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The 2005 earthquake happened on 8th October, during the Holy Month of Ramazan and 
just before the onset of the cold northern Pakistan winter. The massive loss of life with over 
73,000 people killed and many hundreds of thousands injured, and the extensive damage 
across an area of over 30,000 square kilometres of remote terrain required a large scale 
emergency response. 

It was expected that reconstruction would not start before the following spring and until 
then the challenge was to meet basic needs for winter shelter and services and for people 
to start rebuilding their lives after the huge trauma of the earthquake. Pakistan was not 
experienced in large scale disasters and had to establish institutions and policies to address 
reconstruction and rehabilitation including harnessing the wide range of financial and 
operational assistance nationally and internationally. 

This chapter describes the first six months after the earthquake, in terms of shelter response 
and spontaneous self recovery. 

Guiding Principles
 Coordination 

Good coordination should be a priority to achieve coverage and to optimise the use of 
resources. This was particularly important given the number and range of actors and the 
challenging logistical context. 

 Equity 
All affected persons and communities should be assisted on an equitable basis. 

 Wide and open partnership 
The response should embrace the participation and contribution of a wide range of actors 
and organisations with varying backgrounds, working in cooperation with a common goal. All 
appropriate measures should be taken to streamline systems to facilitate partners.

 Assistance at origin 
Affected people should be assisted at origin wherever possible, so that they could continue 
their livelihoods, maintain social and other networks and start reconstruction as early as 
possible. 

 Targeting 
Agreed criteria should guide all planning and implementation. 

  Assistance in displacement 
Affected people should also be assisted in the event of displacement with shelter and basic 
services support.

 Appropriate shelter solutions  
Shelter solutions should be appropriate for severe winter conditions as well as social and 
cultural needs. 

 Shelter contributes to permanent reconstruction  
Shelter assistance should be planned to support permanent reconstruction through the 
provision of reusable materials. 

 Direct cash assistance  
Cash assistance to all affected households should allow maximum flexibility for people to 
resolve their shelter needs and boost the revitalisation of local markets. 

 Owner-driven 
Families and communities should be responsible and enabled to solve their own shelter needs, 
supporting the spontaneous self recovery process.   

Introduction / Context
The search and rescue operation, transportation of injured, urgent medical care and provision of 
emergency supplies was at such a scale and complexity that it continued for several weeks after 
the initial disaster. 

The number of people rendered homeless by the 2005 earthquake was an estimated 3.5 million. 
Over 90% were rural households, many in remote and high altitude villages. The level of complete 
destruction was very high due to building vulnerability, in many areas over 80% of buildings were 
destroyed. With continuing aftershocks the level of fear and trauma was very high, people did not 
want to sleep in damaged buildings. Damage to infrastructure meant many roads were impassible 
leaving communities isolated, and many areas without communications, electricity, and urban 
areas without piped water supply or sewerage. Restoration of access and services was prioritised 
with significant military support. Removal of debris and sorting of salvage continued through the 
winter. 

The state and provincial administration and local authorities were severely affected, having lost 
personnel, facilities, records and capacity. It was essential to support the restoration of civil 
administration services, to establish systems for decision making, implementation and monitoring. 

Facing into the first winter one of the primary concerns was that the death toll caused by the 
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 Households responsible for own shelter  
Households were provided with cash, material and technical support, but were responsible to 
manage their own shelter construction. Only extremely vulnerable families were provided full 
shelters. 

 Cash support direct to affected households 
It was decided by the Government to provide 25,000 cash assistance to households as the first 
installment of housing assistance and to assist in meeting shelter needs. 

 Camps were established to address the needs of IDPs. 
Displaced people were accommodated and received basic services in formally registered camps. 
Spontaneous camps were formalised. People were accommodated as close as possible to home 
locations. 

 End of the Relief Phase 
The Government of Pakistan decided to close relief activities on the 31st of March 2006 to 
focus all resources, assistance actors and affected communities on normalisation of livelihoods 
and reconstruction at the start of the 2006 Spring planting and construction season. 

Summary of Activities

 Search and rescue, medical treatment, debris removal 
Over 73,000 dead, and over 125,000 injured in almost 1 million destroyed and damaged 
buildings required a massive effort in search and rescue, removal and burial, medical 
treatment and evacuations and debris removal. 

 Tents and NFIs 
Tents, blankets, plastic sheeting and non food items were provided for affected 
communities by a range of assistance actors, military, UN, NGO and philanthropic. 950,440 
tents, 6.5m blankets provided to end March 2006. 

 Access and basic services restored 
Roads reopened within 3 weeks. Communications restored within 2 weeks and services 
expanded over 2 months. Electricity supply restored within 1 month. This ensured access 
for shelter support at origin and reduced large scale displacement. 

 Shelter coordination established 
Shelter coordination was established as part of the overall response coordination at federal 
level and associated hubs throughout the affected districts. Army and NGOs 

 Winter shelter support 
Material and technical support was provided to supplement salvage materials and construct 
371,000 temporary shelters by end March 2006.  600,000 families assisted in shelter 
overall. High altitude and vulnerable families were prioritised. 

 Cash assistance  
Government cash assistance of 25,000 PKR was disbursed directly to all affected families to 
address shelter needs and contribute to housing reconstruction. 11 Bn PKR ie 200 mn USD 
disbursed by end of December 2005 by the state and provincial authorities.  

 Food support  
Food support was provided to affected families to support them to remain at origin. Many 
agencies combined food and shelter assistance activities in operational areas. Monthly 
support was provided to end March 2006.   

 Camps were established to address the needs of IDPs. 
275,000 displaced people were accommodated and received basic services in formally 
registered camps. Majority of camps demobilised in Spring 2006. 

  Planning for reconstruction 
Assessments of damage and need  and the establishment of a Government coordinated 
housing working group took place during the first six months, informing overall planning, 
and the development of policies, standards and guidance for housing reconstruction. See 
chapter 2, 6, 13, 10, 17. 

disaster could increase due to exposure and inadequate shelter or that there would be massive 
evacuations from high areas to the lower valleys which could not cope with an influx. The 
majority of effort and attention for the first six months was focused on mitigating further losses, 
normalisation and an early start to permanent recovery. 

 

Key Decisions
 Government ‘open door policy’ 

The Government of Pakistan adopted an ‘open door policy’ to NGOs and donor agencies, 
streamlining visa, registration and travel procedures. The Government relaxed customs 
regulations and waived duty on relief goods. 

 Government establish the FRC and ERRA 
In October 2005, The Government of Pakistan established the Federal Relief Commission 
and the Earthquake Reconstruction and Rehabilitation Authorities, with clear mandates for 
coordination and management of the response and reconstruction phases. Both institutions 
were to operate as one window operations. FRC was to merge with ERRA to ensure continuity.  

 Establishing the IASC Cluster System 
An experimental approach dividing assistance into thematic clusters was established in Pakistan 
among the humanitarian assistance actors, and mirrored in the Government response. 

 In November 2005, Operation Winter Race was launched 
A coordinated plan called Operation Winter Race aimed to support 3.5 million people to 
have safe warm and durable shelter before the onset of winter. This included the following 
decisions: 

 Targeting high altitude and vulnerable. Support at origin 
Shelter assistance was prioritised for ‘at risk’ communities above 5000 ft and vulnerable 
families below 5000 ft. All families were supported to stay at origin as far as possible. 

 Consistent shelter assistance  
All those providing shelter assistance maintained a consistent per household budget, to 
support the principle of equity. 

 Provision of CGI sheets 
After the initial tent-based provision, it was decided to focus on winterised shelter solutions, 
a ‘one warm room’ strategy supplementing salvage with cgi sheets. Organisations providing 
shelter support were advised to prioritise CGI sheets as the key shelter material assistance, 
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coordination activities in Spring 2006. 

The Government coordination was managed under the auspices of the Federal Relief Commission, 
with seven thematic areas approximately reflecting the IASC established clusters. The cluster 
heads forum, which included all cluster coordinators, the resident and humanitarian coordinator, 
focal points from the Pakistan Government (FRC) and Army became the strategic decision making 
forum. At field hub level, the state and provincial governments played major roles in planning and 
implementation.  

In the tsunami recovery, the majority of NGOs relied on overwhelmed local authorities to manage 
information, to coordinate allocation of responsibilities, target assistance and identify gaps. Others 
by-passed the existing authorities. An unprecedented number of existing and new organisations 
were available to assist, but the weak coordination of the assistance severely hampered its 
effective use. An important lesson was learned that humanitarian assistance actors needed to take 
some of the responsibility for coordination and collective action in support of and in liaison with 
national and local Government authorities. In this regard the experience in Pakistan 2005-2006 
was a marked improvement on the tsunami only a year earlier.   

The tsunami response had also absorbed considerable resources, including global stocks of tents, 
shelter grade plastic sheeting, donor and international NGO contingency emergency supplies 
and staff committed to tsunami projects. The initial resources available directly after the Pakistan 
earthquake were very limited and there was serious concern about raising the funds required 
even for emergency and life saving operations, particularly in the context of post tsunami donor 
fatigue. The centralized and coordinated Government response and new cluster mechanism 
helped to mobilise a strong and consistent message on the needs, priorities and to assure donors 
that assistance funds would be effectively deployed. 

The tsunami represented a different profile of assistance with substantial private funding 
as compared to the more institutional donors who provided the bulk of assistance after the 
earthquake. This different profile and the greater centralization and coordination of decision 
making marked not only the emergency phase but also set the context for reconstruction 
assistance. The strong coordination, consensus and consistency in the shelter response was 
continued, formalized and reinforced in the housing reconstruction programme. Again this was 
in marked contrast to the tsunami response where shelter assistance and housing assistance 
struggled with issues of consistency of assistance packages and quality to different beneficiary 
groups with decisions driven by donor and agency imperatives. 

The launching of Operation Winter Race in November 2005 established that all activities were 
part of a single shared plan and shared principles, strengthening the relationships between a 
diverse group of implementing agencies, recognizing and using comparative advantages and 
capacities. The planning of Operation Winter Race established the target figure of 3.5million 
people in need of shelter, the prioritisation of communities above 5000 ft, followed by vulnerable 
groups below 5000 ft. and agreed approaches including assisting people at origin and common 
value of assistance per household, The coordination of shleter provision was focused on achieving 
coverage, with one implementing agency (Army or NGO) responsible as focal or lead in each 
union council. This did not peclude others from working in the same target areas, but assigned 
coordination and reporting responsibility down to field level across all of the affected area. 
Allocation, adjustment, cooperation, planning and reporting responsibilities were maintained 
at hub level. Hub level coordination ensured exchange of information on progress, sharing of 
resources, technical discussion, communication of policy developments and identified field and 
resolved field issues. This exchange brought local knowledge of communities together with 
technical knowledge of hazard resistance together with logistical capacity and experience. This 
provided vital guidance for several organisations unfamiliar with shelter assistance and streamlined 
the coordination process and workload for the local authorities.  

The clear allocation of areas of responsibility, common planning and tools for information 
management represented very practical and important advances appreciated by NGOs. The effort 
to establish and support good coordination reinforced the Government’s objectives to optimize 
the resources available and to adhere to the key principle of equitable assistance across the 
affected communities. NGOs in the field who experienced the importance and benefit of equity 
driven policies and enabling policies learned valuable lessons which informed the later phase of 
housing reconstruction. 

By November 2005, Government coordination responsibilities for longer term recovery of the 
earthquake was handled by ERRA, which was established by Presidential decree in October 2005. 
The ERRA-UN Early Recovery Plan was launched in April 2006 to cover a period of 12 months 

Technical Issues
Coordination: The Federal Relief Commission and the IASC Clusters

At the time of the 2005 earthquake, Pakistan did not have a dedicated disaster management 
agency. Seeing the need for coordination, two days after the earthquake, the Government of 
Pakistan formed the Federal Relief Commission (FRC) to coordinate and manage all relief activities. 
See Chapter 13. Institutional Development. 

In parallel and in close liaison with the Government effort, the humanitarian community sought 
to establish mechanisms for coordination resulting in the pilot implementation of the  thematic 
cluster approach. 

After the experience of the tsunami in 2004, the humanitarian community review of the response 
led to recommendations for greater coordination as a priority for efficiency and effectiveness of 
response and to bring greater consistency and accountability to the use of resources. Throughout 
the summer of 2005 a wide-ranging consultation process involving major stakeholders was 
held at the global level. The recommendations led to the devising of the Inter Agency Standing 
Committee (IASC)  ‘cluster system’, a series of thematic groups with identified cluster leads with 
responsibility for coordination, decision-making, policy setting and monitoring. 

The cluster recommendations were finalized in September 2005 and were due to be placed before 
the IASC for approval in December. At the time of the earthquake in October 2005, the cluster 
approach was still under development, and not yet formally approved. 

Directly after the earthquake in Pakistan in October 2005, the UNDAC team and the Resident 
Coordinator decided to recommend that the cluster approach be adopted for the entire disaster 
response, even though it had still to be approved by the IASC. It was the first time the cluster 
approach was introduced by the UN system in a country. This was therefore a piloting of an 
ambitious but experimental approach in a very complex, large scale live scenario. As a result, there 
were no organisations or individuals with experience in implementing this new approach, nor had 
tools and guidelines been developed or agreed upon among humanitarian actors. 

A wide range of assistance was available -financial resources, personnel and material goods-but 
needed coordination to be deployed. Actors on the ground included local authorities, national 
and international military, national and international NGOs, UN and bilateral agencies, private 
sector philanthropists, volunteer organisations, religious groups, logistics and other support.  The 
cluster system was rapidly established as a systematic mechanism for coordination at national 
level and replicated at hubs throughout the affected areas. Clear allocation of responsibility to 
implementing agencies, assessment of needs, monitoring of progress, identification of priorities, 
and gap analysis ensured a marked improvement in distribution and coverage of assistance 
compared to the tsunami experience. The cluster approach also ensured decisions could be taken 
to ensure adequacy and consistency on issues such as standards, to support the implementation 
of principles including equity. The cluster had participation by over 120 organisations in cluster 
meetings, and provided an information management and resource service for many more. 
The cluster leads worked closely to coordinate with other cluster leads and with government 
counterparts. 

The shelter cluster or ‘emergency shelter’ cluster was led the International Organisation for 
Migration (IOM). This was the key cluster with responsibility to address the needs of over 3 million 
people rendered homeless in the first winter. Within the cluster a strategic advisory group (SAG)  
was convened from the cluster membership to advance policy and strategy development and 
allocate resources. A series of technical working groups (TWiGs) contributed to the development 
of standards, specifications, technical guidance and information materials. 

The primary role in shelter was with the emergency shelter cluster led by IOM, the cluster for 
camp coordination and camp management was led by UNHCR and the water and sanitation 
cluster led by UNICEF also contributing to addressing emergency needs in terms of shelter 
and basic household services, particularly to the caseload of around 275,000 displaced people 
accommodated in camps. As assistance activities progressed and camps reduced in number, the 
shelter and camp coordination clusters merged. The early recovery cluster was led by UNDP and 
included activities in all sectors including housing. Under early recovery activities, UN-HABITAT 
facilitated the establishment and supported the Government coordinated housing working group 
which contributed to the shelter cluster and to which the shelter cluster formally handed over its 

1  EARLY RECOVERY: THE CONTEXT FOR HOUSING AND COMMUNITY RECONSTRUCTION



1110 11

Main Operation bases and thence to Forward Air Bases. 

Decisions about where to utilize air support were the result of joint planning based on inpt from 
field personnel and pilots, field base commanders, UN assessment data, and local administration. 
Over 50,000 tonnes of relief goods were carried by air between October 2005 and February 2006. 

The Pakistan Armed Forces actions to clear main and secondary roads within the affected areas 
were key to facilitate the provision of relief and assistance, and to ensure communities  could 
quickly normalise the operation of transport, services and markets. Examples include:  reopening 
356 km of the Karakoram Highway cleared by the 12th October, 333 landslides cleared from 
roads in Bagh by 25 October and 12 bridges restored and 8 new bridges installed by the end of 
2005. 

The combined military and civilian air operation, supported by Pakistan Army mountain teams 
ensured the strategy of assisting high altitude and remote communities as priority wa

than NGOs, having prior knowledge of the area, specific skills, communications systems and 
pack animal transport. NGOs concentrated on the more densely populated lower altitude areas. 
The  Pakistan and foreign military contingents delivered initially tents, then winterized materials 
including 1 million cgi sheets and assisted construction of temporary shelters at high altitude 
and for vulnerable families. Both Army and NGO / civilian shelter assistance actors coordinated 
closely through Shelter Cluster hub  meetings. Information sharing, cooperation and joint activities 
between civil and military response was highly successful. The air operation provided valuable 
overview of the ground situation and helped to identify extremely vulnerable communities, 
gaps and needs. This was an unprecedented civil and military engagement in Pakistan, a new 
experience for the Armed Forces and for NGOs alike. It required a positive mutual respect and 
committment on behalf of both parties from decision makers down to all field personnel in 
order to work. This was a new departure for many NGOs who may have previously have had 
official organisational positions which precluded engagement with the military, or unofficial 
preconceptions with regard to the military. It was also new exposure for the military to have direct 
experience of NGO personnel and activities and to engage in joint planning and implementation. 
The civil military working relationship developed during the emergency and transitional stages was 
a valuable foundation for a continued working relationship during reconstruction. 

For the affected communities, a large scale Pakistan Army presence over the first winter 
represented a significant Government committment and a respected and familiar authority to 
provide control and support  in the context of massive upheaval and uncertainty. The Army were 
perceived as trustworthy, fair and efficient. Working closely with and for communities was a new 
role and experience for many of the Army personnel and they acquired new skills in community 
liaison and organisation through the process. 

Winter shelter

through the second winter to the start of the second spring season. This included activities to 
develop capacity at federal and field level to support housing reconstruction, continued support to 
a residual camp population and a rnage of initiatives to support urban shelter and housing needs. 
(See ERRA-UN Early Recovery Plan). 

The role of Pakistan and Foreign Armed Forces

“The Pakistan Armed Forces were deeply involved in the earthquake response from the outset. 
Indeed with hundreds of military personnel stationed in the quake-hit zone killed or injured in the 
disaster, they were victims alongside the civilian inhabitants.

The overall approach and utilization of military personnel and resources followed three stages of 
response: 

1. Emergency  8-20 October 
Search and rescue, evacuation of casualties, provision of emergency supplies to the survivors.  
Removal and burial of the dead. Road clearance, air transport support (especially helicopters). 

2. Stabiliation  21 October-31 December 
Continued supply of relief goods and assistance, restoration of communications and basic 
amenities including electricity and clean drinking water, support to civil administration and the 
maintenance of law and order. 

3. Transition  1 January- 31 March 
Monitoring the on-ground situation to ensure sufficient supplies of food, shelter and medical 
support, construction of temporary shelter, preparation for the recovery and reconstruction phase. 

At its peak there were three divisional headquarters (Mansehra, Muzaffarabad, Bagh) sixteen 
brigade groups, eighteen engineer battalions, five units of civil armed forces, three animal 
transport battalions and two military police units as well as a large number of supporting 
personnel and services participating in the quake response-a total of over 60,000 troops.

