies could be involved in the process only if requested by the govern-
ment and solely for the purpose of assisting the government;

• since 2009, following the earthquake in West Sumatra, the government has combined the 
application of DaLA with HRNA. This composite methodology was evolved in the course of 
several applications following the 2010 disasters in Yapen Waropen, Wasior, Mentawai and 
Merapi and was eventually codifi ed as the ‘Guidelines on Post-Disaster Needs Assessment’ or 
Indonesia’s PDNA Guidelines, popularly known by the acronym JITU PASNA.



26            Indonesia | Recovery Framework Case Study

According to the ‘Guidelines on Post-Disaster Needs Assessment’, the entire PDNA process is basically an 
exercise aimed at designing the recovery programme for a post-disaster area. This process consists of three 
main activities:

• assessment of disaster effects (such as the immediate impact on houses, roads, among others);

• assessment of the wider impacts of disaster on economic sectors, among others; and

• assessment of the activities needed for recovery. 

The result of this assessment provides a basis for the development of the Recovery Action Plan in post-disaster 
areas. The entire process of PDNA is shown in the following flow chart:

Diagram 5.1: Flow chart describing the process of PDNA 

PDNA in Indonesia covers five sectors:

• the housing sector including houses as well as community housing infrastructure;

• the infrastructure sector including transportation, water, energy, and telecommunication;

• the economic sector including agriculture, farming, fisheries, trade, industry, small and medium 
enterprises, and tourism;

• the social sector encompassing education, health and social protection institutions; and

• cross-cutting sectors such as governance, security and social order, and environment. 

Although PDNAs had been conducted at Mentawai and areas affected by the Merapi eruption before the 
‘Guidelines on Post-Disaster Needs Assessment’ had been issued, they followed the steps stipulated in the 
regulation, assessing the effects of disasters and recovery needs based on sectoral categorization. The 
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whole process of PDNAs in post-tsunami Mentawai and post-eruption Yogyakarta and Central Java took six 
weeks to accomplish. The robust methodology applied during the process ensured that both PDNAs were 
able to reflect the damage and loss suffered as well as needs quite well.

PDNA is designed as a multi-stakeholders’ assessment coordinated and led by BNPB. As stipulated in the 
regulation, BNPB coordinated the assessment by involving relevant ministries and NGOs in the Steering 
Committee and also in the Organizing and Implementing Committee during PDNA in the areas affected by 
the Mentawai tsunami and the Mount Merapi eruption:

• in Mentawai, BNPB involved West Sumatra BPBD, the Government of Mentawai, Ministry of 
National Development Planning (BAPPENAS), Ministry of Agriculture, Ministry of Ocean and 
Fisheries, Ministry of Public Works, UNDP, World Bank and local NGOs such as Karina and Indo-
nesian Red Cross; and

• in Yogyakarta and Central Java, BNPB involved Yogyakarta BPBD, Central Java BPBD, the gov-
ernments of the affected districts, BAPPENAS, Ministry of Agriculture, Ministry of Public Works, 
Centre for Volcanology and Geological Disaster Mitigation, UNDP, World Bank and the local DRR 
Forum in Yogyakarta and Central Java. 

The findings of PDNA are used as a basis for the development of the Recovery Action Plan. BNPB leads the 
development of the Action Plan by coordinating with other relevant stakeholders in the government as well 
as NGOs. Coordination meetings are held to: 

• develop the Action Plan; 

• consolidate the findings of PDNA as well as data gathered individually by relevant government 
agencies, NGOs and international organizations which points to the need for certain recovery 
programmes; and

• calculate the costs of recovery programmes and gain commitment from the government and 
other stakeholders about contributing to their financing. 

Picture 5.1:  Focus group discussion with women during 
HRNA in Yogyakarta following the Merapi 
eruption  (Courtesy DR4 project)
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Following the Mentawai tsunami and Mount Merapi eruption:

• coordination meetings for the formulation of the Action Plans were held at the provincial level. 
Led by BNPB, the meetings involved the Regional Development Planning Agency and related 
government agencies such as the local government work units at the provincial and district 
levels, local and international NGOs, DRR Forums and United Nations (UN) agencies operating 
at the local level; 

• coordination meetings were also held at the national level by involving BAPPENAS and other 
relevant ministries, UN agencies and World Bank; 

• in the course of the meetings, the findings of PDNA were confirmed and integrated with reliable 
data that had been gathered by other institutions; and

• the meetings achieved a consensus on the recovery programmes and their budgets as well as 
the planned financial contribution from BNPB, national ministries, provincial governments, dis-
trict governments and non-government actors. 

5.1.2 CHANGES IN PRIORITIES AND SEQUENCE DURING IMPLEMENTATION 

The planning process results in an Action Plan for Rehabilitation and Reconstruction of post-disaster areas 
as stipulated. However, it is possible to make changes in the priority and sequence of recovery activities 
even after the formulation of the Action Plan based on the availability of funds and situational changes in 
disaster-affected areas. The changes can be made through a quick reassessment in the course of meetings 
with relevant stakeholders. 

Some change of priorities did take place after the Recovery Action Plan for areas affected by the Mount 
Merapi eruption in Yogyakarta and Central Java was issued in July 2011:

• as per the Action Plan, the number of heavily damaged houses requiring reconstruction in 
Magelang District came to nine; and

• in a change of plan BNPB expanded the reconstruction activities to include relocation and per-
manent housing for 746 households of Jumoyo Village which had been severely affected by 
Mount Merapi’s lava rain near the Kali Putih River. 

5.2 DRR AND MITIGATION MEASURES IN PROJECTS AND BUDGET

5.2.1 MULTI-HAZARD RISK REDUCTION VERSUS SINGLE-HAZARD RISK REDUCTION

Comprising key principles of recovery, DRR and mitigation measures and activities are integral to any 
recovery programme earmarked in an Action Plan for Rehabilitation and Reconstruction. In fact, DRR and 
mitigation measures are an integral part of PDNA, which is the basis for formulating the Action Plan. How-
ever, DRR and mitigation measures are not necessarily focused on one single hazard; they can be geared to 
multi-hazard resistance as well. 

During the Mentawai recovery, the incorporation of DRR and mitigation principles was evident in  
several measures:

• affected households were relocated from coastal areas to higher ground/hill areas;

• the housing reconstruction programme was accompanied by technical assistance to ensure that 
the reconstructed houses would be earthquake-resistant since the area of relocation, too, is 
vulnerable to earthquakes; 
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• the relocation was carried out on the condition that conserved forest areas would not be damaged; 

• the recovery programmes also included the development of a disaster contingency plan in each 
sector and the development of disaster-prepared schools, among other DRR measures; and 

• the budget for all these DRR and mitigation activities was incorporated into the budget of each 
sector involved in the recovery process. 

The principles of DRR and mitigation were part of the recovery programme in the areas affected by the 
Mount Merapi eruption in Yogyakarta and Central Java as well: 

• relocation of affected households living closer to the mountain crater to safer areas was part of 
the recovery activities listed in the Action Plan; 

• the housing reconstruction programme was directed to include features that would not only 
make people safer from eruption effects but also from other hazards such as earthquakes. 
Therefore, the housing reconstruction programme was also accompanied by technical assis-
tance to build earthquake-resistant features; 

• the development of disaster contingency planning, evacuation of roads, community-based DRR, 
disaster preparedness education and other DRR activities were also part of the activities in the 
recovery process. 

Lessons of relocation
The recovery programmes in post-tsunami Mentawai and post-eruption Merapi areas provided an important 
lesson that while the relocation of affected populations to safer sites is intended to reduce the vulnerability 
of people to disasters, it is not always such an easy decision to implement.

The relocation of households in Mentawai faced several problems:

• while there was no resistance from the people to being relocated, the fact that a part of the 
relocation site fell in a conserved forest area complicated the situation because the official 
procedure for securing permission to build there is extremely convoluted. Therefore, housing 
reconstruction in the relocation site experienced a significant delay. The official formalities 
could be completed only in the fourth quarter of 2013; and 

• this experience provides an important lesson for the government about the need to increase 
coordination, strengthen leadership as well as refine procedures to be able to meet a similar 
situation in the future with much more promptness. 

The recovery process in DI Yogakarta and Central Java, too, provided an important lesson about the reloca-
tion of affected populations to safer sites: 

• in Sleman District in Yogyakarta, the government succeeded in relocating 2083 households 
residing in disaster prone areas to safer areas. However, 656 households that refused to be 
relocated continue to live in the restricted areas near the crater of Mount Merapi without any 
government support. Their resistance to relocation is based on two factors:

 - their strong cultural rootedness in the Merapi area; and

 - their apprehensions about not being able to pursue their livelihood of cattle breeding in the 
new site considering the limited nature of land available there. This is a valid apprehension 
because each household has been given 100 sq m of land which includes a 60 sq m house. 
While the government has provided alternative livelihood trainings to the households that 
relocated, it is not so easy for most of them to adopt new their livelihoods. 
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Promoting disaster preparedness in the community
The incorporation of DRR and mitigation into the Action Plan for Rehabilitation and Reconstruction is not only 
intended for physical mitigation but also for increasing the community’s preparedness to face future disaster:

• the post-disaster recovery programmes in Magelang District include a programme to develop 
the ‘sister village’ system in the villages surrounding Mount Merapi. The idea is to establish a 
system of sisterhood between safer villages and disaster-prone villages in the restricted areas 
near the mountain crater and those a bit farther away. The sisterhood system made it easier 
to identify the disaster-prone villages that needed to be temporarily relocated. The sisterhood 
system, established through a participatory process, was supported by: 

 - the development of a village DRR organization and contingency planning;

 - training in disaster emergency response system for members of the village  
DRR organization; and

 - the provision of emergency response equipment. Through this process, so far 20 disaster-prone 
villages have been partnered with other villages under the ‘sister village’ system. 

 - to improve community preparedness in the livelihood sector, the government:

 - injected a stimulus fund in the affected areas that would strengthen community coopera-
tion in the affected areas as well; and

 - organized trainings in new livelihood skills such as food processing, handicraft and motor-
cycle repair, among others, to encourage communities to diversify their sources of income. 

5.3 BUDGET FOR THE RECOVERY FRAMEWORK AND COSTING FOR INTERVENTIONS
Costing for recovery programmes is part of the development of an Action Plan. It is accomplished through a 
process of coordination with multi-stakeholders at the national and local level, led by BNPB. 

While costing for recovery:

• the cost of each programme/activity is calculated on the basis of the quantity of targeted units 
and the cost per unit. This is applied not only for physical but also non-physical recovery activ-
ities. Depending on the nature of recovery activities, a targeted unit can be a house, a house-
hold, an individual or a community;

• the quantity of the targeted units is arrived at through PDNA; 

• the cost per unit is determined by looking at the local government’s regulation on General Cost-
ing Standard and Specific Costing Standard; 

• if it is difficult to determine the cost per unit on the basis of the local government’s regulation 
on Costing Standards, the ‘Guidelines on Post-Disaster Needs Assessment’ provides a way to 
estimate the unit cost through a macro budgeting model as enclosed in its Form 12. This model 
provides a quick, general and local estimation of recovery activities by using the costing table 
and cost index table:

 - the costing table lists common recovery activities and the standard cost of activities per 
one targeted unit;

 - the cost index table shows the index number to be used to adjust the standard cost into the 
real cost of activities in a specific area/region; and
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 - multiplying the quantity of targeted units, standard cost per unit as taken from the costing 
table and the index number in the region as taken from the cost index table will give an 
estimate of the total cost of one activity in a specific region.

For post-tsunami Mentawai and post-eruption Merapi areas:

• the calculation of the recovery cost was conducted by combining the local General Costing 
Standard/Specific Costing Standard with a macro budgeting model utilizing the costing table 
and cost index table:

 - the local general and specific costing standards were used for physical recovery activities 
such as reconstruction of houses, bridges and roads;

 - the costing and cost index tables were used for non-physical recovery activities such as 
development of contingency planning, provision of aid to students and revitalization of 
religious activities in the community. The macro budgeting model was applied in these 
instances because there is no local general costing standard/specific costing standard for 
non-physical recovery activities. 