The Pakistan Armed Forces were supplemented by a number of foreign military contingents. These 
were largely involved in the provision of logistical support (to transport relief goods), setting up 
field hospitals and providing medical treatment to survivors, and assisting in road clearance and 
restoration of infrastructure. 

NATO signed an MOU with the Government of Pakistan to provide NATO Reponse Force 5 (NRF-
5) for a period of 90 days, comprising NATO field hospitals and engineering teams and assets. 
This was in addition to the significant air support provided by NATO to supply relief goods to the 
affected areas. 

In order to regularize the large volume of air traffic and to ensure effective and integrated 
utlization of the various aviation assets, an Aviation Operations Centre was established at 
Chaklala. This comprised an Aviation Planning Cell and Logistics Cell, both of which were linked to 
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grade plastic, framing or other construction items according to the respective organisations. The 
CGI sheets were used for roofing, or also for walling. Alternative walling options were low height 
stone walls, dhajji infill, plastic sheeting, plywood or other sheeting materials. Wall heights were 
generally low, commonly 3 or 4 ft, due to fear and continuing aftershocks. The overall height of 
the shelters was usually not much more than 7 feet high. The smaller volume made the shelter 
easier to heat in the winter, although the kind of materials used meant the shelter was often not 
easy to seal from draughts. 

The promotion of CGI sheets was also to ensure the investment in shelter materials went into 
materials which would be reusable in permanent reconstruction and to influence changes in 
reconstruction away from heavy flat mud roofs toward pitched CGI roofs. While the majority of 
families used the CGI for shelter construction a significant number received the materials and 
stored them in preparation for reconstruction, managing instead to live through the winter in 
tents, or with relatives or other accommodation. The decision by shelter agencies to procure 
and distribute CGI sheets was intended to relieve the inflationary  pressure on the local market 
supplies of key materials, using bulk procurement and international procurement and logisitical 
capacities to increase supplies and provision. The quantity of CGI sheets was larger than Pakistan 
had readily available, and agencies were bound by financial regulations requiring international 
tendering. International procurement, customs clearance and transportation across 1500km to the 
affected areas and then to field distribution in remote villages was a large scale operation. Over 3 
million CGI sheets were distributed by the end of March 2006, 1 million by the Pakistan Army. 3 
million CGI sheets represents approximately 750 hectares. 

The shelter cluster recommendation was to standardise the provision of CGI sheets at 10 sheets 
per household which was generally adhered to by all organisations. There was some variation 
in size and quality from 3-4 ft wide, 8, 10 and 12 ft long, and in the quality or guage of the 
steel from 24 to 30 guage due to availability. The standard provision of10 sheets was increased 
to 12, 14 and up to 20 sheets by a few organisations. Where possible the hub shelter cluster 
coordination tried to agree consistency among organisations assisting in any one community. 

Shelter specification and shelter support. 

There was no fixed shelter specification, but NGOs devised a range of solutions using salvage 
materials and distributed material to meet performance criteria including seismic safety, adequate 
for snow load, protection from cold, fast to erect and affordable. The floor area was not 
prescribed as conditions varied widely and in some areas small shelters were preferred to make 
heating manageable.  

The shelter cluster technical working group  (TWiG) compiled, reviewed and shared information 
and gave guidance on material specifications, on shelter specifications and on household 
NFI specifications.  Over 20 NGOs provided details of shelter specifications, including bills of 
quantities, drawings, photographs or step by step construction guidance. Sample shelters were 
constructed in Islamabad, at hubs and at other locations in the field.  

A number of NGOs promoted the use of sand bags for fast and dry construction, to reduce 
the consumption of structural timber and for earthquake resistance, although the walls in this 
technique were limited in height. Others promoted the use of half round steel frames to avoid 
the problem of walling. Many tried to resolve the need for insulation, through using expanded 
polystyrene, polyurethane foam in sheets, or local solutions such as dry grass, in linings or 
sandwich construction. Families with resources incrementally lined their shelters with lasani 
(fibreboard), timber boards, dhajji panels or simply with blankets, and storage of household 
goods. 

Demonstration shelters were used for training and awareness and met with varying degrees of 
acceptance or adoption. Some agencies provided technical support on site. Some agencies were 
more prescriptive in their agreements with beneficiary households, for example requiring shelters 
to be constructed by technical teams or families themselves as per the agency’s specification. 
Other agencies provided advice and leveraged progress on shelters, for example providing roofing 
if and when walls or frames were constructed by households themselves. 

In general, direct technical assistance was only provided to very vulnerable families, or to remote 
and vulnerable communities, given the scale of needs, organisations prioritised coverage rather 
than comprehensive assistance to smaller numbers. With the vast majority of families constructing 
their own shelters, with or without assistance materials, and usually hiring local skilled labour to 
do so, this was the first step of a households driven programme. Sites were generally chosen by 

The shelter response was based on concerns to mitigate two potential scenarios; 

1: A second wave of deaths due to exposure and inadequate shelter in the harsh northern 
Pakistan winter. 

2: Massive evacuation from high altitude areas and resultant needs to accommodate large number 
of people in camps with consequent disruption of livelihoods, needs for service provision ad 
other social and economic implications. 

Swift actions in the first weeks after the disaster reopened roads and restored services to ensure 
humanitarian access and to restore markets. This was essential support for people  to stay at 
origin. High and and isolated communities were assisted through delivery by air support. 

The very high proportion of houses destroyed reduced the potential for host family 
accommodation with relatives within the community. There was proportionately less migration 
by the rural population than the urban, either locally or outside the area. The majority of people 
wanted to stay where they were, with access to their livelihoods, social networks, land, damaged 
buildings and salvage materials. The shelter strategy supplemented these resources at origin and 
enabled the families to accelerate and improve the existing process of spontaneous self recovery. 

The initial shelter support during the first two months after the earthquake was based on getting 
families under cover at their place of origin or in displacement, generally in tents. Plastic sheeting 
and tarpaulins were also provided as emergency shelter materials. Over 80% of the tents provided 
were not winterised. 

Very shortly after the first relief distributions, it was clear to decision makers and programme 
planners that life saving winter shelter would need to withstand severe winter conditions and the 
emphasis moved to provision of materials and resources to support the construction of robust 
temporary shelter adequate for snow. 

CGI Distribution

It was broadly assumed that families would use salvage timber to provide framing for a shelter. 
However, in some cases they did not wish to cut down large section size timber for temporary use, 
preferring to store their timber for reconstruction, in other cases there was limited construction 
timber available in the salvage. The majority of families had adequate timber either from salvage 
or available locally to construct a basic frame for shelter. 

The key material promoted for distribution was CGI sheeting. This was supplemented by shelter 
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Shelters v Permanent Reconstruction

The objective of the reconstruction programme was that people would reconstruct safer 
permanent houses, in permanent materials. The objective of winter shelter support was primarily 
to assist people to have safe adequate and durable shelter until they had reconstructed their new 
permanent home. It was expected that a new house would not be completed within the first 
building season alone and that the shelter would need to be durable for winter 2005 and 2006. 
Most families chose to make relatively rudimentary shelters and save their resources for permanent 
reconstruction. However some families made a significant investment from an early stage in 
relatively larger and more elaborate shelter type construction. These were usually either timber or 
steel framed or half height walls and framing above. Elaborate shelters were usually clad with CGI 
sheets and walls may have been lined with lasani, dhajji, or other materials. High quality shelters 
were constructed not only by people themselves if they had means, but also when organisations 
provided greater than average assistance. This was not a problem in terms of shelter. The problem 
arose later, when people who had invested in shelters did not start new ERRA permanent house 
construction with the recommended plinth or reinforcement. In a few cases the frame was 
adequate for consideration under the specification for ERRA timber frame construction, (cladding 
or dhajji), but the majority had light frames or half height construction. 

The difficulty arose not because these lightweight structures themselves were unsafe, but because 
in most cases, the occupants had incrementally constructed unreinforced masonry inside the 
original CGI sheeting over the following seasons and therefore the result was highly unsafe. When 
there was major investment at the shelter stage families were unwilling to start again with a new 
plinth, or continued to ‘upgrade’ their shelters with plywood lining, ceilings, shelving, cupboards, 
electrical fittings or masonry as mentioned. 

This is described under chapter 10 technical standards. 

In this context where permanent construction seismic standards were critical to future safety and 
housing needed permanent durable materials, it was not advisable to advocate  or implement 
programmes of shelter intended to transition into permanent houses. 

Migration and Displacement  

Although thousands of families and family members migrated or were displaced during the first 
six months the overall numbers were proportionately small in the context of 3.5 million people 
who lost their homes. The measures taken to assist people at origin including shelter and food 
support and restoration of infrastructure helped to avoid the aniticipated wholescale movement of 
people to cities or to lower altitudes in search of relief assistance. 

Over 120,000 people were severely injured in the earthquake, 17,000 were evacuated by 
helicopter including to other parts of the country, many required operations and extended periods 
of hospitalization and recovery. In such cases family members moved to be close to the sick and 
injured and to support their care, particularly through the first six months. 

Thousands more migrated to cities to live with relatives, or find rental homes, or men migrated 
alone for livelihood opportunities. This included migration to nearby cities like Rawalpindi or 
Abbotabad, or further to Lahore and Karachi. Migration also took place within the affected 
districts with several families moving to Muzaffarabad and other centres. While many moved 
for winter shelter, the majority returned or a representative of the family returned to be present 
for damage assessment and signing of the MOU. A number of families resettled permanently, 
particularly in Muzaffarabad and Rawalpindi. They were often families from heavily damaged 
areas who had lost their homes, members of their families and suffered considerable trauma. 
Urban residents who had lost their homes and did not have land for shelter, or were waiting for 
debris clearance represented a signficant proportion of the migrant and displaced population.

Directly after the earthquake there was considerable concern that families and communities in 
high and remote areas would evacuate to lower and more accessible locations, to better survive 
the severe winter, to access relief assistance, to stay with relatives and to access better livelihood 
opportunities. Many villages were considered hazardous due to sliding or were cut off due to 
damage to infrastructure. People from these areas were unsure whether it was safe to return or 
whether the authorities planned to relocate them. With continuing aftershocks they chose to 
relocate for the first winter to safer areas and wait for hazard assessments and other guidance.

families themselves, frames or walls were constructed to various sizes and configurations, and 
shelters were incrementally improved by families. The outcome was several decisions taken by 
families themselves, construction by themselves or under their direction, and wide range of end 
results in terms of finished shelters. People were enabled to start with their own recovery, they 
were expected to take an active role, make their own priorities and decisions. 

Most households had previously lived as joint families, and solved their shelter needs with a range 
of accommodation, including tents, winterized tents and shelters. Where damaged buildings were 
still standing families used them for storage, and sometimes for cooking, but generally did not 
feel safe to sleep inside through the first winter due to frequent and aftershocks. Where there 
was no building standing, storage of household goods was a serious need, including documents, 
jewellery, clothing and items which could be easily lost or deteriorate if not protected. 

Stoves and timber consumption

The shelter cluster technical working group also focused on providing technical advice on heating 
of the shelter, including compiling the details of stoves, guidance for fire safety in tents and 
shelters. The focus by most NGOs was on prefabricated metal stoves, presumed to be safer and 
more efficient than open fires. Over 100,000 stoves are estimated to have been distributed. In 
most houses before the earthquake, stoves were constructed in earth and hardened through 
repeated firing. These stoves were open fronted and easy to use and very low cost to make, they 
were not always efficient and generated smoke if there was not a flue. The post earthquake 
distributed stoves were based on models in use in other parts of the country. They were efficient 
and the intention of organisations was to influence not only practice during the shelter phase 
but also in reconstruction. However, the selection of stoves based on efficiency and cost and as a 
distribution item did not adequately consider the user response, and the majority of stoves were 
found not to be in use in the first winter or subsequently. They were generally rejected as too 
different to use, fast to cool down and dangerous for children. The stoves were provided usually 
as a free distribution, with no active selection or choice by the households who maybe would 
have preferred to invest in a flue for example to attach to their traditional stove. This highlights 
the need for the technical working group process to engage with beneificiary households for 
feedback, and for distribution of shelter materials to be followed with monitoring of their use. 
Well founded concerns about consumption of timber in shelter construction and winter fuel 
use for shelter were set to continue through the permanent reconstruction phase but required 
improved diagnosis of issues and acceptable solutions to ensure results in efficiency and in 
effecting community and institutional awareness of natural resource management. 

SEE CHAPTER 10. 
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A caseload around 350 earthquake affected families are still accommodated in tents in official 
camps at October 2010. They are families originally from Indian Administer Kashmir who had 
been living in areas north of Muzaffarabad for several years. This area was heavily damaged by the 
earthquake and they lost their land or it was considered too hazardous for return. 

Cash Assistance

Government Cash Assistance

The Government of Pkaistan decided to provide direct cash assistance under three categories: 

1. Dead: 100,000 PKR per death, but only one award per family. 

2. Injured: 50,000 PKR for seriously injured, 25,000, for injured, 15,000 for mildly injured. 

3. Shelter: 25,000 PKR for all damaged and destroyed houses.

Death and injury assistance was directly to assist with loss of income earning, burial or medical 
costs, and rehabilitation costs. Eligibility lists were prepared by district officials direcly after the 
earthquake. 

The shelter assistance was to devised to monetise the affected communities quickly to assist them 
to meet their most urgent needs quickly and supporting spontaneous self recovery in shelter. The 
shelter assistance programme started with joint damage assessment by teams comprising Pakistan 
Army representatives, Revenue Department Representatives, Local councillors or nazims to draw 
up the list for eligibility. This assistance was disbursed by the Provincial and State Governments 
after Eid starting from the mid November with high altitude communities and reaching all 
beneficiaries by end of the year. This assistance of 11 billion rupees or 200 million dollars ensured 
families could address or supplement their shelter needs according to their own priorities and to 
allow maximum flexibility. This investment significantly regenerated local markets, provided cash 
for skilled labour, and put choices and responsibility for recovery in the hands of the affected 
families directly. 

Given the scale of the programme, the emergency conditions and the strain on the local 
authoriities at the time, the shelter cash assistance was provided as simple relief without attached 
conditions and without systems to track and monitor how it was used. 

At later stages when the housing programme was formalised the costing of a basic room house 
was estimated at 175,000, but the assistance provided was 150,000. The original 25,000 
disbursed in 2005 was considered to be part of the contribution to the cost of the new permanent 
house, but this was not highlighted at time of disbursement. 

Humanitarian Cash Assistance

During the first six months extensive supplies of relief goods were provided to affected 
communities through various channels, including 950,440 tents, 6.5 million blankets, plastic 
sheeting, hygiene kits, kitchen sets, clothes, bedding, stoves and other shelter related goods. 
While these goods were welcomed, there was, as usual in post disaster scenarios, a degree of 
wastage, mismatching of needs and supplies, quality control issues, winners and losers reflecting 
those more and less able to access relief and very high transportation costs especially for bulky 
items. 

The vast range of contexts, urban and rural, houses completely destroyed or only damaged, 
families displaced or in situ, households goods lost or intact, and very high numbers of affectees 
meant it was of limited relevance to try to provide standardised non food item packages of 
assistance, With access and communication restored, markets could reestablish to supply the 
majority of items people needed, the constraint was the availability of cash and spending power.

A number of organisations provided direct assistance through cash and voucher schemes, 
usually targeted to the most vulnerable families. This assistance was part of shelter or livelhoods 
programming. The priorities included metal storage boxes, clearing debts, kitchen sets, children’s 
shoes. Some families purchased additional CGI sheets. This assistance strategy enabling 
communities to chose for themselves and revitalising the local markets, was very successful. Donor 
and NGO concerns for monitoring and accountability were addressed in project planning including 
tracking how the funds were spent. This was a early development from previous humanitarian 

Camps

Over 475 tent villages were established, including spontaneous settlements and formal camps, 
accommodating over 45,000 families at peak. Over 120 were formalised into official camps. All 
were provided with basic services and support.  See UNHCR report. 

The location and distribution of official camps is documented in the attached documents. 

Camps developed through formal establishment by Government and assistance agencies and  by 
spontaneous encampments by displaced families and communities. Wherever possible authorities 
regularized and formalized spontaneous camps and supported the locations and sites selected by 
the displaced. There were few ideal, large or serviced sites available in the affected districts, sites 
had problems including size and topography.  

Camps were provided with winterised tents, water supply, sanitation, health and hygiene 
promotion, education services, and psycho social support. Most camps comprised extended family 
groups and neighbours and developed strong camp management committees. While conditions 
were made as comfortable as possible, it was difficult to provide adequate privacy and other 
requirements to meet social and cultural needs.  

Authorities and displaced community representatives agreed that it was important not to 
institutionalize the residents in the camps in long term displacement and instead to facilitate their 
early return to their villages and start on reconstruction where safe and feasible. Families were 
provided with advice, training for reconstruction, transport and other assistance. The number of 
people in official camps at January 2006 was approximately 275,000 people. Registration was 
carried out between January and February 2006.  In March 2006, the process of return started. 
This accelerated throughout the early summer. 

The timing of the return and camp closure coincided with the Government authorities overall 
planning that the relief phase should be considered completed at the end of March 2006. The 
clear declaration of the end of relief at this time was also intended to focus both communities 
and assistance organisations on reconstruction at the start of the building season and encourage 
people to take responsibility for moving forward and work towards permanent solutions instead 
of becoming reliant on continuing relief. 

By the Summer of 2006 a residual caseload of around 4000 people remained in camps having 
no land to return to due landslides or high hazard. ERRA did not develop a policy to address 
landlessness as a result of the earthquake or the problem of highly hazardous land until the 
end of 2006. Many of the families were therefore resident in the camps from winter 2005 until 
spring 2007. They received additional support for winter 2006 with a package of ‘winterisation’ 
measures which including constructing shelters to replace tents or over tents. Those who had 
previously received high specification prefabricated shelters (including those from the Turkish 
Government and Turkish red crescent) did not require significant upgrading. 

The needs of these families were addressed through ERRA’s programme for landless and virtually 
landless. See chapter 5. To relocate or not to relocate. 
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considerations. International and national NGOs had very limited presence or activities in AJK. The 
community however was comparatively open and had very high levels of literacy and educated 
people, all factors which helped to facilitate the response. 

Access in NWFP was less related to security, but rather due to very conservative social norms in 
some areas. This presented a greater difficulty for organisations to operate after the earthquake.

Technical Capacity

While a large number of national and international engineers were present in the affected area 
from shortly after the earthquake and throughout the first year, they were primarily engaged in 
winter shelter programmes, in roles which were largely logistical rather than technical, or where 
the technical issues were relatively simple. There were few structured opportunities for them to 
engage in damage assessment and analysis or providing more substantive technical advice or 
training to support repair, rehabilitation or training for reconstruction of permanent buildings. 
There were notable examples of early capacity building, (particularly but neither the Government 
or shelter cluster managed to have a systematic approach to guide, facilitate or coordinate these 
efforts, as they were focused very much on emergency and winter shelter. This is commonly the 
case in post disaster scenarios, that greater numbers of technical people are on ground during 
the emergency phase, than are available to support reconstruction, but their input makes little 
contribution to the longer term issue of safer reconstruction. Although the majority of affected 
people were busy with stabilising their family situations, many engineers, masons and others had 
time available and a high level of interest in technical training, discussion of defects and advice for 
the future during the first six months before the start of the building season in April. 