5.4 RESOURCE MOBILIZATION FOR RECOVERY
According to article 9 in the ‘General Guidelines’:

• the main sources of funding for recovery are the Regional Government Budget  
(district/municipality and/or province) and the National Government Budget; 

• additional sources for funding may come from:

 - insurance;

 - international funding through a bilateral or multilateral mechanism; 

 - trust fund mechanism created for the implementation of post-disaster management; and

 - other funds from society. 

There are no regulations that provide specific guidelines on how to mobilize resources from non-government 
actors such as the international community and the private sector. 

At the costing or budgeting stage during the development of the Action Plan for the areas affected by the 
Mentawai tsunami and Mount Merapi eruption:

• the government mapped the allocation of resources from the national as well as provincial and 
district government budgets;

• the government also indicated the mechanism for seeking funding from the international com-
munity in the form of grants and through the Indonesia Multi Donor Fund Facility for Disaster 
Recovery (IMDFF-DR) that was activated on 18 November 2010.

In any post-major disaster recovery scenario in Indonesia:

• the extent of funds for recovery allocated from the national budget is significantly higher than 
the allocations in district and provincial level budgets;

• the international community, trust fund mechanism, private sector organizations and NGOs, in 
principle, contribute to the recovery process by implementing activities/programmes comple-
mentary to the government’s activities/programmes;
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• funding from insurance is still implemented individually or in the form of private insurance. 
The government has not developed a nationwide insurance mechanism to fund post-disaster 
recovery as yet. 

According to the Technical Support Team’s report, out of the total amount of IDR594.222 billion  
(US$59.4222 million) disbursed during the recovery process in Yogyakarta and Central Java following the 
Mount Merapi eruption:

• BNPB contributed IDR499.899 billion (US$49.9899 million) or 84.12 percent of the total 
recovery funding;

• other ministries contributed IDR86.247 billion (US$ 8.6247 million) or 14.51 percent of the 
total funding;

• the regional government, through its budget, contributed IDR2.5 billion (US$0.25 million) or 
0.42 percent of the total funding; 

• IMDFFDR contributed IDR5.576 billion (US$0.5576 million) or 0.94 percent of the total 
funding; and 

• the contribution of the national government through BNPB and the budgets of other ministries 
accounted for 98.63 percent of the total funds allocated to the recovery process. This can be 
interpreted as a heavy burden on the national government budget or as a measure of the high 
dependency of the local government on the national government. 

NGOs and private sector organizations are also signifi cant to the recovery process in post-disaster areas:

• in Mentawai, the role of local NGOs, such as the Centre for Study and Development of Resources 
(P3SD) was signifi cant in conducting economic empowerment during the early recovery period 
after the disaster;

• in Yogyakarta, the domestic private company Kedaulatan Rakyat built a multi-function hall in 
the permanent relocation site in Pager Jurang in Cangkringan; International/multinational com-
panies such as Qatar Telecom contributed to the reconstruction of 92 units out of 2,083 housing 
units in Sleman and Danone contributed toward empowering the community in cattle breeding 
activities in Plosokerep, Umbulharjo; and

Picture 5.2:  Cocoa seed planting, community economic 
empowerment activity supported by P3SD in 
Mentawai (Courtesy DR4 project)
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• Yet, BNPB and BPBD do not have any official records of the activities of NGOs and private sector 
organizations. It appears that the government (BNPB) has not developed a mechanism to record 
and monitor their activities and fund utilization until now. There is an urgent need to develop 
such a mechanism for the coordination of resource mobilization in order to maximize the contri-
bution of non-government actors to the recovery programmes in post-disaster areas. 

5.5 MANAGEMENT OF RECOVERY FUNDS 
Regulations governing the management of recovery funds are a part of the Action Plan for Rehabilitation 
and Reconstruction in a post-disaster area. They apply to:

• funds from the government; 

• funds from non-governmental actors; and

• funds sourced through the trust fund route. 

The management of funds:

• from the government, including the national as well as regional budget, is governed by:

 - the ‘State Finance Law’ (No. 17/2003); 

 - the ‘State Treasury Law’ (No. 1/2004) and other derivative regulations, including ‘Funding 
and Management of Disaster Aid’ . 

• specifically from APBD is governed by:

 - the ‘Management of Regional Government Finance’ (Government Regulation No. 58/2005);

 - ‘Regional Finance Regulation’ (Ministry of Home Affairs No. 13/2006)

 - the ‘Guidelines on Management of Local Government Finance (Junto No. 59/2007); and

 - the ‘Guidelines on the formulation of the Regional Budget’ (Regulation of Ministry of Home 
Affairs) and other related regulations. 

Picture 5.3:  Multi-function hall built by Kedaulatan Rakyat at 
the relocation site of Pager Jurang in Cangkringan 
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The government funds for recovery comprise: 

• funds disbursed directly to the community (BLM) and managed by the Community Group for 
recovery activities; and

• funds that are handed over to the treasurer of BNPB and subsequently channelled to the local 
government agencies for recovery activities (non-BLM funds). These funds are used for:

 - construction activities; and

 - non-construction activities. 

Funding from non-government parties in the Action Plan is governed by regulations that concern funding in 
the form of a foreign grant:

• ‘State Treasury Law’; 

• ‘Local Government Law’ (No. 32/2004); 

• ‘Balance between National Finance and Regional Finance Law’ (No. 33/2004); 

• ‘Grants to Regional Government’ (Government Regulation No. 57/2005) ; and

• ‘Ways for Loans and/or Acceptance of Grants and Channelling Loans and/or Foreign Grants’ 
(Government Regulation No. 2/2006) and other related regulations.

From the Action Plan it appears that there is no stipulation for the management of funding from domestic 
non-government parties and this seems to be the main reason why the government does not keep a record 
of the activities of NGOs or monitor them regularly. 

The Action Plan also regulates the management of funds from the trust fund mechanism, specifically the 
IMDFF-DR, which was formally established through BAPPENAS Ministerial Decree No. Kep.08/M.PPN/
HK/01/2010. This decree also assigned the Steering Committee and the Technical Committee to coordi-
nate IMDFF-DR management in accordance with the Memorandum of Understanding (MoU) involving the 
government and representatives of World Bank and UN in Indonesia. To assist the Steering Committee and 
the Technical Committee, the Secretariat of IMDFF-DR was also established through BAPPENAS Ministerial 
Decree No. Kep.30/M.PPN/HK/03/2011).

IMDFF-DR was officially activated in November 2010 to assist the process of recovery in the post-tsunami 
Mentawai and post-eruption Merapi recovery. An initial contribution of NZD 4 million was obtained from 
the New Zealand Government through NZAid in July 2011. After a thorough assessment of the proposals, 
in mid-December 2011, the Steering Committee arrived at a decision on the use of IMDFF-DR funds for the 
recovery process in Mentawai and Yogyakarta and Central Java and followed it up by signing the Mentawai 
Islands Livelihood Recovery and Merapi Volcano Eruption Livelihood Recovery Programme Documents on 
31 January 2012.

IMDFF-DR has two windows, one with UNDP (representing UN) acting as the Administrative Agency for 
Window I and World Bank acting as Trustee for Window II. The description of the two windows can be seen 
in the following table: 
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Table 5.1: Windows of IMDFF-DR

Window I: UNDP Window II: The World Bank

1. UNDP as Administrative Agency 
2. Focus on:

a)  early recovery; 
b)  initial activities for rehabilitation and 

reconstruction such as support for coordination, 
assessment and planning;

c)  activities related to the development and 
fulfillment of basic human needs;

d)  activities aimed at recovering social and 
community lives; and 

e)  activities aimed at recovering sectors related to 
social services such as health services. 

1. World Bank as Trustee Agency
2. Focus on:

a)  implementation of rehabilitation and 
reconstruction of public and social infrastructure 
such as roads, bridges, ports, schools and 
hospitals, among others. 

b)  reconstruction of housing facilities.
c)  provision of technical assistance and capacity 

building for governance and DRR and support for 
PDNA, DaLA and formulation of the Action Plan.

The mechanism for foreign governments or donor agencies to contribute to post-disaster recovery funding 
through IMDFF-DR is as follows:

• foreign government/donor agencies submit an official letter through the Secretariat to the head 
of the Steering Committee of IMDFF-DR to initiate the process of providing a grant to the gov-
ernment to support disaster management through IMDFF-DR;

• the commitment can be in the form of a grant for financing specific activities (earmarked) as 
stated in an MoU or for financing activities in accordance with the needs and as per the decision 
of the Steering Committee of IMDFF-DR; 

• there are discussions between the Secretariat and donor country/agency on the potential win-
dows to be used; 

• if an agreement is reached, the Secretariat reports the same to the Technical Committee which 
proposes a grant agreement or similar document to the head of the Steering Committee; 

• the signing of the grant agreement or similar document is conducted in accordance with the 
existing mechanism; 

• following the signing of the grant agreement, donor parties can sign a fiscal agency agreement 
or MoU or similar document with UNDP as Administrative Agency or World Bank as Trustee, in 
accordance with the internal fiduciary mechanism of either; and

• the fiscal agency agreement or similar document regulates technical aspects of the responsibili-
ties of the partner agency with regard to the fund channelling mechanism, monitoring, reporting 
and accountability relating to the disbursement of the grant from the donor through the Trustee 
or Administrative Agency.

The mechanism for proposing activities/programmes through IMDFF-DR is as follows: 

• government ministries/agencies and UN agencies can propose activities; 

• the proposal has to enclose a project concept note; and

• the institutions can seek either full or partial funding from IMDFF-DR for the project. 
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5.6 CONTINUED AND PREDICTABLE FINANCING AND AID TRACKING SYSTEMS
To enable continued and predictable financing and aid tracking systems, the government has established 
a mechanism for monitoring and evaluation of the use of funding for recovery activities. The Action Plans 
for Rehabilitation and Reconstruction in the areas affected by the Mentawai tsunami and Mount Merapi 
eruption contained provisions on monitoring and evaluation of the use of funding for recovery activities.

For monitoring and evaluation, government institutions involved in recovery activities are required to submit 
a Financial Report and Performance Report periodically to BNPB. In principle, these reports have to show a 
consistency between inputs (the use of human resources, equipment, funds) and output (in the form of assets 
or services) in accordance with measurable performance indicators. The reporting mechanism required: 

• by the national, provincial and district/municipal governments has been regulated in detail in 
Government Regulation No. 8/2006;

• for monitoring and evaluating the use of funds sourced from the regional government budget 
are enumerated in the ‘Regional Finance Regulation’ and the ‘Mechanism of Management and 
Formulation of the Report of Treasurer and the Submission’ (Regulation of Minister of Home 
Affairs No.55/2008). 

This mechanism proved up to the mark during the recovery operations following the Mentawai tsunami and 
Mount Merapi eruption:

• through the regular reporting assistance provided by the Technical Support Team, BNPB was 
able to monitor and easily trace the use of funds for recovery activities conducted by govern-
ment agencies;

• through the internal mechanism of IMDFF-DR, which is closely coordinated by BNPB and BAPPE-
NAS, the Indonesian government could also monitor and trace the use of funding from IMDFF-DR. 