Early technical damage assessment missions took place, including university engineering staff 
from within the country, international earthquake engineering bodies and experts, but these 
were generally very short field missions, focused on heavily damaged and urban areas and with 
very limited penetration in rural areas. The level of diagnosis of the shortcomings in structures 
and in the housing construction sector was very superficial, with limited systematic documented 
investigation into common defects, quality of materials, workmanship, design or supervision 
failures, knowledge and skill levels among masons. There was even more limited documentation 
of vernacular construction, indigenous knowledge and evidence of good performance by 
construction types, indicating good practice. 

Both the investigation of good and bad practices would have benefited from systematic and 
timely documentation when evidence was still available, before cleaning up or repairs, and from 
active participation by the communities themselves including technical persons, masons and 
others. This could have ensured better access to a wider range of field evidence, better diagnosis 
and increased awareness by visiting experts and by local construction stakeholders. 

Spontaneous Self Recovery

practice of agency procurement and distribution, and had not evolved to the stage of coordinated 
strategies, or strategic engagement with the government cash assistance programme which 
operated separately. The move to direct assistance though limited to only some agencies, did 
mark important steps forward in enabling strategies and raised issues of the roles, skillsets and 
activities in humanitarian agencies in this context. 

Capacity

Humanitarian Capacity

The earthquake affected areas were predominantly remote mountainous areas. This presented a 
massive logistics and capacity challenge for all assistance actors, Government, Army and NGO, 
national and international. The challenge was heightened by the fact that there was limited 
previous field presence of organisations, NGOs or civil society institutions with humanitarian or 
development experience. This meant there were few experienced staff, formalized community 
networks, warehouses, communications or other systems in place, and those existing were 
affected by the earthquake. Local staff had urgent priorities as affectees. The Pakistan Army had 
significant capacity in terms of personnel and facilities in the affected area but also experienced 
heavy earthquake losses. Their maps and knowledge of the area were invaluable to the assistance 
effort. Their ability to scale up and address the emergency is described above.  Assistance from 
other parts of the country included a very large number of philanthropic organisations and 
religious groups as well as professional organisations. The participation of the Pakistan Poverty 
Alleviation Fund, the National Rural Support Programme and the Rural Support Programme 
Network contributed both capacity and programming coherence to the response. The extensive 
experience of development professionals in neighbouring areas of Gilgit Baltistan including the 
Aga Khan Development Network also contributed greatly, particularly as they were familiar with 
mountain communities and conditions.  

The organisations who took part in the emergency phase gained important knowledge of the 
area and issues, relationships and credibility with communities, and built up local staff skills and 
experience. The large new local staffing learned primarily logistics and community organisation 
skills related to relief activities, due to the scale of the emergency, there was limited investment 
in developing broader understanding of development issues in preparation for the reconstruction 
phase. Considering communities had so little previous exposure to and contact with NGOs the 
relief phase at least introduced important concepts and built up a cadre of people with initial 
understanding of humanitarian principles and modes of operation including for example social 
protection and accountability, The early official cessation of the relief phase after six months 
ensured the NGOs role in the community thereafter was not prolonging relief or dependancy but 
focused on facilitating community driven development processes. 

Prior to the 2005 earthquake access to AJK and border areas was restricted due to security 
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A very wide range of assistance actors were involved in the response, including military, civilian, 
local, national and international. Coordination, cooperation and consensus were vital for 
smooth, timely, efficient and effective management of the response, this required signficant 
effort in the management of working relationships. 

  Loss of life due to exposure.  
The risk of exposure in severe winter conditions was a major risk addressed by prioritising 
assistance to high altitude and remote communities earliest and expediting all assistance as 
quickly as feasible. Shelter specifications were in consideration of winter requirements. 

  Large scale displacement from high and remote areas.  
If assistance did not reach high areas or services were not restored, and if relief was 
concentrated in lower and urban areas, a large scale influx of people was likely to take place. 
This would have multiplied the shelter problems and caused other issues for livelihoods and 
social systems.

  Camp needs.  
The caseload of 275,000 accommodated in camps needed significant investment to reach basic 
standards in very difficult conditions. Adequate funds and capacity were raised to address the 
needs. 

  Extended relief. 
Relief assistance and activities could have continued through to the end of 2006 or lonnger 
as the scale of needs including vulnerable families was high. The Government decision to 
terminate relief and officially start reconstruction in March 2006 was an important move to 
ensure the optimisation of resources for permanent recovery, reduce dependancy and mobilise 
the the community to plan for the future.   

Results and Achievements
  No second wave of fatalities in winter 2005 / 6. 

  Less than 20% displacement from rural areas, 80% accommodated at origin.

  Pilot implementation of the IASC cluster approach ensured good coordination of humanitarian 
assistance, in cooperation with government and military humanitarian assistance. Good 
coordination ensured greater coverage and equitable distribution of assistance, targeting, 
identification of needs and tracking and monitoring of assistance.

  Shelter assistance provided to over 600,000 affected families within 6 months of the disaster. 

  275,000 people supported in camps with successful demobilisation within 8 months. 

  200 million USD disbursed in cash assistance for shelter to affected families within 3 months of 
disaster.

  

Summary of Lessons Learned

 Designated Government Agency 
A single designated agency responsible for disaster management and coordination of 
assistance has significant advantages. Early establishment and clear mandates ensured 
timely decision making. The early decision to establish ERRA as the authority responsible for 
reconstruction also provided clarity for donors, communities and implementing partners. 

 Coordination 
Humanitarian assistance can be coordinated in complex and difficult circumstances but 
requires the committment and participation of all agencies, good leadership and good 
cooperation with Government. The benefits of coordination were the greatest lessons 
learned from the emergency phase. 

There were over 1000 aftershocks during the first winter.  People were afraid to sleep in damaged 
or even undamaged buildings. This increased the caseload for shelter. As months passed this fear 
gradually decreased, and people started to use their houses again, although in many cases they 
remained outside for a longer time. Some were more comfortable to occupy their houses once 
repairs had been done. These were usually superficial and cosmetic, plastering over cracks for 
example. There was little advice for more complex repair or retrofitting techniques as the focus 
in technical support was on shelter and on standards for new safer construction. Unlike Gujarat 
where the proportion of damaged building was far higher than destroyed buildings, in Pakistan 
the proportions were reversed with three times more buildings destroyed or beyond feasible repair 
than repairable. 

The vast majority of affected rural families stayed at origin. On their own land, and with salvage 
materials, cash and material assistance they could start permanent reconstruction early if they 
wished. Some waited due to concern about the ERRA damage assessment or ERRA guidance 
on standards for safer construction. Others decided to go ahead and construct following the 
example of the good performance of local techniques which were also fast to construct with 
local skills including infilled timber frame construction. Families at high altitude were extremely 
concerned about winter conditions and survival in tents and shelters and chose to construct 
durable solutions.Many were sceptical that the Government assistance for reconstruction would 
materialise or would be adequate, and assumed they would have to solve their own needs. 

The spontaneous self recovery by affected communities reflects the reality that people want to try 
to get to permanent solutions and manage interim stages as best they can. The early construction 
of lighweight framed but permanent new houses did not fit into prescribed categorisation of 
shelter and reconstruction but addressed their needs well. The identification of this process to 
inform ERRA planning was important to accommodate and support the initiatives people had 
taken themselves. Not all early reconstruction efforts were seismically safe, emphasising the need 
for reconstruction policies and standards to be devised and promoted as early as possible and for 
the humanitarian technical capacity which was present in the early months to be able to support 
both shelter and repair and reconstruction. 

Spring 2006.  ERRA –UN Early Recovery Plan

The ERRA-UN Early Recovery Plan was launched in mid April 2006 to cover a period of twelve 
months to the start of the next summer season. This included activities to develop capacity at 
federal and field level to support housing reconstruction, continued support to camp populations 
and a range of initiatives to support urban housing needs. While activities under the camp and 
rural housing components received support, the urban needs were less successfully funded or 
addressed.

Risks and Challenges
  Available assistance not reaching affected communities.  

There was a high risk that problems with access would constrain asisstance from reaching 
affected communities. Delays and indecision could also have limited the contribution of 
inernational assistance. Early decisions to fast track processes and early restoration of 
infrastructure helped to optimise all resources available. 

  Insufficient resources. 
The needs were very large and urgent. Donor fatigue was expected after the tsunami. 
Nonetheless a large international response materialised partly due to a well coordinated effort 
by Government and UN to mobilise assistance. Military capacity provided invaluable manpower. 
The Government cash assistance required substantial funding to deliver on committments, this 
was managed and within time. 

  Assistance unevenly distributed with over and under provision. 
Over 30,000 sqkm there was considerable risk that there would be gaps in assistance coverage 
and locations with surplus attention and provision. Good coordination and information 
management mitigated this risk. 

  Disagreements between assistance stakeholders. 
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Recommendations

 Political leadership  
Government (national and local) leadership and ownership should start from the 
emergency and guide all stages of the recovery process. 

 Clear and early Government responsibility for disaster management and 
coordination 
A single focal agency in charge of disaster management and coordination can ensure 
clarity, timely decision making, accountability and coordination between sectors. 
Clarity on Government decision making and responsibility should support mobilisation 
of funding and assistance.  

 Active committment to coordination. 
The IASC cluster system has been well established and developed since the 
pilot in Pakistan in 2005, but good coordination should not be assumed to exist 
automatically, or to be the responsbility of cluster leads and government. Successful 
coordination requires active committment and participation by all stakeholders, 
The principles of cooperation and unity of purpose should underpin the actions of 
all humanitarian actors. Stakeholders new to disaster response including military, 
philanthropic, local NGOs, should be incorporated in coordination. 

 Access all available assistance but under strong planning 
Ensure all available assistance resources and capacities can be harnessed to contribute 
to recovery, through streamlining procedures, identifying and agreeing roles and 
responsibilities, setting out strong strategic plans and requiring adherence to agreed 
principles.

 Ensure equity in the use of resources 
Equity in shelter assistance and housing assistance is politically important and 
operationally preferable. Strategies based on equity can help optimize the use of 
resources. Planning and coordination are required to assess needs, set standards and 
ensure coverage to ensure equity based principles are delivered. 

 Enable people 
Affected families should be enabled to make their own decisions and choices, 
and take responsibility for their own recovery. This includes allowing families 
and communities to make their own decisions about shelter including managing 
construction and using cash based programming. 

 Minimise displacement.  
If the place of origin is safe, all measures which facilitate people to stay in their 
communities should help reduce their vulnerability and accelerate recovery.

  Reconstruction also starts the day after the disaster. 
The effort to meet emergency and temporary shelter needs should have a parallel 
and dedicated effort to support repairs and reconstruction as early as possible. 
Early development of policies, standards and guidance are important to accelerate 
reconstruction and ensure vulnerabilities are not reinstated. Early rehabilitation 
of infrastructure access to services and restoration of markets will accelerate 
reconstruction. 

 Don’t shortchange reconstruction 
Adequate resources and capacities are required through the emergency, transitional 
and reconstruction phases. It is important not to frontload assistance in the emergency 
phase at the expense of the permanent reconstruction phase. This also involved 
realistic planning and time frames for reconstruction to ensure adequate support. 

 Information management 
Planning was improved through efficient information collection and sharing, at all levels, 
common formats, use of information management technology, transparency and open 
access to information supported decision making from strategy to implementation. 

 A Common Plan 
The development of Operation Winter Race reinforced the coordination process and 
cooperation between various stakeholders as part of a single programme and effort.The 
plan provided vision, consensus and guidance for activities in a very difficult context.  

 Keep people at origin. Minimise displacement.  
Facilitating people to stay at origin reduced several risks in the emergency phase and 
helped to ensure an early recovery process. 

 Equity 
The principle of ensuring equitable assistance was an important priority to define and guide 
all planning and implementation. Reiteration of the importance of this principle at all levels 
was important to guide decision making. 

 Restoration of instrastructure, services, markets. 
Early action to restore access and infrastructure was vital to expedite assistance and to 
normalise services and markets for recovery. 

 Enable people to take responsibility and decisions. 
Families were assisted with materials, technical support and other resources to  
supplement their recovered assets, but were largely responsible to construct their own  
shelters and decide their own priorities. This was an important signal that people were 
central in and responsible for their own recovery.  

 Monetise the affected communities.  
Direct cash assistance provided flexibility for people to address their own priority needs, as 
well as re establish the local markets and support livelihoods. Cash enabled people to be 
active in recovery instead of passive recipients of relief goods.  

 Greater focus on shelter than repair and reconstruction. 
The emphasis on shelter provision dominated planning, decision making and activities and 
there was insufficient attention and support for spontaneous recovery activities including 
repair and early permanent reconstruction. 

 The role of NGOs 
After the initial logistical support in the emergency phase the role of NGOs in shelter 
programming evolved to a facilitating role including technical support, social protection 
and assistance to vulnerables, community mobilisation, monitoring and reporting. This role 
was in marked difference to direct construction and contracting. 

 The role of Armed Forces 
The Armed Forces have specific skills and capacities which can play a vital role in 
emergencies and recovery. Partnership and cooperation between a wide range of actors is 
more successful when there is strong coordination and strategic planning. 

 End relief as early as feasible. 
The Government faced significant criticism to their decision to end the relief phase after six 
months to formally launch reconstruction. There is always a case to extend relief activities, 
but thei should not outweigh the importance of directing attention, policies, activities and 
resources into permanent reconstruction. 
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What this handbook calls “housing and communities” is referred to by other names as well, including “shelter and 
settlements” and “housing and habitat.`

What this handbook calls “housing and communities” is referred to by other names as well, including “shelter and 
settlements” and “housing and habitat.`
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ASSESSING DAMAGE AND SETTING 
RECONSTRUCTION POLICY

 Outline damage and needs assessment

 Damage and eligibility assessment

 Establishing the ERRA caseload

2
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House owner shows his detroyed house 
and salvaged materials. December 2005
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2  ASSESSING DAMAGE AND SETTING RECONSTRUCTION POLICY 

While the massive task of reconstruction fell to the households and communities themselves 
to organise with government support supplementing their own means, the task of 
comprehensive damage assessment was primarily a government responsibility which needed 
to be carried out early, quickly and comprehensively as an urgent preliminary activity for 
the ERRA programme of assistance. Considering the scale and range of constraints and 
challenges, the initial needs assessment and detailed damage assessments in the housing 
sector represent major successes in the programme.  

Guiding Principles
 Timeliness 

Comprehensive damage assessment should be carried out early and in a time bound. Damage 
assessment should be carried out cost effectively. 

 Consistency in damage assessment criteria 
Damage assessment criteria should be consistent and transparent, this requires clear 
instructions, training and real time monitoring of application. 

 Transparency in damage assessment criteria 
Damage assessment criteria should be transparent and clearly communicated to all 
affected communities. Community participation in the assessment process should increase   
transparency and accountability. 

 Community validation mechanism to avoid large number of grievances 
Community participation in the assessment should help to resolve difficulties at field level 
and to confirm community ownership and validation of the results to avoid large numbers of 
grievances, time and resources used in redressal. 

 Tenancy issues need to be resolved for eligibility and implementation  
The determination of eligibility needs to establish the terms and conditions for both owners 
of property and tenants of property insofar as they affect the implementation of the 
reconstruction programme. 

 Land issues need to be resolved for eligibility and implementation 
Land status issues should be identified and resolved insofar as they affect the implementation 
of the reconstruction programme, 

 Signing of Memorandum of Understanding with grant beneficiaries 
The damage and eligibility assessment process should establish an official agreement 
between the Government and the affected household, with clear terms and conditions for 
reconstruction and rehabilitation. 

 Maximizing program outreach - Local solutions for local problems 
Damage and eligibility assessment involved very large teams on behalf of ERRA and an 
important early opportunity to introduce the programme, policies and objectives for the future 
apart from simply carrying out assessment of damage. 

Introduction / Context
The damage and destruction to housing covered a vast area of over 30,000 sqkm and affected 
over 3.5 million people. Initial estimates were carried out from the earliest relief stages to help 
inform the planning process and mobilisation of funds. 

The needs for shelter and for housing reconstruction were reviewed in parallel, including affected 
locations, rates of damage, overall figures, availability of salvage materials and other issues. 
Information management from the shelter phase provided valuable data to inform the subsequent 
stage of housing reconstruction. In addition, dedicated assessments were undertaken during the 
first three months, while shelter activities were still ongoing, specifically focused on reconstruction 
needs.  
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ERRA’s decision to provide financial assistance directly to households required a detailed 
verification through a comprehensive damage assessment. Without this data, the ERRA housing 
reconstruction and rehabilitation programme could not confirm the caseload or budget, and 
more importantly, households were unclear about their position with regard to assistance, unable 
to access funds and move forward with reconstruction. While planning for infrastructure and 
public sector reconstruction and rehabilitation would follow a more predictable process through 
coordination with existing respective line departments, housing represented greater uncertainty 
and concern for a vast number of affected families and their representatives. The details of the 
housing programme needed to be confirmed early as a political imperative, and in order to be in 
time to support and guide the spontaneous self recovery process in housing by families taking 
initiative themselves to rebuild. Initial assessments started before the end of 2005, helping to 
inform planning and decision making before a comprehensive process could start when access 
to all areas reopened in the following Spring. 

Key Decisions
 Initial damage and needs assessment 

Authoritative initial assessment of damage and needs carried out to assist in planning and  
mobilisation of funding. 

 Comprehensive assessment 
Full detailed damage assessment of each house affected by the earthquake to confirm caseload 
and establish programme data base. 

 Single exercise 
Detailed damage assessment, documentation of personnel and financial details, and signing 
of MOU agreements with ERRA by beneficiary households were combined in a single exercise. 
(damage and eligiblity assessment)

 Small number of agents for control and consistency 
The Pakistan Army and Pakistan Povery Alleviation Fund (PPAF) were entrusted with lead role 
in carrying out the damage assessment. The team leaders received technical training from UN-
HABITAT. 

 Inclusion 
Representation from the provincial and the state government in planning and implementation 
of the assessment ensured the process was more inclusive, acceptable and transparent. Local 
representatives also ensured community inclusion and ownership. 

 Resolution of issues  
Issues were addressed at the appropriate level as they arose. Policies were flexible enough to 
accommodate for local solutions for local problems.

 Use of legal instruments  
The use of legal instruments to resolve eligibility and implementation issues started from 
the damage assessment process, and continued throughout the programme, including eg: 
affidavits, no objection certificates. 

 Women and Orphans  
The property rights of women and orphans as heads of household were established and 
protected from the damage and elgibility assessment. See chapter 4 Who gets a house.  