While the Action Plan states that the participation of the private sector and the international community 
would be monitored in accordance with the ‘Participation of International Institutions and Non-government 
Foreign Institutions in Disaster Management’ (Government Regulation No.23/2008), Government Regula-
tion No. 2/2006 and other applicable regulations issued by the finance minister, a clear monitoring mecha-
nism has not been set up until now to monitor the recovery activities conducted by NGOs, the private sector 
and international agencies that are not part of IMDFF-DR. 
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CHAPTER 6: FINDINGS: MANAGING PROGRAMMES, 
ENSURING PERFORMANCE

6.1 PUBLIC PARTICIPATION, LOCAL OWNERSHIP AND EFFECTIVE OUTREACH
The local government at the provincial and district level is actively involved in PDNA and in the formulation 
of the Action Plan for Rehabilitation and Reconstruction and this process creates a strong sense of owner-
ship at the local level about the recovery programmes enumerated therein. Although local governments can 
only contribute in a small way to the funding of the recovery process, they display a strong commitment to 
implementing the Action Plan. 

Public participation is integral to the post-disaster recovery process in Indonesia right from the planning 
stage. The process of PDNA captures the effect and impact of the disasters on the affected population and 
also enables people to voice their feelings about what they expect from the recovery programmes, including 
prioritizing recovery needs as they deem important.

Through the process:

• some affected households become respondents in the household survey;

• some of the affected households may also get involved as participants in the 
focus group discussion; and

• some others may become key stakeholders who are interviewed. 

To ensure effective outreach of PDNA survey, BNPB involved local NGOs, DRR Forum and academic institu-
tions as surveyors and assessment facilitators. 

Public participation can also be seen in the recovery process through the application of the Pokmas mech-
anism. As mentioned earlier, this community group mechanism owes its origin to a local practice of mutual 
aid in Indonesia:

• Pokmas emerged as a good practice during the recovery process following an earthquake in 
Yogyakarta in 2006;

• this practice is employed even in permanent housing rehabilitation and reconstruction;

through this mechanism, people whose houses are affected by disasters are basically empowered to become 
the main actors in rehabilitating and reconstructing their houses. They are involved right from the design/
planning stage until the implementation of the housing reconstruction. By means of this mechanism, the 
affected community is organized into several Pokmas. These community groups:
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• receive training from BNPB on ways to rebuild their houses in accordance with the  
principles of disaster resistance. 

• plan the design of the houses and of the housing site with BNPB’s assistance; and

• manage reconstruction funds that are disbursed to each Pokmas by BNPB. 

In Yogyakarta and Central Java following the Mount Merapi eruption, the Pokmas mechanism was used in 
the process of reconstruction of permanent housing. To ensure effective outreach in providing assistance 
to the Pokmas:

• BNPB worked in collaboration with Community-based Rehabilitation and Reconstruction of 
Housing and Community Programme (REKOMPAK), run by the public works ministry;

• this programme conducted a community-based planning exercise on a community settlement 
plan and also provided technical assistance to the Pokmas to increase their knowledge on 
disaster-resistant house construction, mitigation and DRR. 

In general, with assistance from this public works ministry programme, the Pokmas mechanism has run 
very well. In the permanent relocation site in Pager Jurang in Sleman District ( Yogyakarta), the Pokmas:

• managed to put in place a participatory planning process through a series of meetings;

• were able to manage the use of funds for housing materials and construction workers with 
mutual assistance;

• succeeded in constructing their houses very well with as much as IDR30 million worth of funds 
channelled by the government toward them; 

Picture 6.1: Permanent housing in the relocation 
site of Pager Jurang, Cangkringan
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6.2 MEDIA AND COMMUNICATION STRATEGIES
In BNPB’s Action Plan or other documents or regulations, there are no written strategies about the role of 
media communication during the recovery phase. However, in practice, BNPB applies media and commu-
nication strategies in the recovery process with two objectives in mind:

• to ensure effective dissemination of information about the Action Plan to the targeted commu-
nities. After the finalization of the Action Plan, BNPB:

 - conducts socialization meetings at the national and local levels by involving relevant stake-
holders, including the mass media (print as well as electronic);

 - displays the Action Plan on its website to reach out to a wider base of stakeholders; and

 - works hand in hand with local BPBD and government apparatus down to the village level to 
disseminate information about the recovery plan through community meetings.

• to manage unsubstantiated information or rumours regarding recovery activities, BNPB seeks 
to be as transparent as possible about its activities. To this end it:

 - provides details related to recovery through its website;

 - ensures that its public relations department is able to put out information relevant to stake-
holders through the mass media at the national and local level. By means of interviews, live 
dialogues and press releases, among others, BNPB is able to clarify any unclear information 
regarding recovery activities. 

Overall, these media and communication strategies are quite successful. During the recovery in post-tsunami 
Mentawai, for example, even though the relocation and housing reconstruction process experienced signif-
icant delay due to the complicated procedure for getting permission to build on a part of the relocation site 
that fell in a conserved forest area, the community’s anxiety was handled sensitively through a direct line of 
communication. In addition, questions from a wider section of stakeholders could be answered by explaining 
the process through the mass media. 

Picture 6.2: Posters showing the process of  
permanent housing reconstruction
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6.3  DEVELOPING AND MAINTAINING TRANSPARENT AND ACCOUNTABLE PROJECT 
MANAGEMENT SYSTEMS

To ensure accountability, the government monitors the recovery project management systems through a 
regular reporting mechanism:

• as explained earlier, the Finance Report and Performance Report are regularly submitted 
during the implementation of recovery to see the consistency between the input and output of 
the programmes;

• within the framework of finance and development supervision, the Finance and Development 
Audit Agency (BPKP) and Finance Audit Agency (BPK) audit the use of the State’s budget on 
recovery programmes; and

• the government has attempted to create a climate of transparency about the use of recovery 
funds through activities such as information dissemination activities at meetings or media/
website publication.

One of the specific activities to maintain transparency and accountability of the recovery process is the verifi-
cation process of beneficiaries for housing reconstruction. During the recovery phase in the areas affected by 
the Mentawai tsunami and Mount Merapi eruption, the verification of beneficiaries was conducted through the 
following participatory process:

• based on the data gathered during PDNA, BNPB and BPBD prepared a list of potential bene-
ficiaries whose houses had suffered high, moderate and low damage and displayed it in the 
village head office;

• the community was given an opportunity to question the names on the list or correct the cate-
gory of house damage by providing sufficient evidence;

• after a field verification visit by BNPB and BPBD, the list was revised. 

This process has proved successful in monitoring and fulfilling the requirements of transparency and 
accountability in the housing reconstruction process. 

6.4  MONITORING AND EVALUATION INDICATORS AND SYSTEMS FOR MONITORING 
PROGRESS AND IMPACT EVALUATION 

In line with the ‘Guidelines on Monitoring and Evaluation of Rehabilitation and Reconstruction’, there are 
five indicators for monitoring and evaluation of recovery programmes, namely consistency, coordination, 
participation, capacity and sustainability:

• the extent to which the implementation of policy and strategy of recovery as well as prioritiza-
tion of activities and funding is consistent with the Action Plan for Rehabilitation and Recon-
struction is a measure of the consistency of the recovery;

• the extent of synchronization of planning and budgeting is a measure of the coordination between 
the national government, local government and the community; 

• people’s participation is a measure of the extent to which the consultative mechanism has been 
employed to get a fair sense of the community’s aspirations;

• the capacity of the government and community in implementing disaster management activi-
ties is a measure of institutional capacity for recovery; and
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• the potential of its sustainability will be measured within the framework of medium and long-
term development. 

In addition, the monitoring and evaluation indicators also include:

• the measurement of impact of the recovery programmes;

• the inclusion and protection of vulnerable groups in the programmes; and

• incorporation of DRR into the recovery programmes. 

Monitoring and evaluation are conducted in tiers:

• at the provincial level, BNPB conducts monitoring and evaluation;

• at the district/municipal level, provincial BPBDs conduct monitoring and evaluation; and

• at the subdistrict and village level, district BPBDs conduct monitoring and evaluation. 

To conduct monitoring and evaluation, BNPB and/or BPBD actively coordinate with government ministries/
agencies, local government work units and beneficiaries, among others. The heads of ministries/agencies 
and/or heads of local government work units are required to conduct internal monitoring and evaluation of 
activities conducted under the functioning of their institution. The implementation of recovery activities 
consist of five phases:

• planning;

• organizing teams;

• establishment and implementation of monitoring activities;

• establishment and implementation of evaluation activities; and 

• review of results.

This is followed by reporting and recommendations for further actions as well as submission of results. 

During the post-eruption Merapi recovery process:

• the ‘Guidelines on Monitoring and Evaluation of Rehabilitation and Reconstruction’ could not be 
fully applied because the capacity required for implementation of this newly issued regulation 
was as yet lacking; and

• regular monitoring and evaluation was conducted with the assistance of the Technical Support 
Team which has developed a monitoring and evaluation process that measures the progress of 
use of funds and recovery activities in accordance with the five indicators mentioned earlier. 

In collaboration with DRR Forums in Yogyakarta and Central Java and UNDP, BNPB also conducted a wider 
monitoring and evaluation process through a longitudinal study:

• this study is a method for measuring a population’s condition periodically by employing certain 
welfare indicators such as income, expenditure, asset ownership, access to basic services, nu-
trition, health, education and other indicators such as disaster resilience;

• the survey results can be used as periodic inputs for the improvement of government policies on 
the implementation and readjustment of DRR-oriented recovery activities in the areas affected 
by the Mount Merapi eruption;
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• the results are also used to feed the Disaster Recovery Index (DRI) that has been developed as 
a composite index combining various recovery indicators derived from the longitudinal study 
data and it is used for measuring post-disaster recovery levels; and 

• DRI can also be used as a comparative tool for livelihood recovery efforts in several affected areas. 

The results of the longitudinal study as well as DRI measurements were published in a book titled Merapi 
Livelihoods Recovery Post-Eruption 2010; A Longitudinal Study Report and launched in an international semi-
nar in Jakarta in November 2013. 

6.5 RISK ASSESSMENT AND CORRESPONDING MITIGATION STRATEGIES
From a study of the Action Plans for Rehabilitation and Reconstruction following the tsunami in Mentawai 
and eruption in Mount Merapi and other documents and regulations of BNPB, it appears that until now the 
government (BNPB) has not developed risk assessment and corresponding mitigation strategies with regard 
to factors that could potentially cause delay in the implementation of recovery activities such as lack of 
funds and corruption, among others. 

Lack of preparedness
This lack of preparedness is one of the reasons for the considerable, unanticipated delay in relocation and 
housing reconstruction activities in Mentawai. As explained earlier, the activities could not get off ground 
earlier than the fourth quarter of 2013 due to complicated and lengthy government procedures for getting 
permission to convert the status of a part of the relocation site from a conserved forest area into a housing 
area. There is an urgent necessity to conduct risk assessment and prepare strategies to mitigate or overcome 
any risk while developing the Action Plan for Rehabilitation and Reconstruction in post- disaster areas. 

6.6 CONFLICT RESOLUTION AND GRIEVANCE REDRESS MECHANISMS
The Action Plan and other documents or regulations of BNPB also seem to be lacking a mechanism for 
conflict resolution and grievance redress. To develop this mechanism, the government could learn from 
the good practice of the social audit programme carried out by Institute for Development and Economic 
Analysis, a local NGO in Yogyakarta. With UNDP’s support, the NGO organized social audit programmes in 
six villages from the districts of Magelang, Klaten and Sleman. The programme provided trainings for com-
munity representatives to conduct a social audit of the recovery process:

• the community representatives prepared questionnaires for surveys and interviewed fellow 
beneficiaries to see the extent to which:

 - they had been able to access information on recovery activities;

 - they had benefited from the activities; and

 - could exercise control over the recovery activities. 