 Completion 
The detailed damage assessment was swiftly and formally closed on completion. Limited 
resassessment cases pursued afterwards. 

 Kacha houses 
The decision to include ‘kacha’ houses within the earthquake affected area as eligible for 
financial assistance for reconstruction irrespective of their damage status, based on severe 
building vulnerability. See chapter 4. Who gets a house. 
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2  ASSESSING DAMAGE AND SETTING RECONSTRUCTION POLICY 

Summary of Activities

 Initial damage and needs assessment 
Initial assessment of numbers damaged by the World Bank and Asian Development 
Bank with Provincial and State Government. Assessment of housing sector needs. Initial 
assessment findings were produced for housing and other sectors in November 2005. 

 Development of methodology and tools 
Following the development of the housing reconstruction and rehabilitation policy, the tools 
for determination of eligibility, categorisation of damage and collection of essential personal 
data were devised by ERRA supported by NESPAK, NADRA, IFIs, PPAF and UN-HABITAT

 Training and deployment of teams 
Over 600 teams were mobilised, trained and deployed to the field to carry out the 
detailed assessment. Training of Pakistan Army and PPAF master trainers by UN-HABITAT.  
Government and community representatives were identified and mobilised by the Provincial 
and State Governments.  

 Detailed damage assessment and MOU signing 
The detailed damage assessment, collection of personal data and MOU signing carried out 
between May and September 2006. (see below for composition of teams)

 Processing of data  
The data collected by the field assessment teams was checked and processed to comprise 
the ERRA Housing Management Information System or master database of beneficiary 
details, used to manage the implementation of the programme. 

 Resolution of land, tenancy and other status issues.  
ERRA resolved a number of technical and legal issues in order to overcome constraints and 
accommodate needs of specific beneficiary groups. 

 Supplementary technical assessments 
Detailed engineering assessments were undertaken in the first winter and throughout 
the programme duration to investigate issues of building performance in the earthquake, 
including evidence of seismic resistance in vernacular construction, vulnerabilities and 
defective practices in traditional and new conventional construction. 

Technical Issues

Preliminary Assessments

District Government initial assessment

There had been an initial assessment of the damage, carried out almost immediately after the 
earthquake, primarily by the Revenue Board, using the network of Patwaris - land record officers 
at sub-division or Tehsil level. As the lowest state functionary in the Revenue Collection system, 
their job encompasses visiting agricultural lands and maintaining record of ownership and tilling.  
They were thus able to provide a quick estimate of the overall damage. The information was 
compiled at district level and reported by the Provincial and State Governments. This data was 
used initially to inform the relief planning for shelter activities in the first winter 2005 / 6 

Preliminary damage and needs assessment. Asian Development Bank and World Bank. 
Issued 12 November 2005.  
At the request of the Government of Pakistan a mission led by the Asian Development Bank 
and World Bank conducted a preliminary damage and needs assessment starting in late October 
just weeks after the earthquake. The assessment estimated the damage and reconstruction 
costs of the October 8, 2005 earthquake. Experts from the Government as well as international 
organizations including the EU, donors, IFIs and UN agencies also participated in the assessment. 
The data presented in the assessment was based on Government sources, team research and field 
assessments carried out by the consultants for verification. 

30

In addition to the damage assessment, the team was asked to assess the emergeing needs of 
the affected communities to be relected in the medium to longer term reconstruction phases 
following the initial relief efforts. The assessment aimed to provied decision-makers and 
stakeholders with a quantitative basis on which to deisng a comprehensive reconstruction strategy 
and to request assistance. Policies and priorities set out in the report were designed to inform the 
subsequnet development of recovery strategies. 

The direct damage casued by the earthquake was estimated at approximately 135.1 bn PKR  / 
2.31 bn USD. Private housing with damages calculated at 61.2 bn PKR / 1.03 bn USD suffered the 
most extensive damage. The earthquake destroyed 203,579 units of housing, damaged another 
196,571 and left an estimated 2.8 million people in need of shelter. 

The cost of reconstruction of lost assets and restoration of services was estimated to be 2.8 bn 
PKR  / 3.5 bn USD. A substantial portion of these funds is on account of housing reconstruction 
which will cost an estimated 92 bn PKR  / 1.6 bn USD or 44% of the total budget. 

Note: Reconstruction costs were based on the construction of a basic 250-400 ft core house and 
did not include the replacement of households contents such as consumer durables. 

The assessment emphasized guiding principles including the urgent rebuilding of peoples’ 
livelihoods, idependence and self sufficiency, subsidiarity and decentralization, a focus on 
most vulnerbale and socially disadvantaged groups securing development gains, strengthening 
capacities to manage the recovery process, transparency and accountbaility, reducing Pakistan’s 
vulnerbaility to future disasters, encouraging the private sector and civil society engagement and 
coordination and coherent approaches to recovery-during the development of a comprehensive 
recovery strategy. 

The reconstruction strategy for the housing sector was underpinned by the following nine 
principles: 

(i) promote hazard resistant construction, standards and design 
(ii)  rebuild in situ
(iii)  ensure rebuilding is owner-driven
(iv)  rebuild with familiar methods and easily accessible materials 
(v)  relocate only when necessary
(vi)  ensure urban replanning is limited and strategic
(vii) offer uniform assistance that is not compensation based
(viii) coordinate mutliple reconstruction initiatives and standards for equity
(ix)  link housing to livelihoods and infrastructure rehabilitation. 

The Preliminary assessment also indicated the following requirements for housing construction 
annually for three years: 

Materials:  Cement 200,000, Steel 40,000 tons, CGI sheets 25 million sqft, 

Labour:  59,500 skilled labourers required annually with majority coming from   
 outside the area and 80% needing skills training. 

The Preliminary Damage and Needs Assessment figures for destruction and damage were initial, 
considering the very stage of collection, and amended upwards to 3.5 homeless by the FRC and 
Shelter Cluster by December 2005. The overall numbers and proportion of destroyed v damaged 
would later be revised in light of technical advice that a high number of damaged buildings were 
highly vulnerable and needed to be reconstructed rather than repaired, therefore recategorising 
them as effectively detroyed. The preliminary assessement process initiated an important dialogue 
on the housing situation, on policy options and the implications for respective stakeholders and 
strategies. 

The calculation of the budget required for housing reconstruction and the overall recovery and 
overall budget was clear and authoritative from this assessment. The assessment had broad based 
ownership by the Government of Pakistan, IFIs, donors, UN, NGO and technical professionals and 
presented an united picture of the situation, and more importantly a clear and principled vision for 
the development and implementation of a programme for the housing reconstruction budget. 

The early establishment of a designated reconstruction agency (ERRA), assessment of needs and 
recommendationss for reconstruction all helped to establish confidence and committment by 
stakeholders including Government, donors and the assistance community. This made a strong 
foundation for the development of more detailed policies and strategies at the start of 2006. 
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Planning detailed damage and eligibility assessment

In order to progress the housing sector reconstruction, two activities were identified as urgent: 

1. The development of detailed policies and strategies including clarification of institutional 
arrangements, (see below)

2. Detailed damage assessment to confirm caseload.  

The preliminary assessments highlighted the need for a detailed damage assessment and 
categorization of each house in order to confirm the caseload, the government reponse and the 
individual status of each house. While an outline policy was developed during Spring 2006, the 
funding and detailed implementation planning required detailed information which could only be 
verified through the detailed assessment. 

The detailed damage and eligibility assessment was planned to ensure full spatial coverage to 
ensure all genuinely affected households were included and could access the programme support. 
Proposals at the time to carry out integrated cross sectoral damage assessment were discussed but 
considered not feasible and the exercise was confined only to housing damage assessment. 

ERRA faced a considerable challenge to execute an undertaking of vast scale in difficult 
conditions, requiring consistency, accountability, and in a cost-effective and time-bound manner. 
ERRA explored a number of options to identify a suitable agency to carry out the work including 
tasking NESPAK the general consultant to ERRA or national and international NGOs. 

ERRA was confronted with many challenges and questions before the start of the programme but 
managed to resolve them in consultation with all the stakeholders in order to progress the work 
and avoid unnecessary delays. 

The issues for consideration included: 

Policy 

 Who should carry out the damage assessment – who has the capacity (technical, financial, 
logistical) to deliver in the time bound and cost effective manner and ensure full spatial 
coverage. 

 What should be the composition of the assessment teams. 
 The programme could not wait for the outcome of the damage assessment and certain 

activities had to be started concurrently such as the detailed strategy development, and 
opening of bank accounts. 

 Should the damage assessment be carried out once all the people had returned back from 
camps and from other parts of the country or it should be started immediately

 How to get the authenticated data regarding the villages and union councils in the area
 How to make it as less controversial and as inclusive as possible – a community validation 

mechanism was required.
 Which activities should or could be started concurrently with the damage assessment
 Additional roles for assessment teams, promotion, advisory, mobilisation. 

Technical

 How to access some of the primary damage data available with the local governments and the 
Army from early disbursement of initial  tranche of 25,000 PKR

 What kind of templates should be used for the damage assessment
 Who should train the damage assessment teams
 Definition of house
 If the owner of the house not available – who should sign the MOU
 How to use technology during the damage assessment such as GPS and pictures to avoid 

double assessment 
 How to ensure that the exercise remains accurate, consistent and transparent through 

appropriate quality assurance and monitoring. 

Data Management

 Data should be accurate, complete and confidential. 
 Large quantities of information collected during the assessment required a secure storage and 
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retrieval system for future use. 
 How to link the damage assessment data with the payment data
 How to generate required reports from the data collected

Legal and Status 

 Use of legal instruments – power of attorney, affidavits, NOC
 Communal land, crown land, 
 Owner tenant issues.
 Limitations of federal jurisdiction. 
 IHK Refugee beneficiaries. 

Composition of Assessment Teams 

Lead agencies

ERRA explored a number of options to identify a suitable agency to carry out the assessment in a 
time-bound and cost effective manner, ensuring technical accuracy and accountability. Options 
included NESPAK, general consultant to ERRA and a semi government body or national and 
international NGOs or local patwaris (revenue officials). The ability to mobilize and manage a large 
work force quickly was a major consideration, as was the nature of the work which was likely to 
be technical, controversial and taxing. 

It was decided that the Pakistan Army and Pakistan Poverty Alleviation Fund should take 
responsibility to lead the damage assessment on ERRA’s behalf with additional institutional and 
local representatives making composite teams. 

The decision by ERRA to request the participation of the Pakistan Army to carry out the major 
part of this work was based on a number of factors, including the Army’s human and logistical 
capacity, ability to ensure security, experience and presence in the affected area and ability to 
influence people. 

The process of getting the Army on board was not automatic and required resolution of concens 
from a number of stakeholders including the Army themselves. Discussions with the Army 
command were assisted by the fact that the then Deputy Chairman ERRA was also the Army’s 
vice chief of general staff and had direct access to the chief of the Army staff who was also the 
country’s President. The Army assuming the major implementation role was bound to bring them 
into contact with many civilian entities who were also involved in the programme. ERRA facilitated 
the development and maintenance of a cordial working relationship between all partners through 
frequent coordination meetings. The decision to allocate a major role for the Army had financial 
implications, with some donors precluding direct financing of the Army. On the other hand the 
Army arrangement with ERRA included agreements that salary costs were borne by the Army and 
only project related additional costs were incurred by ERRA. With a very large Army workforce 

33



35

2  ASSESSING DAMAGE AND SETTING RECONSTRUCTION POLICY 

committed to ERRA activities, this represented a significant financial advantage to ERRA. 

The responsibility for damage and eligibility assessment in 268 union councils was allocated to 
the Pakistan Army. The responsibility for 34 union councils was allocated to PPAF due to their 
earthquake presence in those areas. Both the Army and PPAF signed MOUs with ERRA binding 
them to adhere to ERRA policies. Having only two lead agencies addressed ERRA’s objectives to 
have consistency and streamlined coordination. 

Team Members

ERRA planned a uniform assessment regime, ensuring maximum spatial coverage and 
determination of all eligible households to access the housing cash grant. This exercise was 
expected to be controversial as the amounts of money were significant and this was the only 
ERRA programme dealing with private property and individuals. Housing reconstruction was a 
priority concern for most of the affected communities, and the introduction of the programme 
in the community and formalization of damage and assistance status needed to be handled 
appropriately. 

ERRA wanted an inclusive assessment regime with broad representation to establish ownership of 
the programme and to assist in its implementation. 

ERRA composed the damage and elgibility assessment teams as follows: 

1. Federal and technical representative :   Army personnel or PPAF 

2. Province and State representative:   Local school teachers. 

3. District representative:    Patwari (revenue officials) 

4. Community representative:   Local union council Nazim in NWFP

     Local Government representative in AJK. 

5. Village representative:    Community notable or facilitator. 

In both NWFP and AJK, the Patwaris were the representatives of the district governments and 
assisted with the verification of land and property ownership for the assessment. School teachers 
were gazetted schoolteachers identified by the education department. The area covered by 
each schoolteacher differed in various districts. The participation of teachers had some logistical 
problems which at times slowed down the progress of the teams. This matter was taken up by 
ERRA with the provincial and state governments and the process improved. In addition, a social 
mobilizer from the local community also accompanied the teams, assisting in identification of 
households and ensuring all affected were inspected. 

The teams were fully empowered to assess the damage category of the house and identify and 
sign MOU with the house owner or, in his/her absence, a person authorized by the owner through 
the power of attorney. The ERRA representative (Army or PPAF) was authorised to sign on behalf 
of the Government. The inclusive and broad based nature of the AI teams served as a check on 
the members of the AI teams. 

It was very important for ERRA to monetarily compensate the civilian component of the damage 
assessment teams. A rate of 200 PKR (3 USD) per day was agreed to cover expenses.  The 
remuneration was paid to the schoolteacher as a part of the assessment teams and was not paid 
to the patwaris as the verification of the ownership of the house from the land record was their 
primary duty whereas the teachers were carrying out the duty as an additional job.  

Capacity Building of Damage and Eligiblity Assessment Teams

ERRA arranged for the training of all Pakistan Army and PPAF teams with the help of its major 
implementing partner UN HABITAT. As it was not possible to train all the 600 assessment teams 
directly by the technical coordinators of UN HABITAT,  the master trainers and team leaders of the 
assessment teams were trained, and they in turn trained the other  teams. This was important to 
ensure that the assessment criteria remained uniform across the area. All teams were issued with 
an instruction manual to guide them on the assessment of damage and filling the forms. 

Teams were also trained in community organization, conflict resolution and negotiation skills to 
improve their ability to manage this sensitive and challenging activity. 
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Work-load of Damage and Eligibility Assessment Teams

The number of houses that could be assessed by a team in any one day varied with the area. In 
a more accessible terrain, at lower altitude and closer to towns, the number of houses inspected 
by a team per day was around 100, whereas in difficult terrain the number would go down to 20 
houses a day. Where all the requirements of assessment such as availability of the owner and 
the relevant documents were fulfilled, the teams would take a maximum of 30 minutes to 
complete the assessment of each house. Some rotation of AI teams was done on the ground 
by their management so as to provide them with relief.

Damage and Eligibility Assessment

Areas to be declared as Earthquake Affected

There was considerable pressure from the provincial and state governments to declare more and 
more districts as earthquake affected. This could have significant financial implications for ERRA 
who wanted the area defined and confirmed early and by the respective governments in order 
to start the work. For this reason the names of the affected districts were clearly set down in the 
ERRA Ordinance and ERRA did not have deal with continuing claims on the issue. 

The lists of all villages and union councils confirmed as affected were provided by the provincial 
and state government and the damage assessment teams adhered to these lists. The officially 
affected areas included those where damage was over 90% and areas where only a very small 
number and proportion of houses suffered any damage.  

Eligibility Determination

ERRA undertook the activities of on-site damage assessment and eligibility determination 
simultaneously and the assessment teams were tasked with signing of MOU with the owner of 
the house as eligible for the housing cash grant. This was done to save time, optimise the huge 
investment of manpower in the assessment process and to ensure synchronization of data. 

Over 3.5 million people were homeless in the first winter including many in villages at high 
altitude. As discussed in chapter one, the majority of families remained at origin, but even with 
10% displaced and away from home this represented over 60,000 families. In some households 
the men or heads of household had travelled away leaving other members of the family at origin. 

The reasons households or head of households were not present during the first winter and early 
spring included:  1) Living with relatives in the affected area, 2) Living with relatives down country 
or migrated to work down the country, 3) Living in the camps, 4) Dead and the property was not 
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transferred to the heirs, 5) Moved abroad to earn livelihood

ERRA took several steps to ensure all affected families were informed of the damage assessment 
process and that the assessment was planned and implemented to cover all areas and all 
households. These steps included: 

ERRA Level

 Monetization of the area through a livelihood cash grant programme that was disbursed to the 
people in the affected areas in their own districts. It was able to support people to get to or 
remain at their place of origin and also provided them with basic income so they could focus 
on reconstruction.

 Return of camp populations to their places of origin by providing support in training, 
information, transport and materials for return in collaboration with international partners. The 
official ending of the relief phase also accelerated the return of people from camps. 

 Launch of a massive information campaign across all of the affected area informing people 
about various aspects of the program and requesting them to return back or to advise their 
relatives and neighbours to return back. 

 ERRA requested politicians to use their influence on people to impress upon them to return. 
For some people, including migrant workers, this would mean a temporary loss in income. 

 

Field Level

 The damage assessment teams teams made area-wise inspection plans and circulated them in 
advance in those areas so that people were available on site to meet the teams. 

 Local announcement of the arrival of teams in the area.
 Local announcement of the exit of teams from the area and obtaining of written undertaking 

from the notables of the areas that all affected houses have been assessed. The main reason 
for these notifications was to pre-empt people’s complaints regarding the non-visit of teams to 
their villages. 

Definition of House – One Roof One Compensation

The first problem was to arrive at an agreed definition of a house for eligibility purposes.  There 
were parts of peoples’ houses which were used to keep livestock and not used for residential 
purposes yet people wanted them to be declared as a separate house, qualifying for the cash 
grant. ERRA refused to consider non residential buildings as houses.

The social structure was such that often there was more than one family, and at times as many 
as four or more families living under one roof constituting a household and occupying a single 
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building or house which was built by all the families living under it with all of them claiming 
the individual subsidies as individual households. As the extended or joint family system was 
traditional across the affected communities with very large extended incrementally built houses 
as a result. Many families were concerned about how to resolve the needs of multiple families 
in their joint household and the expectation that many would be rendered homeless by a strict 
limitation to single households. 

ERRA on the other hand knew that if the wishes of the people were acceded to the reconstruction 
bill would be increased far beyond the budgets available and cuts would need to be made 
elsewhere, for example leaving some affected areas without any assistance. 

ERRA’s position was based on the principle that the financial assistance was not compensation 
based and could only be allocated objectively per house rather than subjectively based on 
interpretation of family circumstances. The strict interpretation made the process more 
straightforward for the damage assessment teams and mitigated the risk of community pressure 
to declare multiple MOUs. 