• these social audit activities resulted in some data and information on the dissatisfaction and 
grievances of the beneficiaries; 

• thereafter, the Institute for Development and Economic Analysis facilitated forums to air the 
grievances of beneficiaries to the local government and Parliament. This forum has been useful 
in clarifying some issues and redressing several grievances of beneficiaries. 
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CHAPTER 7: CONCLUSIONS

This report has discussed the Recovery Framework in Indonesia as well as its application in two post-disas-
ter recovery scenarios. Based on the discussion, the Recovery Framework in Indonesia can be summarized 
as follows: 

1. The Government of Indonesia has established BNPB at the national level to manage all the phases 
of disaster management in Indonesia, including post-disaster recovery and has created BPBDs at 
provincial and district level as well. Both BNPB and BPBD share responsibility for the recovery 
process in post-disaster situations in Indonesia. While BPBD is responsible for recovery activities 
in the aftermath of small-scale or minor disaster, BNPB is responsible for recovery in the wake of 
large-scale or major disasters. 

2. The importance attached to the mandate of BNPB and BPBD is evident from the fact that both 
institutions have been duly established by law and, according to Indonesia’s legal system, a law 
can be dismissed only by the Constitutional Court in the event that it is not in accordance with the 
Constitution, or it can be changed only with the consent of both the President and the People’s 
Representative Council. 

3. BNPB basically functions as a planning and coordinating agency for post-disaster recovery in the 
aftermath of major disasters. It takes the lead in conducting PDNA and formulating a post-disaster 
Recovery Action Plan. BNPB is also required to coordinate among all relevant stakeholders involved 
in the recovery process from the planning stage to monitoring and evaluation. The Recovery Plan 
formulated by BNPB is implemented by the respective sectoral ministries and/or local government 
work units with the technical competence to implement those activities. 

4. If needed, the government can form an ad hoc coordinating institution to assist BNPB/BPBD in man-
aging the recovery process. This institution is established on the basis of a decree of Head of BNPB 
and/or Head of BPBD on behalf of the President and/or Governor/Head of District of Municipality. 
The decision to establish such an institution depends on the scale and impact of the disaster, the 
capacity and ability of the local apparatus, and the consent of the head of the local government. 
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5. To manage the recovery process well, BNPB has been equipped with general and  
implementing regulations:

• in 2010, BNPB issued the ‘General Guidelines for the Implementation of Rehabilitation  
and Reconstruction’;

• in 2011, BNPB issued the ‘Guidelines on Post-Disaster Needs Assessment’ and prepared  
the draft ‘Guidelines for the Formulation of Post-Disaster Recovery Action Plan’.

• in 2010, BNPB issued the ‘Technical Guidelines on the Procedure to Propose and  
Manage Aid in the Form of Grant’; and

• in 2011, BNPB issued the ‘Guidelines on Monitoring and Evaluation of Rehabilitation  
and Reconstruction’. 

6. The recovery vision for post-disaster areas in Indonesia is to rebuild or establish better living conditions 
for the community and environment than existing prior to the disaster. To achieve this vision, the 
government, through BNPB, has determined the key principles for guiding the recovery process in the 
‘General Guidelines’. As per these principles recovery is:

• the responsibility of the local and national governments; 

• building back better, with a minimum of 10 percent allocated out of the total recovery funds for 
the incorporation of DRR elements;

• the prioritization of vulnerable groups such as the elderly, women, children and the people 
with disabilities;

• maximizing the use of local resources; 

• making the community self-dependent and ensuring the sustainability of programmes and 
activities; and

• advancing gender equality and fairness.

7. The planning process for recovery in post-disaster situations in Indonesia starts with PDNA. Based 
on the ‘Guidelines on Post-Disaster Needs Assessment’, PDNA is a nationally owned process that 
assesses the effects of disasters in terms of damage, economic loss, disruptions in access to basic 
amenities, functioning of government institutions and social and cultural activities, and increased 
disaster risk; and identifies the needs of recovery. PDNA in Indonesia covers five sectors:

• housing sector including houses and community housing;

• infrastructure sector including transportation, water, energy, and telecommunication;

• economic sector including agriculture, farming, fisheries, trade, industry, small and medium 
enterprises, and tourism;

• social sector encompassing education, health, and social protection institutions; and

• cross-cutting sectors including governance, security and social order, and environment.
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8. The findings of PDNA are used as a basis for the development of the Action Plan for Rehabilitation 
and Reconstruction in post-disaster areas. During the development of the Action Plan, the prioritiza-
tion of activities and allocation of resources, including the budget, also takes place. BNPB leads the 
development of the Action Plan by coordinating with other relevant stakeholders including govern-
ment, donors and NGOs. According to the ‘General Guidelines’, the Action Plan should contain the 
following elements:

• enumeration of the state of the areas affected by the disaster; 

• description of the state of the affected population, the total damage and loss and the impact of 
the disaster; 

• prioritized programmes, activities and budget and available resources;

• institutional management, asset management, taking the programmes to their final conclusion, 
and sustainability; and

• time-frame of the recovery process, standard of services and performance indicators. 

 The document serves as the main reference point for any stakeholder involved in the government-led 
recovery process in the post-disaster areas. However, even after the finalization of the Action Plan, it 
is possible to make changes in priorities and sequence of recovery activities taking into account the 
availability of funds as also changes in the situation in disaster-affected areas. The changes can be 
made through a quick reassessment and coordination meetings with relevant stakeholders.

9. As regulated in the ‘General Guidelines’, the time-frame for recovery activities as planned in the 
Action Plans is a maximum of three years. The idea behind it is to encourage the integration of recov-
ery into longer term development plans. This integration is required either to sustain the results of 
recovery activities or to accomplish recovery activities that have strayed beyond the accorded time-
frame by incorporating recovery into the Disaster Management Plan which, as a formal development 
planning system, can be subsequently integrated into the Regional Medium Term Development Plan. 

10. As DRR and mitigation measures are key principles of recovery in post-disaster areas in Indonesia, 
activities relating to them are bound to become an integral part of recovery programmes planned 
in any Action Plan for Rehabilitation and Reconstruction in post-disaster areas. 

11. Costing for recovery programmes is also part of the Action Plan:

• It is undertaken by calculating the cost of each programme/activity. The total cost of an activity 
is arrived at by multiplying the quantity of targeted units and the cost per unit. 

• This is applied not only for physical but also non-physical recovery activities. Depending on 
recovery activities, the targeted units can be a house, household, person or community. 

• The quantity of the targeted units is found through PDNA process.

• Meanwhile, the cost per unit is determined by looking at the local government’s regulation on 
General Costing Standard and Specific Costing Standard. 

• In cases where it is difficult to determine the cost per unit by using local government’s regula-
tion on the Costing Standards, the ‘Guidelines on Post-Disaster Needs Assessment’ provides a 
way to estimate cost through a macro budgeting model as enclosed in Form 12 of the regulation. 
This model provides a quick, general, local, timely and overall estimate of recovery. It estimates 
the cost by using costing table and cost index table.
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12. According the ‘General Guidelines’, the main sources of recovery funding come from the National 
Government Budget and Regional Government Budget. Additional sources of funding may come from

• insurance; 

• international funding through bilateral or multilateral mechanism; and

• the trust fund mechanism established for implementation of post-disaster management. 

13. With regard to the trust fund mechanism, the government recently established IMDFF-DR through 
BAPPENAS Ministerial Decree No. Kep. 08/M.PPN/HK/01/2010. International donors or foreign 
governments can contribute to the post-disaster recovery funding through IMDFF-DR. IMDFF-DR 
has two windows in which UNDP (representing UN) acts as the Administrative Agency for Window 
I and World Bank acts as Trustee for Window II.

14. The government funds for recovery can be disbursed in two ways:

• funds disbursed directly to the Pokmas and managed by the group for recovery activities; and

• funds channelled to the local government agencies for recovery activities through the treasurer 
of BNPB. These funds are used for:

 - construction activities; and 

 - non-construction activities.

15. The government has determined a mechanism for monitoring and evaluation of recovery activities, 
including the use of funds, through existing regulations:

• the respective government institutions involved in recovery activities are required to submit a 
Financial Report and Performance Report on a periodic basis to BNPB. In principle, these reports 
have to show consistency between inputs (the use of human resources, equipment, funds) and 
output (in the form of assets or services) with measurable performance indicators.

• in line with the ‘Guidelines on Monitoring and Evaluation of Rehabilitation and Reconstruction’, 
BNPB has expanded the indicators for monitoring and evaluation of recovery programmes. These 
comprise five indicators, namely:

 - consistency;

 - coordination

 - participation

 - capacity; and

 - sustainability; and

• Within the framework of finance and development supervision, the Finance and Development 
Audit Agency and Finance Audit Agency monitor and audit the use of the State’s budget. 

16. Public participation has also been included in the post-disaster recovery process in Indonesia:

• public involvement begins from the planning stage onward, through the process of PDNA that 
enables the public to voice their feelings and the aspirations they want to see reflected in the 
recovery programmes; and 
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• in the implementation stage, public participation can also be seen in the Pokmas mechanism 
that has been made a part of the management of recovery activities in the housing sector. 
Through this mechanism people affected by disasters are basically empowered to become the 
main actors in the housing reconstruction process. They are involved from the design/planning 
process right up to the implementation of housing reconstruction activities.

Lessons learned
In general, BNPB, as the legally mandated recovery agency in Indonesia, has been quite consistent and suc-
cessful in applying the Recovery Framework when dealing with post-major disaster recovery processes in 
Indonesia. However, there are several lessons learned that can be used as inputs to improve the application 
of the Framework: 

1.  The scale of a disaster’s impact at which recovery becomes BNPB’s responsibility is still unclear. 
BNPB basically takes responsibility for recovery in large-scale or major disasters that can be 
categorized as national disasters. However, the criteria is still unclear since the parameters for 
categorizing disasters have not been established as yet. In order to use resources efficiently and 
to empower local governments, there is an urgent need for clarity in defining the parameters 
under which a post-disaster scenario becomes the responsibility of BNPB to handle.

2.  Usually, BNPB and BPBD basically work hand-in-hand during the recovery process. The potential  
institutional weakness of the recovery process can be located largely in the institutional capacity 
of BPBDs at the local level. As a newly formed institution, BPBD suffers from a lack of adequately 
equipped personnel. The turnover rate is also quite high; often personnel who have been trained by 
BNPB move to other government units, leaving a gap in BPBD. In several regions, BPBD exists only 
on paper, without staff and means and facilities as required. There needs to be a stronger commit-
ment from the local governments to strengthen the capacity of personnel and institution of BPBD.

3. As a coordinating agency in the recovery process, BNPB attempts to coordinate among all relevant 
stakeholders including local governments, line ministries, international donors and NGOs. However 
its coordinating role needs to be improved because:

• during major disasters, there still are several actors who work without any coordination 
with BNPB or local BPBD. In particular this applies to NGOs and private sector organizations 
because BNPB or local BPBDs have no official record on who among them is doing what and 
where in disaster-affected areas. This has the potential to create confusion and overlapping  
of activities in the field;

• one way to prevent this from happening is to develop a mechanism specially designed to ease 
coordination between BNPB and NGOs and civil society and the private sector. To improve  
coordination, BNPB or local BPBDs could arrange regular meetings among stakeholders,  
including government institutions, NGOs and CSOs;

• the existence of DRR Forums at the local level should be optimally utilized in involving NGOs 
and civil society in the recovery process. In line with the coordination mechanism, BNPB 
needs to develop tools to monitor activities and trace the use of funds of NGOs, private  
companies and international agencies that are not part of IMDFF-DR.
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4. With regard to the time-frame of recovery, BNPB needs to be able to anticipate factors that could 
potentially delay the achievement of recovery targets within the stipulated time-frame. As the Men-
tawai recovery experience shows, one single issue of securing the conversion of conserved forest 
land into a housing relocation site became the main factor determining whether or not recovery 
could be accomplished within the set time-frame. BNPB should be able to anticipate such problems 
earlier and be ready with a strategy to resolve it. 

5. It appears that the mechanisms for conflict resolution and grievance redress in the recovery pro-
cess have not been developed yet. There is an urgent need to have such a mechanism in place and 
to this end BNPB may develop a social audit programme. 
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