ERRA informed the people that the cash grant is only for the core housing unit and they need to 
follow ERRA standards but can construct a larger house if they have means, or they can construct 
additional houses if they have means. 

ERRA will give the money to one  in whose favour all the brothers are willing to give NOC. Where 
this agreement cannot be brought about by the people living under one house, ERRA will not give 
the amount to anybody and will wait for either consensus or court orders in favour of any one of 
the persons living under that one roof.

A structure was considered to be a house if it fulfilled the following:

 Was affected by the earthquake of October 8th 2005
 Had a minimum covered area of 400 sq ft
 Was solely used for residential purposes before the earthquake
 All families living under one roof will be considered to be living in one house and entitled to 

one MOU. 

Definition of Damage Categories

See attached forms and technical guidance   

Kacha Houses

See chapter 4 for ERRA policy on traditional unreinforced construction (Kacha Houses). 

Managing Data

Damage Assessment and MOU Formats. 

The damage assessment exercise was essentially a technical one with the primary objective of 
assessing the degree of damage suffered by the house. The basic technical issue was to come up 
with a damage assessment form template on which the house can be assessed and documented 
and an MOU form template to establish the agreeement or contract between ERRA and the 
beneficiary household. 

The damage assessment form was developed by NESPAK for ERRA with input from programme 
stakeholders including NADRA, donors and implementing partners. The MOU was developed by 
ERRA’s Legal WIng. The development of the forms needed to accommodate the recommendations 
of various stakeholders but had to be feasible to implement efficiently in the field. The forms were 
finalised by ERRA and NADRA to ensure data processing could be managed smoothly and printed 
by NADRA for distribution to the field teams. 

The following basic principles were considered while devising the templates:

 It should be a one-page form. (Both the damage assessment and MOU forms were one page 
each),  

 It should explain all the three categories of house damage and the engineering methodology. 
 The damage assessment form preferably should be in URDU as well – unfortunately, this could 
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not be done as it was difficult to make it compatible with the NADRA MIS, however, the MOU 
was devised in URDU for the easy understanding of most people

 Maximum possible personal information to be mentioned in the form including the bank 
information as the money was to be disbursed as per the bank accounts

 Each damage assessment form to be uniquely numbered – and the same number to be used 
for the MOU. It was decided to bar-code each form but this could not be done due to shortage 
of time.

 The form should contain spaces for the signatures of all the concerned parties of the 
household, and the MOU should be in duplicate so that one copy was retained by the 
household. 

 The form should contain some primary fields which must be filled by the AI teams without 
which it would not be accepted and entered into the MIS. In such cases it would be  returned 
back to the field for re-filling.

Baseline Data for Damage Assessment 

The damage assessment teams were managing the formalization of cash assistance which had 
started earlier with the disbursement of the first tranche in the first winter. They were therefore 
starting from an existing context, albeit one with issues to be resolved and addressed. In a 
highly charged emotional and political environment it was very important to have clarity for the 
assessment teams, the community and all Government stakeholders to keep activities on track.  

The Government had disbursed the initial tranche of 25,000 PKR in the months after the 
earthquake through the Provincial and State Governments with the assistance of the Army. 

The caseload in this process targeted all families in need of shelter and therefore had 
accommodated multiple families per household and per house in many cases. ERRA needed to 
constrain the caseload to one roof: one house: one family. 

The names of all the recipients of the Government 25,000 PKR were listed. That list was called 
QABZ-UL-WASOOL, including multiple persons from some houses. The ERRA assessment teams 
were initially asked to use that list as a base line and not to include any other person from outside 
the list. The decision was taken in order to keep the teams focused. In the case of a joint family 
where the names of more than one members was mentioned in the list, the house was assessed 
in the name of the person having the ownership or where the ownership was not clear, in the 
name of the person who could obtain the power of attorney from all members of family to sign 
the MOU with ERRA.  Assessment teams were mandated to sign the MOU with the house owner 
only even if more than one tranches of Rs.25,000/= had been released within one house in the 
names of more than one person. 

Later, the AI teams were allowed to entertain other people, outside the list, who could not 
be given the initial tranche of 25,000 PKR due to the following reasons: 1) Local government 
had ran out of funds to distribute the initial tranche of Rs.25,000 and genuine cases were not 
accommodated on the original list, 2) People were not available on site during the 25,000 PKR 
disbursement, 3) If the people were genuinely missed out during the damage assessment.   

In the event, the number of genuinely missed-out cases was around 2000, less than 1%. 

Field Level Data Management: Pakistan Army

The Army was the custodian of all the data they generated in the field. The forms had key fields 
which needed to be filled to constitute the data base for the ERRA cash grant, but there were 
several fields which recorded other data. ERRA established the mechanisms for filling forms at 
field level and for the sending of data to ERRA Headquarters for processing, ERRA did not set 
down instruction for intermediate levels or systems of data management, which were developed 
by the partners themselves. Systems were strengthened and developed through addressing issues 
as they arose. 

Assessment and Filling the forms: Field Issues. 

The assessment process was controversial and sensitive and the assessment teams were in the 
front line to handle individual family or community reactions, tensions and disputes. In some cases 
they did not agree with the assessment and categorization by the ERRA team. In other cases they 
were unhappy ERRA policies, in housing or in other sectors and expressed their disatisfaction by 
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not allowing the damage assessment to take place. This was the case in AJK where communities 
were unhappy with urban reconstruction policies and hindered work on rural housing damage 
assessment in an attempt to pressurise ERRA in their demands to expedite urban development 
projects. Apart from these kinds of instances of discontent, individuals and communities also tried 
to influence the assessment process to prioritise their own case or area in the order of work. All of 
these cases required strong negotiation skills by the field teams and in some cases support from 
their supervisors and with notables or local politicians. 

The most common difficulty the teams encountered was in relation to categorising houses 
as partially damaged instead of completely destroyed. The financial assistance for completely 
destroyed houses was 175,000 compared to 75,000 for partialy damaged and the majority of 
people wanted as much cash assistance as they could get. Some people did not agree with or 
accept the technical assessment, thinking that damaged houses were unsafe and needed to be 
replaced. In the majority of damaged cases people intended to carry out repairs, considering the 
expected high cost of construction to replace their houses, especially if they were large. People 
initially expected they could receive the higher cash assistance for the completely destroyed 
category but use it for repairs, this was clarified by teams who affirmed the completely destroyed 
category would have to construct new houses. There were cases where people themselves chose 
to demolish their damaged houses to ensure they met the ERRA completely destroyed criteria, 
but this number was small. The reasons this was not more prevalent include the high cost of 
replacement as mentionned previously, and also the fact that over 75% were already categorized 
as completely destroyed due to either the level of earthquake damage or building vulnerability.  

In order to manage the levels of controversy in the field and reduce the time in discussion and 
argument, some assessment teams decided not to disclose the category of damage to the 
household at the time of inspection, but to inform them afterwards. Measures such as this were 
considered necessary to avoid law and order situations which could have led to stoppage or delays 
to the damage assessment and therefore the overall programme. 

ERRA instructed the teams that certain fields on the damage assessment form were essential  
without which the form could not be processed by NADRA. These included: MOU number, 
Personal and Bank information and the category of damage decision. The other fields which 
included several fields documenting the type of construction, construction elements present, 
salvage materials available, defects and damage. Although the teams were trained to carry 
out technical assessments of the buildings, in a very high proportion of cases these  data fields 
were not filled. This was due to the time required to complete the form and prioritization of 
essential information, the need to avoid conflict or complexity at the site and the limited ability 
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of the teams technically. For example to fully document a completely destroyed house would 
have required either engineering detective work, examining the rubble for evidence if it was 
still available, or interviews with the mason who had constructed it. In cases like this the overall 
decision of categorization and the type of construction were the only data filled, all other fields 
were likely left blank. While the technical fields could have provided a comprehensive picture 
of the previous building stock, its vulnerability and performance to contribute to planning 
for reconstruction, and to measure the reconstruction againt as a baseline, the data is too 
incomplete. Furthermore, only the essential fields were computerized, so the technical data is 
not easily accessible. The scale, sensitivity and urgency of the task meant that comprehensive 
technical documentation through this process was not feasible, appropriate or necessary for the 
programme. 

In the case of essential fields with missing data, NADRA returned the forms to the field, which 
added considerable work for the field teams. Later NADRA and ERRA developed a means 
to correct the forms are the district level or headquarters, the most common data missing 
was personal, either CNIC numbers or bank details, both of which could be supplied by the 
beneficiaries themselves with supporting documentation. 

The Army retained hard copies of all forms. They also recorded and retained digital photographs 
of each house assessed with the owner standing in front of it holding their MOU number on a 
small blackboard. This record. was also keeping copies of the forms, along with the pictures of 
each house assessed, with the owner of the house standing in front of it to avoid duplication and 
assist verification and future inspection. The digital photographs were useful for monitoring and 
quality assurance of the damage assessment categorization and decision making. 

SEE CHAPTER 17 INFORMATION MANAGEMENT. 

 

Completion. Secondary or Post Assessment 

Although every effort was made to carry out a one-time blanket assessment of the area  there 
were still cases that could not be assessed during the exercise for which a fresh survey was 
arranged by ERRA for a period of two months to accommodate the following:

 People whose names were not in the QABZ-UL-WASOOL, due to reasons explained above, and 
they were told that their houses will be inspected later as per the policy

 People who were not available on site
 Court cases

These cases were assessed and their forms were sent to ERRA as per the above procedure. 
Another kind of re-survey case were the “category change” cases of which there were a very 
small number, and these were taken up on the verification of the concerned Battalion commander 
(a senior officer of the damage assessment teams) and which was later raised to the Brigade 
commander level (the officer-in-charge at the provincial and state level).

The fresh survey and category change cases were handled with great care to observe the 
following: 1) Whether the house was actually affected by the earthquake of October 8th 2005 or 
suffered damage due to some other reason after the earthquake. 2) Why had the house not been 
assessed, or if it had been assessed, why it had been allocated  a lower category in the blanket 
survey – reasons had to be recorded in writing. 3) Whether the person claiming the house had 
received the compensation against another house. 4) Whether the house in question had been 
assessed in any other owner’s name. 

ERRA tried its best to complete and close the survey as soon as possible for the following reasons:

 The tendency among the people to apply for re-survey and category change with results that 
were not cost effective or substantive. 

 ERRA did not have the mandate to accommodate the houses affected in aftershocks or other 
small scale disasters prevalent in the area.

 The rising financial bill attached with continuing assessment particularly for isolated cases. 
 To ensure the reconstruction of houses could get underway. 

ERRA was able to close the assessment process which had started in beginning of April 2006 
by the September of 2006.  However an assessment team was left in the field to carry out 
assessments of additional houses in response to certain court decisions. 

40

Damage Assessment Teams: Assistance and Inspection Teams. 

Following the completion of the damage assessment of houses, ERRA decided to recruit the same 
technical partners and teams  (Pakistan Army and PPAF) to constitute assistance and inspection  
(AI) teams for the task of advising households and carrying out stage inspection of reconstruction 
at plinth and lintel levels to certify compliance with ERRA standards for release of subsequent 
tranches of ERRA assistance. 

The additional members of the team who participated in damage assessment, patwaris, 
schoolteachers, local government and community representatives were not required as constituent 
members of the AI teams. 

The same objectives of consistency, a small number of partners to simplify agreements and 
coordination and to ensure quality control and management that applied in the damage 
assessment process also applied in building inspection. It therefore made sense to continue with 
the same lead partners. In addition, the teams had gained valuable knowledge of the area and 
communities through the damage assessement exercise. They had established themselves as 
familiar and credible in the community. The database established through damage assessment 
was the basis for inspection, so continuity of information management was an advantage. 
Reconstruction had started as soon as people were aware of ERRA standards, and in fact even 
before that by some people so the assistance and inspection regime needed to mobilize very 
quickly and at a large scale in order to inform people in time and to inspect completed work so 
that people could access the next tranche. 

Additional Engineering Damage Assessments

During the first winter a number of engineering surveys took place to examine the type of 
construction prevalent in the affected area, the performance of buildings and the type of damage 
sustained in the earthquake. Some of these surveys took place very quickly in the weeks after the 
earthquake to see fresh damage before debris is removed and buildings dismantled. These were 
primarily engineering research missions, comprising national and international experts. A number 
of the reports were made available to Government authorities or in the public domain. However, 
these surveys were limited to small sample areas, and often did not include consultation with 
contractors and masons to explore issues of engineering knowledge, skill deficits, material and 
workmanship quality control, or institutional issues such as planning and building control, some of 
which could have contributed to more informed diagnosis of causes of failure due to construction 
practices.

As explained above, the urgency, scale and technical resources of the detailed damage assessment 
precluded the collection, processing or analysis of comprehensive engineering information. The 
absence of information on the forms and the limited number of photographs also contrained the 
potential for engineering desk review and analysis. It might have been useful to undertake out a 
parallel structured sample survey by more technically qualified and experienced people without 
the constraints of urgency and coverage and without the constraints of managing community 
political pressure over ERRA status issues which made damage assessment a controversial and 
sensitive process. A technical survey could have been included more comprehensive photographic 
data and could have been supported, supervised or analysed by qualified and experienced 
technical professionals. A technical survey at an early stage could have provided important data 
on the range of construction types including traditional techniques which could have informed 
the development of standards, and identification of common defects which could have informed 
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Failure of stone walls increased due to 
lack of through stones used, see chapter 
10,11. 
Recent hybrid construction techniques 
including in situ concrete between timber 
posts performad very badly. 
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training and information strategies. The FRC and ERRA did not establish a formal process with 
formal reports. 

Technical assessments building types and damage were carried out by various institutions and 
individuals including by ERRA implementing partners UN-HABITAT and SDC, but the data collected 
did not use any agreed methodology, was not centrally compiled for future access or reference, 
was not managed to relate construction information with geographic information or prevalence 
and did not cover the affected area comprehensively. This process was broadened incrementally 
over the duration of the programme  to incorporate all techniques and areas, including the 
capture of local knowledge of best practices, through greater involvement by local technical 
experts and master artisans. Data collected was often through group discussion, drawings and 
notes and by extensive photographs and rather than filling data fields on a form. 

Risks and Challenges
  Scale and Speed 

The ERRA programme could not be finalised until the detailed damage assessment was 
completed to confim the caseload and establish the data base of confirmed beneficiaries in 
order to start disbursement of the second tranche. The vast number of cases to be checked 
across very difficult terrain within a limited time frame was an enormous challenge. This was 
managed by mobilizing a very large workforce with previous knowledge of the area, existing 
bases and strong logistical capacity. 

  Consistency 
With 600 teams assessing a range of different buildings and damage, it was critical to have 
consistency in criteria and decisions to ensure all households were treated fairly. This was 
achieved through simplifying the number of categories of damage, limiting the number of 
partners involved, training the teams and strong monitoring and quality assurance. 

  Fraud 
To counter the risk of fraud, the teams were comprised of a number of members who all 
tracked the process. The unique CNIC number and the unique photograph of the MOU holder 
and property helped to avoid duplication.  

  Disputes and discontent 
ERRA devised an inclusive process for damage assessment, supported by a strong information 
campaign to help ensure people were well informed and owned the process and results. 
At field level several minor and a number of major causes of unrest were resolved by good 
negotiation skills. Failure to do so would have seriously undermined the assessment and risked 
delays and exclusion of beneficiaries.  

  Exaggerated results 
The risk of exaggerated number of damaged and detroeyd buildings would have had serious 
consequences for ERRA in terms of budgets. it was essential to limit the assessment to the 
defined affected areas and to the 25,000 PKR distribution list. It was also essential to have a 
clear policy limiting assistance to one family per house, otherwise the number of MOU holders 
and overall budget could have grown very quickly and far beyond the budget available, leaving 
ERRA with problems for implementation. 

  Contested and revised results deferring the next stage.  
ERRA mitigated the risk of continuing revisions and contested decisions by resolving cases 
and grievances as far as possible at field level, establishing a complaints desk, and by officially 
closing the damage assessment, rather than leaving an open ended process. The official 
completion of the assessment activity allowed the commencement of the next stage of the 
programme of inspection of plinths. 

  People excluded  
ERRA teams obtained confirmation from community representatives that all affected houses 
had been visited and assessed to ensure none were left out. ERRA faced a number of technical 
legal and adminsitrative difficulties related to eligibility for a number of beneficiary cases 
in terms of land and property status. These needed to be resolved through discussion with 
all concerned stakeholders and legally formalized to address the risk of excluding affected 
families from the programme and accessing financial assistance. ERRA maintained a process 
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throughout the duration of the programme to consider genuine cases for inclusion. 

  Involving the Army in a potentially controversial exercise 
While the Pakistan Army represented a huge logistical resource, there were risks involved in 
their deployment in the damage assessment, including for example a quite different set of 
skills to their normal activities, such as negotiation skills in the community and working in 
partnership with multiple stakeholders. There was also an overall risk in the event of the results 
being contested, the assessment interrupted or other problems, that would have reflected not 
only on ERRA but on the lead partners implementing.    

  Having a cast-in-stone assessment policy with no flexibility 
The assessment policy and implementation needed to be clearly defined to ensure it was 
consistent and fair for all, but it also required a degree of flexibility for field teams to be able to 
resolve issues and take informed decisions. Flexibility was also required to resolve the legal and 
status issues previously mentionned. 

  Data collection and management 
The assessment form had several technical field which could have made assessment more time 
consuming and contentious, many of these were dispensed with without causing disruption 
or distortion to the core results of the activity. There was no data management established 
in advance but the implementing partners along with ERRA and NADRA managed to devise 
appropriate systems and proceedures quickly to safeguard data management. 

Results and Achievements

  600 teams mobilised, trained and deployed to the field. 

  Over 611,000 assessed and confirmed eligible for financial assistance. 

  Blanket assessment completed within 4 months.

  Both damage assessment and eligibility addressed in a single exercise, optimizing time and 
resources and avoiding errors in data.  

  The formats used for damage assessment and the MOU used for agreement with the 
household proved manageable for field use and the retention of copies by households 
provided valuable information, confirmation and security for beneficiaries. 

  Data base established as a foundation for the disbursement of tranche 2,3,4 and monitoring of 
reconstruction progress. 

  Status and legal issues resolved through partnership and legal instruments.  

  All disruptions and disputes successfully resolved at field level to miminise delays, unrest and 
restore good will between communities, assessment partners and ERRA. 

  Extensive knowledge collected on field issues, including technical social and operational needs, 
all of which was was reported back to ERRA to inform policy and implementation planning. 

  ERRA established a modus operandi of responsiveness to field issues, inclusiveness and timely 
decision making. 
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Summary of Lessons Learned

 Limited numbers of partners  
Few partners with existing capacity and presence ensured consistency and streamlined 
coordination. 

 Inclusiveness 
Broad based participation in the damage assessment can help ensure ownership, improve 
the process and reduce disputes or complaints. 

 Complexity and exclusion 
There will be cases and groups requiring specific measures and revised mechanisms to 
accommodate them in the programme. One size fits all is not possible and ERRA must take 
responsibility to ensure all needs are addressed. 

 Information  
ERRA was a new institution, the housing reconstruction and rehabilitation programme was 
new, innovative and unfamiliar. The affected communities were stressed and anxious. ERRA 
media strategies assisted the damage assessment by encouraging people to return home, 
outlining the policies and explaining the process of the assessment and MOU signing. 

 Redundancy in assessment methodologies and forms.  
A detailed methodology and form was devised for damage assessment, but time and 
circumstances precluded its full use. Constraints should be considered, tools tested and 
realistic in terms of priorities.  

 Engineering assessment 
Engineering assessments including analysis of local technologies were not formalized, 
or carried out early with dedicated resources, consistent methodologies and information 
shared. 

Recommendations

 Assessment should be clear and conclusive 
Damage assessment should take place once with clear categorization of damage. It is not 
helpful to the authorities or community to have initial assessments early but revised later. 
The completion of the detailed assessment should have a formal closure to alow the next 
stage of activities to progress. 

 Assessment should be inclusive 
The lead role in damage assessment should be by an agency with the support of other 
stakeholders. The steering of the programme and field implementation should be inclusive 
to ensure broad based ownership and resolution of problems.  

 Community active role 
The community can play important roles such as identification of households, negotiation, 
mobilization, and confirmation of completion which can facilitate the assessment and build 
partnership and responsibility. In addition participation in the assessment can provide on 
job technical awareness with regard to building vulnerability.

 Status and legal issues  
Issues of land, property or tenure status which affect beneficiary households eligibility or 
the implementation of the programme need to be identified early and resolved through an 
inclusive process by appropriate formal and legal processes. 

 Be realistic about data collection 
The caseload, conditions, capacity and time frame should be considered and date collection 
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planned to prioritise essential information, and streamline the collection of additional 
information. 

 Use photographs 
Photographing damaged buildings can assist in monitoring, reduce the risk of duplication, 
and more importantly yield very valuable technical data for analysis, allowing engineering 
desk analysts fast and economical wide access to the field. Visuals records of the previous 
construction and damage are important for training and awareness information. The 
investment in cameras can support further inspection and technical support activities. 

 Dedicated engineering assessments 
A separate engineering assessment process is required to investigate in detail construction 
types, good practices, defects, skills, material and labour issues. All available pre-
earthquake data and post earthquake survey reports should be compiled. Shared 
methodologies and data bases can help optimise the use of the information produced. This 
process should start early to help inform damage assessment, standards and training. The 
process should be inclusive and field driven. 

 Communication strategies  
There is a huge need for information at the early stages of reconstruction. It is vital to 
communicate widely to explain the policy and damage assessment process, steps involved, 
introduce the damage assessment teams, clarify issues and reassure people through a 
number of communication channels as early as possible and on a sustained basis. Teams 
should take the time to discuss in advance with communities and on completion of their 
work. 

 Resolve grievances at field level 
The damage assessment teams should include the right composition, use an appropriate 
approach, and have adeuqate communication and negotiation skills to resolve disputes, 
unrest and grievances at field level. The teams may require agreed degrees of flexibility to 
make informed decisions at field level.  
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ERRA Damage assessment form ERRA Personnel data form
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Map showing the distribution of damaged houses across 30,000 sqkm. This became the basis for planning of technical 
asistsance including inpsection, training, information and social mobilisation. 

ERRA Memorandum of Understanding with designated head of household. This form was in Urdu, the damage 
assessment for was in english for processing reasons. 
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UN-HABITAT engineer explaining ERRA 
information materials to family rebuilding 
their house. 
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The housing reconstruction and rehabilitation programme was a unique programme for ERRA,  
it involved private property and direct implementation by the community. It involved individual 
agreements between ERRA and over 600,000 beneficiary families. The implementation of the 
programme also involved over 60,000 masons, carpenters and steelfixers and the support of 30 
partner organisations and inspection teams with over 2000 staff. All of these stakeholders were 
new to this kind of owner driven programme, and new to hazard resistant construction. ERRA 
understood from an early stage the importance of information and communication in order for 
this programme to work and in order for it to work in a dynamic and responsive way as set out in 
its objectives. 

This chapter should be read in association with those chapters describing damage assessment 
2, the development and use of technical information materials, 10 and 11, social mobilization 
12, training activities 16, information management 17 and monitoring and evaluation 18. While 
‘communication’ describes discrete activities, communication was also an integral consideration 
and aspect of several other core elements of the programme. 

Guiding Principles
 An effective communication strategy at the should help build good relations between ERRA 

and all the stakeholders involved.

 People will go ahead with reconstruction with or without information. Key information needs 
to be issued as early as possible and reach as broadly as possible. 

 Messages need to be unified under one information campaign to ensure accuracy and 
consistency and avoid confusion. 

 Messages should be disseminated through a range of communication channels reinforcing the 
impact. Use the channels of communication people are familiar with and have most access to. 

 Messages and information materials should be user friendly. 

 Messages will vary over time for different stages of the programme. 

 Feedback channels need to be established to bring necessary changes in the policies, revisions 
in strategies and information development and dissemination. 

 Proactively target groups that are not necessarily the direct affectees of the disaster but who 
can have a positive influence to support the programme objectives

  Transparency in decision making and programme progress including access to information will 
help ensure good communication. 

Introduction / Context 
The affected area had few towns, the majority of people lived in highly dispersed villages across 
a vast area. As rural communities they were generally used to being self sufficient and self 
reliant and managed the construction of their own homes. Before the earthquake there were no 
planning or building codes for rural housing or settlement, there were no authorities responsible 
for rural housing or technical guidance. 

Starting the ERRA programme involved the introduction of a new institution, new programme, a 
new relationship between people and government, standards for construction, technical support 
and financial support. All of this had to be communicated clearly and effectively to all beneficiary 
families and communities in order for them to be aware of their role and responsibilities under the 
programme and to make informed decisions. 

The mountainous areas of northern Pakistan were not familiar with the risk of earthquake, there 
were no risk reduction programmes. Before the earthquake there were few NGOs active in the 
area in any sectors. There were marked differences in literacy levels, comparatively high in AJK and 
lower in NWFP, and in social structures which were more open in AJK and more conservative and 
closed in NWFP. Both areas had long experience of migration for work, and had family members 
in other parts of Pakistan as well as overseas. 
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The emergency relief phase brought an influx of government representatives, army, NGOs and 
civil society organisations. Shelter support throughout the first winter was well managed but the 
level of destruction, trauma and displacement was very high. There were frequent aftershocks, 
increasing the uncertainty. Emergency infrastructure rehabilitation was carried out early to 
restore access and basic services, and mobile phone networks increased coverage exponentially 
in the affected districts but many areas remained remote. Traditional sources and channels of 
information and communication including the village market and local radio were supplemented 
by new agents and tools including the Pakistan Army, NGOs and mobile phones. 

The need for reliable information in the aftermath of a disaster cannot be underestimated, people 
had experienced enormous loss, suffering and disruption to their lives. Uncertainty about their 
future is an additional burden and stress. In the absence of official information, the vacuum is 
filled by expectations, speculation and often misinformation.   

ERRA successfully developed the housing policy during the winter, had secured core funding, 
and was ready to start implementation from the first Spring. This was a more advanced position 
than other sectors but information had not reached all stakeholders. ERRA’s responsibility was 
to reach all stakeholders with accurate information as early as possible, to establish mechanisms 
for the development, approval and dissemination of information and mechanisms to ensure 
communication was a two way process. 

  

Key Decisions 
 ERRA introductory campaign 

ERRA’s mass information campaign for rural housing was outsourced to a professional 
communication company already engaged in communication strategies for other ERRA sectors. 
This ensured consistency with overall ERRA identity and introductory strategies. 

 ERRA coordination and approval 
ERRA established coordination for all communication activities and centralized authorization of 
all messages and information materials for public dissemination. 

 Technical and programme information  
ERRA tasked NESPAK and UN-HABITAT with the production of technical and programme 
information materials and activities. NSET, SDC and other organisations provided key inputs. 

 Information as capacity building  
Information was categorised as a capacity building function in order to qualify for capacity 
building funding. This included the production and dissemination of information materials  and 
other activities. 

 ERRA copies and materials for retention 
The MOU prepared by ERRA in urdu explained the terms and conditions of the agreement 
between ERRA and the beneficiary. Issuing copies of this document and ERRA documentation 
and print materials to the household for retention helped to ensure accurate communication.

  Feedback  
ERRA established toll free numbers to answer queries and diagnose field information needs 
and initiated regular compilation of frequently asked questions by UN-HABITAT. 

 Information kiosks and assistants 
In 87 union councils where no Partner Organisation was operational, information assistants 
were deployed from the HRC to operate information kiosks and ensure beneficiaries still had 
access to information and risk reduction was promoted .  

 Compliance Catalogue 
As ERRA standards and technical guidance evolved incrementally and in different formats,  
the catalogue of compliant construction compiled and standardised all ERRA approved 
technologies as a single master reference and resource document for the programme in 2007.   

 ERRA Online 
ERRA provided key project documents including policies, standards and updates online and 
more importantly progress reports for transparency. Status and financial information was 
available online but confidential, streamlining query cases. 
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Summary of Activities

 Introduction 

   ERRA Introduction: Introductory information campaign, overall sensitisation regarding 
ERRA mandate and activities. 

   Rural Housing Introduction : ERRA rural housing introductory information capaign, 
explaining the policy, financial support and technical support. Introductory awareness of 
safer building. 

   Returns : Information and guidance was provided to people in camps to support and 
encourage their return home to start reconstruction. Spring 2006

   MOU Information : An illustrated flyer and booklet was developed and disseminated 
explaining the process of damage assessment, MOU signing, bank accounts and outlining 
subsequent steps. 

   Notables : Before starting activities in any community, ERRA representatives held 
discussions with the local notables to communicate objectives and agree conditions. 

   ERRA Online : ERRA’s website was developed to ensure open access to policies, project 
documents and progress reports throughout the duration of the programme. 

 Technical Information 

   10 Point Poster : The initial construction advice was in the form of a ten point checklist 
poster for reinforced masonry in stone, brick or block. 

   Additional Techniques : As ERRA approved additional techniques, confined masonry, 
dhajji (timber frame) bhatar (timber reinforced masonry) and Leepa (timber post and beam) 
construction technologies, Associated information materials and activities were developed 
and promoted. Summer 2006-Summer 2008

   Remedial measures : Technical solutions were developed for repair of damaged 
houses or improvement of non compliant new construction. Associated information 
materials and activities were developed and promoted. Spring 2007 to Summer 2009

   Compliance catalogue : All ERRA approved techniques compiled and standardised in a 
single reference guide. Summer 2007

   Building Improvements and Environmental Sustainability : Awareness and 
guidance materials for environmental improvements in reconstruction were developed and 
promoted with associated and activities. 

 Demonstration and Model Buildings 
Demonstration buildings, model houses and displays at HRCs were used to communicate 
and promote safer construction and provide a focus for public events. SEE CHAPTER 10. 

 Mass Communication

   Radio : Weekly radio programmes were produced for the programme and relayed on 
local stations. Radio was also used for discussions and for public service announcements.

   Signs : Billboards, banners and wall paintings was used to promote key messages in 
very prominent public locations.

   Video : Video was used to record stages of the programme, for promotion activities and 
for dissemination of the programme to external interests. 

   Tape Messages : Religious leaders worked with the programme to develop key 
motivational messages recorded on tapes and played on radio, public transport and other 
channels.   
SEE CHAPTER 12. 

 Social mobilization  
Communities were organised through village reconstruction committees to supplement the 
individual based programme, streamlining communication.  
SEE CHAPTER 12. 
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 Information distribution and information fairs   
Large scale distribution and promotion of information materials was carried out by partner 
organisations, AI teams, HRCs in training and door to door assistance and placed in public 
locations, Information fairs were held in association with markets and community events. 
Information kiosks were established in areas without Partner Organisation support staffed 
by information assistants.  

 Feedback and Queries

   FAQs : Frequently asked questions were compiled from the field through HRCs and 
prepared with authorised answers by ERRA for dissemination in the field. 

   Call lines: Toll free numbers were set up by ERRA at the start of the programme and 
decentralized at later stages to collect and address beneficiary queries directly.   

   HMIS Online : ERRA online information management allowed query cases to be 
addressed at district level, with up to date financial and inspection data. 

 Urban Housing Awareness 
A campaign of awareness was developed and implemented in 2009 in Muzaffarabad as 
transfer of lessons learned from the rural housing programme, including student activities 
and public events

Technical Issues
Erra Centralised Approval

ERRA was established in October 2005 with a clear and strong mandate to coordinate and 
manage reconstruction and rehabilitation activities in 12 sectors including the largest sector of 
rural housing. 

Coordination established in the relief phase in the shelter sector with the Federal Relief 
Commission and the pilot Shelter Cluster was remarkably successful and had inculcated strong 
systems of joint planning, information management and adherence to policies and common plans 
by all stakeholders. 

ERRA capitalised on this coordination and cooperation by engaging government authorities, 
community representatives and over 80 organisations in consultation on the development of 
the rural housing reconstruction policy early in 2006. This inclusive process ensured field issues 
were well communicated and incorporated and operationalised ERRA’s mandate leading housing 
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ERRA approved messages and standards 
communicated through multiple 
channels, print material for various target 
audiences including simple updates or 
detailed technical reference. All technical 
guidance  supported as far as possible by 
demonstration and models. 
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reconstruction. Policies and strategies were defined early including clear institutional roles 
and responsbilities. The next challenge was to communicate the policies to all the programme 
stakeholders. 

The ERRA rural housing programme was quite different to other sectors, it was based on a 
highly individualised system of direct agreements with ERRA, was strongly based on equity and 
standardised proceedures and was therefore subject to greater centralization and control than 
other sectors. The programme was also unique in that it had a huge communication brief as the 
implementation of reconstruction would be done by over 600,000 families themselves and 60,000 
artisans and a large number of partners. The direct control over financial assistance and inspection 
by ERRA reinforced their authority for all stakeholders and especially the affected communities. 
The demand was not simply for information, it was for ERRA information. 

ERRA established very strong systems of coordination including an emphatic restriction on the 
dissemination of information materials not authorized or approved by ERRA. To help avoid 
confusion and in adherence to the common plan, all partners respected this stategy. This did not 
mean ERRA took full responsibility for the development of materials, various tasks were were 
outsourced or allocated to implementing partners. All programme stakeholders could develop 
additional information if they wished but they would be subject to ERRA approval, in general 
partners chose to collaborate on joint development of materials  which were produced under 
ERRA authorization, by NESPAK, UN-HABITAT, NSET and SDC. 

Early in the Spring of 2006, there discussions on standards were still underway and not finalized. 
The Government of AJK issued some of the draft technical guidance in the form of a poster 
printed on yellow paper and thereafter known as the ‘yellow page’ or ‘yellow map’. As a 
Government authorised document and the first reconstruction advice in circulation, it gained 
traction in many areas, despite being the engineering drawings which were not easy for common 
people to understand. In the event, the construction types in the ‘yellow page’ were not finally 
approved by ERRA and therefore not eligible for financial assistance. ERRA and all implementing 
partners as well as the Government of AJK had to address this apparent U-turn and and revising 
the status of this advice, with considerable frustration and confusion among affected families. The 
experience of the ‘yellow page’ helped all stakeholders, government, implementing agencies and 
communities to appreciate the importance of an agreed authorization process. 

The centralized control over communication and information materials ensured accuracy and 
consistency in print, radio and other media. However, a major communication channel for ERRA 
was also through government partners, AI team members and technical support partners, (HRC 
and POs). it was far more difficult to ensure accuracy and consistency across a very large number 
of representatives, due to turnover of staff, capacity, and other factors. At the outset of the 
programme many of the implementing agencies were as ill informed as the affectees themselves. 
ERRA needed to ensure there was an initial and continuous process of training, briefing and 
refresher updates and information materials developed for this target audience also. This was 
generally carried out by UN-HABITAT, SDC  and PPAF through the HRCs. Other measures to 
ensure consistency included monitoring and backstopping by senior staff, and ensuring field staff 
carried and referred to official ERRA documentation when explaining policy or standard issues. 

Selecting Communication Channels and Media

ERRA could publish advertisements in the newspapers through the Ministry of Communication’s 
Press Information Department, but ERRA soon realised that their communication needed to 
be considered as an engaging awareness campaign rather than simply official notices. ERRA 
contracted a media firm to develop the first mass information campaign in April 2006. The initial 
branding and introduction of ERRA included logos, key messages and mandate. The introduction 
phase included print materials, newspaper notices, radio and television exposure. The same media 
firm were engaged to support the promotion of key policy information and messages for the 
housing programme, specifically explaining eligibility, financial and technical assistance, following 
the initial ERRA branding and media channels of tv, radio, newspapers, flyers and other print 
materials. 

Thereafter for the specific requirements of the ERRA housing programme, ERRA needed to 
consider the best media and channels to reach the target audiences inclusing in remote area, 
and the best media to communicate the range of messages required to disseminate over the 
course of the programme. Messages were devised by ERRA and partners closely involved in the 
development and implementation of the programme. 
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Although the affected area was very large, over 30,00 sqkm (the size of Belgium) and over 3.5 
million people affected, for national media this represented only a small percentage of their 
audience, readership and listenship. The very large size of national media markets also meant 
that costs for time or space were very high. These constraints affected particularly the potential 
to use newspapers and television which both operated primarily on large scale. There was greater 
flexibility with radio which had a network of local stations and therefore more potential for 
selective targeting and lower costs. 

Newspapers

National newspapers are distributed throughout the affected areas, in localised versions. There 
were few independent local newspapers with limited capacity and circulation. Newspapers were a 
more common medium in cities and large towns than in remote villages. ERRA used newspapers 
to issue official announcements, such as eligibility information, deadlines and grievance redressal 
advice carried under ERRA logos and formal Government authority. Local newspapers were used 
to promote updates, announce events, to report progress or specific achievements. Newspapers 
were not used for detailed information or awareness campaigns. This was due to several 
constraints including the formatting of information and the prohibitive costs of dedicated space 
or colour printing. Journalists and editors were generally unwilling to report on the programme 
or support awareness as a public interest topic, they expected remuneration for all coverage, with 
implications for programme budgets.  

Print Materials

Print material was very important in the communication strategy, to explain and promote a range 
of information to various target audiences accurately and authoritatively. This included  the 
formal ERRA documents such as MOUs, posters, flyers, booklets and more subtantial documents. 
Following the introductory campaign, the development of materials was carried out by the 
technical support partners for ERRA.  

MOUs, affidavits and NOCs were produced in Urdu and complying with legal requirements but 
using simple and common terminology as far as possible. 

Posters were used for illustration purposes, to show the step by step process of eligibility and 
financial assistance, and particularly to communicate construction information, illustrating 
approved construction techniques, key standards required for compliance and step by construction 
details. The content for technical posters was based on photographs of real buildings wherever 
available or feasible, as advised from numerous feedback sessions with target users. Posters were 
generally designed to be bright, colourful and attractive to encourage people to look at them 
and keep them. Many people used them for decoration in their new homes. Text was necessary 
but secondary in poster communication, the emphasis was on images, on the assumption that 
most people focus on the pictures and only some could or would read the text. This was not 
only an issue of literacy, the same pattern of behaviour was found in highly literate and technical 
audiences. 

Flyers and booklets were used when more detail needed to be included, was more difficult to 
illustrate, or was focused on official text. This included frequently asked questions which covered 
a range of topics in each edition. Booklets were also used for resource and reference materials, for 
the programme facilitators, like training manuals. 

Books were used for two types of communication, formal ERRA reporting, annual reports, M+E 
reports, providing hard copy reference materials for the press, donors and institutional audiences, 
and for detailed technical documentation. The ERRA catalogue of compliant construction was a 
compilation of all approved technical guidance in a single and standardised format streamlining 
and consolidating decisions and information materials issued incrementally and ensuring therie 
was a single authoritative source for all stakeholders who needed to verify or apply standards, 
including inspection teams and trainers. 

ERRA print materials for construction were designed with locally appropriate illustrations, but 
have been used subsequently for awareness and training in other parts of the country and 
internationally. The files can be used for reprinting when required by long term stakeholders, 
the content is not programme specific and has provided very valuable material to support risk 
reduction awareness campaigns. 
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Billboards and Outdoor Notices

Billboard, banners and wall painting were commonly used for outdoor advertising in the affected 
area. There are a number of billboard sites used owned and used by the state and provincial 
government, but the majority are commercially rented. 

A small number of commerical billboards at key strategic locations were rented for the duration of 
the programme and used for both announcements and awareness messages.(Locations included 
the crossing point to enter AJK, the centre of Muzaffarabad city, along the KKH in Abbotabad 
all very busy transport routes) The billboards could only carry a short message but also directed 
people to ERRA, SERRA, PERRA and HRCs for further information. The cost of printing billboard 
panaflexes was low but the rental was relatively high, however, the billboards were effective and 
with an established presence people referred to them for updates. The used panaflexes were 
reused at HRCs and other sites when appropriate. 

Banners were printed and used for specific locations and events, they were less sophisticated and 
not as durable. They were used for example to promote model and demonstration sites, for steel 
fixing events, to inform people of block dimensions, to advertise information kiosks and events. 
Wall painting was used to promote awareness messages at key roadside locations on busy routes. 
This medium was more appropriate for relatively simple messages and graphics and was not very 
durable. 

Radio

Radio was the most broadly used media channel especially in remote areas. Almost every village 
had radio coverage by a number of local stations. Using radio assisted ERRA to get messages 
directly into households, including to women and to those who did not have a good standard of 
literacy. Radio could get messages disseminated very quickly, compared to print and distribution. 
Radio was used in a number of ways.

1. Weekly Programme: An anchor activity of weekly programme was produced and aired 
live and re aired by local stations to maximise listenship. The format of the programme was 
infotainment, including updates from ERRA, discussion on current priorities, technical advice, and 
other factual content, produced in a light hearted exchange format, with jokes, stories and regular 
characters. This format was socially acceptable and maintained wide listenership of different 
ages and backgrounds. The characters were used in print materials to sustain the connection. 
The programmes were produced by UN-HABITAT with a local communication company. The 
radio programme was used to address frequently asked questions and helped to maintain a close 
dialogue and responsiveness between ERRA and the affected households and to embrace the 
dynamic character of the programme. 

2. Public service announcements: (PSAs) Short public service announcements were used 
on radio stations to disseminate concise messages such as urgent updates, or key awareness 
messages. These messages were used in the ad breaks before and after the news, or throughout 
popular programmes. The repetition of messages, jingles and key lines helped to reinforce the 
campaign, and operate on a more subtle or subconscious level. For example PSA’s helped to 
keep safety high on the agenda instead of only a focus on financial assistance. Public service 
announcements were generally free or very low cost. 

3. Radio interview programmes:  Apart from the weekly show, regular local radio chat sows 
were used by HRC staff to discuss programme issues, including local construction, and answer 
queries live on air. 

4. Radio local announcements: Radio was used to announce upcoming events and activities 
such as training, public meetings and demonstration events. This helped to increase participation 
and again provided an opportunity to reinforce the awareness messages to wider audiences. 

Television

Television was used for announcements on news programmes, including policy updates which 
needed to be disseminated quickly and authoritatively, and in current affairs and panel show 
programmes discussing progress, challenges and again promoting policy updates. Television was 
not used for awareness promotion, although the medium would have been appropriate to show 
and explain hazard resistant construction techniques for example. There were two constraints, 
first the very limited funding for the development of communication activities, secondly, the 
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cost of airtime was prohibitively high on the channels generally watched in the affected areas. 
Approaches to the tv networks to support the development of  programmes for public interest or 
public service were not positive, again due to need for large funding. Videos were produced of 
different aspects of the programme including step by step construction advice. These were used 
for training purposes and other limited release.  

Mobile Phones

The use of mobile phones were considered, but given their limited penetration and coverage in 
the area at the time of the earthquake, they were not proposed for use for the public information 
campaign.  Considering the subsequent phenomenal and unpredicted growth in a very short time 
in the use of mobile phones, it would seem that this opportunity was missed. Efforts were made 
to negotiate with mobile phone networks to cooperate in the development and communication 
of messages, but the low margin mobile phone sector was not amenable at the time and costs 
were prohibiitively expensive. In subsequent recovery programmes in Pakistan, mobile phone 
technology has been widely used for communication activities including field reporting, promotion 
of awareness and update messages, and for direct transactions such as financial disbursement. 

Local and Traditional Channels 

The normal channels of information, influence and communication were also used in the 
ERRA programme including for example, mosques and religious leaders, local politicians and 
government officials, market places, shopkeepers building material merchants, schools and school 
teachers, public transport and transport terminals. These locations and actors played important 
roles to inform people of upcoming events such as training or inspection, new updates, or to 
promote and reinforce messages for safety. The development of these long term communication 
channels was important for capacity building and as an investment in the sustainability of behavior 
change and new culture of community based risk management. See chapter 12 community 
organisation. 

Target  Audiences

As the policy was owner driven, the main target was the owner of the house and the masons 
and carpenters constructing the house.  It was also important to ensure timely and clear 
communication to all those implementing the programme: PO staff, Pakistan Army and to 
government officials and public representatives in the affected area. Other audiences, such as 
migrant workers, or a wider audience nationally and internationally were also considered in the 
development of various messages and products. The main target audiences were as follows: 

1. Affected Households, 2. Masons, carpenters, steelfixers,  3. Implementing partners

4. Government, public representatives, decision makers,  5. Migrant workers. 

6. National technical and long term stakeholders,  7. National public and media

The main goals to achieve were: (a) to disseminate ERRA financial and technical assistance policies 
in order to allow beneficiaries to make informed decisions, and (b) to widely promote ERRA 
approved earthquake-resistant building techniques among beneficiaries who were reconstructing 
their damaged or destroyed houses.

The policies, standards and messages were generated centrally or subject to centralized approval 
by ERRA but were then developed in terms of content, level of detail, communication style and 
preferred communication channels according to the needs of various target audiences. 

Implementing partners needed written communication of policy updates and standards as 
reference for authority and accuracy, and more detailed technical background information to 
ensure a greater level of comprehension and to provide answers to questions arising. Information 
targeting masons was usually illustration based but to a level of construction detailing not 
of interest to average households. Household targeted information needed to be focused, 
motivational and in context, referring for example to financial implications as well as family safety 
rather than simply dry technical information. It also needed to be illustration based with limited 
reliance on extended text for communities where literacy levels were variable and often low. 

Materials were also developed with a view to continued use by technical stakeholders nationally, 
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including household level information and technical resource materials for both hazard and non 
hazard related activities such as environmental improvements including rainwater harvesting.  

The various target audiences and products or communication channels informed the numbers 
produced per product and the means of dissemination. All of which had to be managed within 
the communications budget available. 

Programme Phases

The communication brief was divided into clear phases with different priority messages and 
priority media used for each but also with some overlap and continuity in messages to ensure 
coherence and consistency. The tone of messages varied from stage to stage with an emphasis on 
motivation and encouragement in the start followed by the introduction of warnings and pressure 
meet deadlines in the third phase. 

Phase 1: Introductory and preparatory

Phase 2: Starting reconstruction

Phase 3: Completing reconstruction

Phase 4: Completing homes and sustainability. 

Phase 1: Introductory and preparatory

This refers primarily to the first 9 months of 2006, including the introduction of ERRA as an 
institution, the mandate and the core principles. Shortly afterwards the first phase for the 
housing sector included the introduction of the housing reconstruction and rehabilitation policy, 
communicating the overall strategies to partners, communicating the first steps for eligibility, 
damage assessment, financial and technical assistance for affected households. The introductory 
and preparation phase included the development of key messages supporting the ambition to 
‘build back better’, promoting basic safety and motivating people to be prepared for change, 
training, new materials and techniques and other developments to be incorporated to ensure a 
safer future, The preparatory phase had specific targeted campaigns for key constituencies such 
as those displaced to camps, to support their early return and inform them of assistance available, 
and to avoid relocation by others. 

Communication in this phase was pre-emptive encouraging people not to replicate the same 
problem construction, and referring them to sources of advice and informing them that further 
information and support was in the pipeline. Mass communication channels including television, 
radio, newspapers and announcements through mosques and local representatives were mainly 
used. 

Phase 2. Starting reconstruction 

The second phase from Mid 2006 to the end of 2007 focused on the development of awareness 
among households, and the development of skills and knowledge among masons in time 
to ensure they started reconstruction with correct basic information. Mass media and lareg 
distribution of print materials were used to reach large numbers of people more quickly than 
social mobilisation or training activities could do. This stage required a the acquisition of rapid and 
broad based familiarity with ERRA approved standards for safer construction, through detailed 
technical information promotion , and promotion of the importance of training and correct 
application of safety measures, including messages including the implications of failure to comply 
with ERRA. Early issuing of deadlines were used to encourage people to start with reconstruction 
quickly and not assume an open ended process. This stage involved a very interactive process of 
collection of issues and feedback from field, and a rapid expansion of technical advice, generating 
a high volume of new and evolving communication messages and materials. 

Phase 3. Reconstruction Completion

The third phase was focused on encouraging people to complete their construction in time to 
qualify for ERRA financial assistance, and to carry out correction and remedial measures in the 
event that their construction was substandard, again to qualify for assistance in time as well 
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as to ensure safety. Communication strategies included the technical advice and motivation to 
carry out remedial works, advice and information for those with queries and grievances of any 
kind, and sustaining the communication activities of the second phase for the later starters in the 
programme. As time passed the memory of the earthquake itself diminished along with concern 
for safety as a priority. Awareness activities were important to ensure reconstruction was not 
simply construction, but ensured risk reduction. 

Phase 4. Completing Homes and Sustainability

The last phase of the programme continued scaled down activities from phase two and three  
for the later starters and finishers to have access to technical advice and to handle queries and 
complaints. The completion phase also provided an opportunity to introduce new activities and 
technical guidance to improve the completed houses, including sanitation, rainwater harvesting, 
insulation and fuel efficiency, as well as activities to consolidate the lessons learned and build long 
term sustainable communities and institutions. The new messages helped to sustain interest and 
engagement with affected communities and to reinforce and reiterate the original hazard resistant 
messages. The last phase involved a number of initiatives to communicate the programme to 
wider audiences within Pakistan and internationally, and to mainstream ERRA communication 
materials for long term use in risk reduction programme. 

Revisions, Updates and Dynamic Programming

The ERRA housing reconstruction and rehabilitation programme was devised relatively early with 
policies and standards ready at the start of the first building season in 2006. This strategy was 
robust and provided overall guidance for all futher decision making. However, not all issues were 
addressed from the start, some issues were anticipated but not resolved in detail and other issues 
were not anticipated and needed to be addressed as they arose. Some of the anticipated issues 
included for example the status of various traditional construction techniques with respect to 
ERRA approval and endorsement for financlal assistance. This issue was not addressed from the 
outset due to donor resistance and the need for more technical analysis to support the case. Issues 
such as the status of in situ concrete were more difficult to anticipate as they arose directly from 
the owner driven process of masons developing their own solutions and ERRA having to consider 
and respond to them. Apart from the evolution of technical issues, many of the messages related 
to elgibility, status, deadlines, processes and solutions. This was the detailed implementation of 
a very large scale programme which had to accommodate many household circumstances and 
communicate the variety of measures devised to address those cases and issues. 

Shifting the Goal Posts

The ERRA programme had to balance a constant issue of how ensure consistency and accuracy in 
information and by the programme facilitators and the process of incremental revisions, additions, 
and responsive process of policy developments, diversification of techniques and the range of 
tolerances in standards. 

On one hand ERRA fulfilled the ambition and principles of the ‘owner-driven’ programme by 
ensuring field needs were addressed with appropriate policy responses. On the other hand 
the frequent adjustments caused frustration, confusion and discontent among some of the 
authorities, programme facilitators and affected households. There were perceptions that ERRA 
was inconsistent, or would roll back on all standards. 

It was important to manage two communication briefs. Firstly to ensure all updates were 
accurately promoted to the field, including official notifications, training and public information 
campaigns. Secondly, ERRA needed to manage the process of revisions to ensure there was better 
understanding of the reasons, to mitigate discontent and assure people it did not represent ad 
hoc leniency. This aspect of ‘owner driven’ programming needs to be discussed from the outset. 
However, it is important to note that some of the technical additions and revisions such as the 
inclusion of vernacular construction could have been resolved at an earlier stage and avoided 
the consequences of later introduction. Other policies and standards were specifically devised in 
response to field practices such as the remedial measures for common defects in new construction 
which could only have been developed later. 

It is important to note that there were no reversals or contradictions in the evolution of ERRA 
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policies and standards, only additions and degrees of tolerance. Therefore there was not really 
inconsistency and there should not have been confusion if all stakeholders referred closely to ERRA 
notices. For households however, the increasing range of choices did have real consequences. 

it was also important to note the additions, revisions and tolerances were always based on 
engineering decisions, and never due to political or field pressure. It was therefore incorrect 
to assume ERRA would dispense with standards. Some local politicians made unfounded and 
misleading promises to pressurise ERRA to release tranches without standards or inspection.  
ERRA had to communicate clearly not only the changes made but also had to explain how the 
changes came about. ERRA and implementing partners had to try to manage the relationship 
with politicians to avoid the undermining of the programme and serious misinformation to 
beneficiaries. 

User Friendly Information, Testing and Feedback

Target audiences and messages

The housing programme was to be implemented directly by over 600,000 households and around 
60,000 artisans. These comprised the two largest target audiences for communication activities 
and materials, the third target group was the ERRA programme facilitators including engineers. 

There were specific target audiences at different stages and for some issues or messages, 
for example: displaced people in camps to return home, migrant labour pashtoon speakers, 
carpenters in conservation and heritage areas, religious leaders in the community, steel suppliers. 

Information needed to be in simple common language to be accessible, it needed to be interesting 
to be engaging, and it needed to be appropriate to acceptable. To help meet this brief with the 
range of communication activities and informationn products, people with field experience and 
target users themselves were involved in devising the messages and preparing the products. 
Local content was used wherever possible including photographs of local examples, drawings 
referred to local typologies, dress codes and other norms to be recognisable for people. Levels 
of literacy were relatively high in AJK, lower in KP, but the audiences were generally rural and 
agricultural and many were from the older generation. The majority were reliant on the illustration 
for the main communication and would have often sought assistance from other members of the 
community to read or explain the detailed text. 

ERRA illustration and text were tested in the field to check for ambiguity or confusion, feedback 
was recorded and messages revised accordingly before use. 

Before the earthquake there was very limited public information material developed or in use 
in Pakistan in relation to risk management, risk reduction, hazard resistant construction or large 
scale reconstruction programme including training materials, information related to financial 
disbursement or grievance redressal mechanisms. All of these had to be developed quickly, 
tested and revised quickly, and brought into circulation in time to affect reconstruction. There 
were advantages that material specific and appropriate to the messages and target audiences 
were developed with considerable user input and feedback, rather than using existing materials 
from elsewhere as default, although all available sources and experience was used to inform the 
development process. 
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Frequently Asked Questions 

The Information Assistants employed at HRCs by implementing partners collected and compiled 
frequently asked questions on quarterly basis. Partner Organisation and HRC technical support 
teams also contributed questions from their field interaction with households and village 
reconstruction committees. For technical questions, UN-HABITAT prepared draft responses, and 
forwarded to ERRA for discussion with NESPAK. Policy questions were answered by ERRA. 

The questions raised several issues which required either new policy decisions, clarifications, 
additions or revisions. The technical questions generated clarifications, or new solutions, training 
and information, particularly in the case of responding to questions on addressing defects.

Frequently asked questions were categorised and compiled with the official approved answers into 
booklets, in local languages. These were useful both for authorities and ERRA facilitation teams 
(HRC, PO and AI teams), to be able to give accurate, consistent and official answers to questions. 
They were also useful for affected households and communities, to have responses to their 
current priorities and issues, ensuring resolution of the query and reinforcing the relationship and 
dialogue between the beneficiaries, partners and ERRA. 

The sequence of FAQs provides a useful insight into the stages of the programme, especially for 
future disaster reconstruction programmes, to see the kind of  concerns, issues, clarifications and 
the levels of complexity involved. 

Queries

ERRA established toll free numbers at the outset of the programme for people to contact directly 
with queries. This provided a picture of field concerns and requirements for information. As 
the SERRA, PERRA and the  HRCs were established, POs mobilised and AI teams deployed the 
channels for queries were decentralised. Administrative issues were handled through SERRA and 
PERRA, technical issues through HRCs, from 2006 to 2008. From 2008 onwards, HRCs became 
the focus to address all issues, and UN-HABITAT provided additional capacity to PERRA and 
SERRA. The online HMIS system ensured that individual queries could be answered in detail. over 
100,000 walk-in queries were addressed over the course of the programme. 

Toll free 24 hour numbers were developed to ensure people did not have to travel to HRCs or 
to central hubs, but could quote their details over the phone and receive replies to queries. The 
most common queries from 2007 onwards were in relation to financial assistance, delays in bank 
transfers. 

Establishing and maintaining a reliable and effective information and query system was important 
to ensure beneficiaries had access to the advice needed to ensure they built safely and access to 
the available financial assistance. Without a strong query and redressal system, many vulnerable 
household could have missed out on entitlements, or communities could have become frustrated 
with ERRA and the programme and expressed their grievance through public representatives. The 
responsive query system ensured public representatives did not get involved in large caseloads 
of redressal requests and could play a more strategic role in recovery operations. 

Practical Communication HRCs, Training, Demos and Events

It was recognised from the earliest planning of the programme that the promotion of safer 
construction needed practical demonstration and promotion. This was strongly advocated also 
by NSET, UN-HABITAT and SDC. The terms of reference for the HRC included display areas, 
demonstration buildings and part models of construction to explain ERRA approved techniques. 
The training curricula for engineers and for masons and carpenters included mandatory practical 
sessions. These measures were implemented and proved very effective. 

Efforts to construct full model houses for training and awareness promotion purposes were less 
successful due to funding constraints in the early stages of the programme when they would have 
more influential. The funding situation improved in the second half of the programme including 
ensuring practical demonstration of remedial measures which were technically complex and very 
difficult to explain without practical examples. 
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The construction of demonstration buildings, partial buildings showing under construction details, 
remedial measures which were additional to the main construction work, and environmental 
building improvements met multiple objectives. They generated documentation to develop step 
by step training and information materials, they provided practical training and motivational 
opportunities for artisans, they were accessible full size information in themselves, explaining the 
technical information as well as cost, time, and other feasibility issues, they provided a long term 
local resource and reference for safer construction in future, and they provided the focus for series 
of associated events. 

The success of the housing reconstruction programme depended on the the development of 
adequate awareness and skills to execute safer construction. This required both the introduction 
of new technologies and the regeneration of diminishing traditional skills, and both on a vast 
scale and in a very short time. The main target audience were masons. Masons are generally 
conservative, to bring in change successfully needed appropriate communication tactics. The 
strategy was based on the idea that masons primarily learn by doing and all opportunities for 
practical activities were optimised. The messages and standards promoted in practical training and 
demonstration buildings were reinforced by communication strategies on other media, including 
radio and print materials, These simplified and summarised messages were more generally aimed 
at house holds to generate demand for the new skills and improved construction. 

It is very difficult to describe engineering principles or construction details in text or verbally. 
Engineering drawings provide a language only useful to those with formal engineering education. 
Representational drawings are more accessible, but require technical knowledge and illustration 
skills and can be difficult to achieve. Photographs are most accessible but require the construction 
to be done accurately, cleanly and very well photographed. Construction requires time and 
budgets. 

The initial 10 point poster for reinforced masonry issued by ERRA was prepared quickly from  
existing graphics sources. It was not self sufficient in terms of communicating standards and 
techniques, it needed to be explained by trainers, or people who had received training. The 
difference between getting information only through an information campaign or participating 
in training, practising the new techniques, visiting model houses, engaging in meetings or 
discussions with ERRA facilitators included the fact that such activities provided key opportunities 
to ask and answer questions, to motivate and encourage masons and households, to explain the 
importance of safety as much as how to achieve it. 

Monitoring Activities and Measuring Feedback

The difference between getting information only through an information campaign or 
participating in training, practising the new techniques, visiting model houses, engaging in 
meetings or discussions with ERRA facilitators included the fact that such activities provided key 
opportunities to ask and answer questions, to motivate and encourage masons and households, 
to explain the importance of safety as much as how to achieve it. 

The ERRA programme was devised with clear geographical responsibility per agency. All reporting 
of housing reconstruction, training and social mobilisation activities was tracked through common 
tools, compiled and analysed centrally by UN-HABITAT for ERRA. This included the recording and 
reporting of some communication activities. The number of print materials produced and the 
numbers and locations of distribution were tracked by all ERRA partners including all POs and 
the AI partners. The number of people participating in information and community mobilisation 
events was also recorded and reported  The number of homes and village locations covered by the 
radio stations carrying ERRA programmes and messages was monitored, the listenership was also 
tracked by sample surveying. 

Feedback was collected to ascertain the reponse to all communication strategies as described 
above, but with a focus on the collection of concerns and priorities, and the design and planning 
of communication activities and materials. There was limited study or analysis of the impact of 
communication strategies. One reason was the difficulty to isolate one activity or element of 
the programme from others to accurately measure the contribution or impact, for example, 
information materials were often distributed in the course of social mobilisation or training 
activities. The communication strategy was based on multiple channels reinforcing the same 
messages. It would have been difficult for a mason or houseowner to disaggregate the respective 
influence or contribution of the financial incentive, inspection penalties, the motivational impact 
of POs, the level of awareness developed from mass media, or reading print materials, or other 
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factors. The criteria for decision making and the influences on those decisions changed markedly 
over the course of the recovery process, so monitoring and evaluations were needed on a 
continuous basis. 

Nonetheless it was possible to investigate the contribution of various communication strategies, 
both qualitatively and quantitatively. Communication requires significant investment of resources 
and capacity and it is important to measure the effectiveness of this investment, to take mid 
course corrections if required and to learn lessons for future disasters including potentially 
demonstrating the return on this investment in terms of awareness levels, building quality, 
compliance with standards, risk reduction and longer term  behaviour change. 

As many of the information products and activities developed under the ERRA programme are 
likely to used again for post disaster reconstruction and for risk reduction, it would be helpful to 
evaluate their respective effectiveness to inform decisions for investment of new budgets. 

While continuous monitoring and evaluation would have been better, it is also possible and useful 
to carry out assessments and impact evaluations at the completion of the programme, asking 
people to reflect on the stages of their experience of the recovery process and the contribute of 
communication and to consider their needs going forward. 

Risks and Challenges
  Information Gaps 

In the absence of decisions and widespread communication of those decisions, on policies, 
proceedures and standards, speculation, expectations, mistrust and misinformation will always 
fill the vacuum, with a negative impact on stakeholder relationships and on reconstruction. This 
risk occured at the outset but also throughout the programme. Although ERRA policies were 
determined early the communication to field was not as fast. This imporved as systems were 
strengthened. 

  Information consistency 
In most post disaster scenarios there is a plethora of messages and information materials, often 
inconsistent or confusing for beneficiaries. ERRA avoided this risk by clear established mandate, 
early policy development and coordination of stakeholders and by emphatic ownership of the 
approval process for communication. This was supported by good cooperation from partners. 

  Retrieving messages 
It is difficult to retrieve messages that have been disseminated. The measures for consistency 
described above mitigated the risk of having to withdraw erroneous information, including the 
clear line of responsibility and accountability, and centralized approval. 

  Information inappropriate or not user friendly 
Information messages, campaigns or materials which are not appropriate or accessible for the 
target users will not be effective at least, and may be detrimental to the programme at worst. 
All ERRA information was field tested on sample target users and focused on visual information 
where possible.

  Formal tracking and records 
All messages having important implications, such as time limits for financial assistance, should 
be widely disseminated through media that can be recorded, retrieved and referred to in the 
future, in the event of appeals. The MOU document informed all households of the terms and 
conditions of the ERRA financial assistance to mitigate complaints that people not informed. 

  Accuracy of project staff:  
It was important that uniform information materials go to the field but it was equally important 
that teams on the ground in contact with people every day were trained and quality assured to 
ensure they gave accurate and consistent information and guidance. This risk was mitigated by 
regular training, backstopping and by reference to official authorised information. 

  Timeliness 
Information needs to reach target audiences in time to inform their decisions and actions. The 
early start of reconstruction by people themselves meant ERRA needed to catch up quickly. 
Policy and standards revisions and additions needed to reach the field quickly in order that 
people could benefit in time. ERRA used multiple channels and people became familiar with 
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Summary of Lessons Learned

 Positive and Negative 
Communication needed to balance incentive or motivation and penalties. ERRA had 
to encourage people to build safer houses, but warn people of the consequences of 
not meeting required standards and or meeting deadlines. The penalties needed to be 
implemented, with non compliant houses not certified or the threat would not have been 
effective.  

 Feedback  
Feedback, field reporting and frequently asked questions identify the real priorities in the 
field, confusion to be clarified, or policy decisions required. Feedback ensures the field is 
driving the communication brief, rather than the reconstruction agency and  
partners are driving communication. 

 Simple print materials 
People will keep and use print materials if they are strong on visual content, easy to follow, 
issued at the right time and promoted along with training or awareness activities. Colourful 
and attractive print materials were preferred.

 Photographs rather than drawings 
The strongest message in feedback was the preference for photographs of real buildings, 
instead of representational or engineering drawings  for use in information materials. This 
opinion was shared by houseowners, masons and by trainers. 

 Communicating construction  
It is difficult to explain technical information by radio or text alone. Step by step 
photographs, powerpoint or video, model construction, demonstrations and training are 
needed for people to see construction details practically, and to be able to replicate the 
advice accurately. 

 Consistency and accuracy 
It was essential to get consistency and accuracy in official communication and information. 
This was achieved. However it was more difficult to ensure all staff implementing the 
programme were always accurate, consistent and up to date given the range of detailed 
information and dynamic nature of the programme. Continuous training, monitoring and 
control was required to the risk of mitigate human error. 

 Early information  
Housing reconstruction started earlier than other sector recovery as people took action to 
solve their own housing situation. The earlier they had information the more likely they 
made informed decisions. It is difficult to undo or retrofit poor reconstruction started in 
the absence of guidance. It is important to note that information cannot be early to field if 
authorization, policy and standards decisions are not made early to constitute the required 
information. 

 Funding communication   
Information materials need time and resources to be developed, and need to be produced 
and disseminated early to be most effective. It was therefore important to be able to secure 
dedicated funding and capacity as early as possible to frontload the activity and to sustain 
communication needs over the duration of the programme. 

 Programme phases. Sustaining communication   
Different stages of the programme have very different communication and information 
needs which need to be devised and promoted accordingly. This requires continuous 
effort and input and should be informed by feedback and by tracking impact. Ineffective 
communication channels or messages should be curtailed and efforts redirected to 
optimise resources. Communication needs to reinvent itself and stay fresh to retain interest 
and attention.  

the process quickly. 

  Top down one way communication  
Communication strategies which rely on top down development and dissemination only will 
be limited and may be ineffective. ERRA ensured field issues, concerns and priorities were 
identified and reported, to keep information strategies relevant and responsive.  

  Retaining attention 
Early interest in messages and advice and early participation in events was very high as people 
wanted to know about ERRA, their own entitlements and about safer construction. However, 
attentions falls away quickly, if people find only the same message repeated in the same way. 
New approaches and additional information need to be devised to sustain engagement. 

  Information not prioritised or funded 
There was a tendency for ERRA not to accord priority to the information campaign, as it did 
not directly translate into reconstruction. It was also difficult to secure adequate funding for 
communication activities as many donors also did not appreciate the importance and value of 
the investment. 

Results and Achievements
  Multiple communication channels employed to reinforce messages.  

The ERRA housing information campaign used all available mediums of information from TV 
to the mosques and individuals in villages. It produced and left behind  important reference 
material and it brought about behavioural change. Its impact was in facilitating reconstruction 
and ensuring that beneficiaries were able to make informed decisions. 

  Awareness developed 
At the time of the earthquake there was very knowledge or awareness of earthquake resistant 
construction was extremely low. The early and continuous provision of information contributed 
greatly to the increased level of sensitisation and understanding which underpinned demand 
driven change and a very high level of compliance with ERRA standards. 

  Information materials developed 
Awareness and information materials, along with training materials, were developed under 
the programme which constitute long term resource material for risk reduction in the affected 
areas, other parts of the country and internationally. 

  Innovation  
Several new and innovative communication approaches, products and activities were 
developed in the ERRA programme, including the use of FAQs, religious leaders and messages, 
radio programmes and user friendly print materials. 

  Transparency 
ERRA policies were developed through a broad based and inclusive approach. Access to 
all programme policies and progress was web based and open, helping to ensure accurate 
information and reporting. Detailed individual information was also available online 
streamlining the query process. Both measures built trust and accountability. 

  Coverage and tracking 
ERRA coordination and programme management determined clear responsibility union 
council wise, this helped with planning and responsbility for information dissemination. ERRA 
information reporting, monitoring and evaluation helped to monitor needs and distribution. 

  Responsive Programming.  
ERRA was able to track and respond to field needs for information and clarifications, and to 
devise policy and strategy solutions when required. Successful communication from the field 
ensured ERRA could deliver on the principle of ‘owner-driven’. 
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Recommendations

 Early decisions  
Early decisions mean communication and information materials can be developed and 
promoted earlier. To avoid an information gap, the responsibility is not only with the 
communication team, but also with decision makers. The risk of an information vacuum 
should be considered by those concerned at political level. 

 Approval system.  
An early agreed system needs to be established to approve and authorise information to 
mitigate the risk of an information gap, misinformation, or inconsistent and confusing 
information. Control over information accuracy, consistency and quality should be 
priortised throughout the duration. All partners should adhere to and contribute to a 
coordination process. 

 Programme Phases 
Different information and approaches should be prioritised for the various stages of the 
programme, from introduction and policies, to detailed construction advice, to grievance 
and complaint advice. It is important to sustain interest by diversifying and updating the 
communication strategies.

 Establish feedback and field reporting communication channels 
Communication must be two-way by design. Feedback and field reports are essential to 
inform policy and to ensure the programme and information strategies are responslve to 
real needs. Appropriate mechanisms need to be proactively devised and implemented. 

 Establish distribution and tracking mechanisms 
Achieving coverage through communication and information activities requires well 
coordinated planning, and systems to record and track data. 

 All activities have a communication dimension 
Communication should not be considered only as a stand only activity and responsibility. 
All roles and all activities have a communication and information dimension and should 
seize the opportunity for promotion and awareness, 

 Mass media 
Mass media, radio, television, newspapers can reach very large numbers of people quickly. 
Members of the media should be invited to play an active role in the public interest 
contributing to the development and promotion of key messages, awareness and risk 
reduction. 

 Multiple channels 
Use all available communication channels to reinforce and cross reference messages. 
Communication approaches should vary to retain attention including both formal and 
informal, serious and entertainment-based techniques. 

 Multiple agents 
Brief all influential agents, so they are accurately informed and so they contribute to 
awareness and mobilization, including politicians, religious leaders, commercial and social 
leaders, 

 Invest in model and demonstration buildings and practical training 
Construction information is very difficult to communicate accurately verbally or through 
only print materials. Practical training and demonstration buildings are more accessible 
and more effective for target audiences, whether engineers, masons or households. 
People need to learn skills and understanding details by seeing real examples and by doing 
themselves. Demo buildings provide vital resource data for the development of training and 
information materials. 

 Simple and user friendly communication 
Information materials require large print runs and significant investment. They should 
always be designed for and field tested by target users, with the simplest appropriate 
terminology, and strong visuals. Avoid too much technical or bureaucratic jargon. 
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 Specialised capacity and skills 
The preparation of communication materials related to hazard resistant design and 
construction requires technical understanding and is related to field work. This applies to 
training materials and public awareness materials. A fast moving and dynamic programme 
requires continuous stream of communication materials. Major technical support 
partners should have in-house experience or expertise to contribute to communication 
development. 

 Funding and capacity 
The importance of getting key key messages and information to stakeholders and to 
affected families cannot be understated. Lack of information or misinformation causes 
mutliple problems which can be mitigated. Donors, decision makers and programme 
stakeholders need to be sensitised regarding the importance of committing resources 
(financial, personnel and activities) to communication activities.

Interior of a reconstructed house in a 
remote area, photographed in 2009. 
All ERRA information materials received 
during the course of the programme are 
preserved and on display on the wall of 
the main room. 
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The ERRA catalogue of compliant construction for rural houses compiled all information materials developed by various partners under ERRA up to mid 2008 should 
be referred to for individual materials. Below: Typical billboards communicating ERRA policies and updates succinctly in highly visible locations, 

The initial ERRA public information was short and simple but illustrations were based on engineering drawings, subsequent materials redressed this with simple 3D 
drawings and step by step advice with recognisable details and less reliance on engineering language. 
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Technical information materials evolved to use more images and field demonstration pictures, they also included motivational messages to go beyond the technical 
specification only and play a social mobilisation role. 

Completion stage information materials including simple steel flyers produced by the local team at HRC level for local shop keepers and masons, transfer of 
information to urban reconstruction programmes and long term risk reduction initiatives and consolidation of documentation for international publications. 
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Widow MOU holder in front of her 
new house under construction. 

CHAPTER
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From the day of the disaster, it was apparent that the greatest losses were in the housing sector. 
Compared to other sectors, it was also the most difficult to quantify in terms of scale of the 
losses and needs for reconstruction and rehabilitation. Estimates varied widely  from the initial 
outline assessment of damage and needs in November 2005 to the shelter sector reports during 
the first winter and the detailed damage assessment in Spring 2006 which implemented the 
comprehensive process and confirmed the record of eligibility. Many issues of eligibility arose 
during the damage assessment process, they are described in chapter 2, which should be read in 
association with this chapter for further details, such as the definition of a house, the handling of 
extended families and other issues.  

Guiding Principles
 Subsidy not compensation 

Financial assistance should be a provision of subsidy rather than replacement of loss or 
compensation based. 

 Core House 
The subsidy was for a core or basic house, families could construct larger houses if they had 
additional resources to contribute. 

 Conditional financial assistance 
Eligibility for financial assistance was conditional on compliance with ERRA approved standards 
for reconstruction. Inspection and certification at key stages to secure disbursement of tranche 
payments. 

 Direct and individualised financial assistance 
The disbursement of financial assistance was direct to the individual beneficiary household, 
using transparent banking channels. 

 The Memorandum of Understanding  
The Memorandum of Understanding (MOU) provided a formal two sided agreement between 
the Government of Pakistan and the beneficiary household. The MOU provided assurance 
that the Government had to fulfill its commitment to deliver financial assistance subject to 
compliance by the beneficiary with their responsibilities under the agreement. 

 One programme and equity  
The ERRA programme was planned as a single programme, all beneficiaries and all assistance 
was coordinated under a single policy and strategy with the same package of assistance for all 
beneficiaries through the same mechanism. Everyone was in the same situation, with common 
purpose.  

 ‘Owner driven’ ‘Household driven’ 
Although the policy is described as ‘owner driven’, the programme set out to solve the needs 
of all affected households, including those who were not property owners, through an 
enabling policy and could better be described as ‘household driven’. 

 Social protection and accountability 
Measures should be in place to ensure eligible cases are not excluded from the programme, 
due to status, vulnerability or implementation deficiencies. Effective grievance redressal systems 
need to be place for social protection.  

Introduction / Context
The ERRA housing reconstruction and rehabilitation programme committed to provide financial 
assistance and technical assistance to all eligible affected households. The details of the financial 
assistance were clearly defined in an MOU between the government and the beneficiary 
household in a highly individualised and formal process. The process for technical assistance was 
also based on equitable assistance to all MOU holders, but was not as easy to define or measure 
and was not part of the MOU. 

The priority for most families was how to access the ERRA financial assistance. There was a 
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wide range of circumstances among the affected households, including subsistence farmers in 
remote areas who had no other cash available over and above the ERRA assistance, and relatively 
wealthier families who had extensive lands, other income sources or remittances, for whom the 
ERRA contribution was not a major portion of their reconstruction budget. Both tended to have 
one common concern; to access any Government financial assistance available for them. For ERRA 
and its implementing partners this provided an important basis for people to join the programme 
and thereby accept the conditions of financial assistance leveraging safer reconstruction.  

Key Decisions
 Categories  

ERRA devised three categories of damage, completely destroyed, partially damaged and 
negligible damage. 

 Tranches 
The financial assistance was disbursed in tranches, eligibility would be conditional of inspection 
and compliance. For completely destroyed houses, 100,000 PKR was issued as mobilisation 
funding. 75,000 PKR  (approx 1000 USD) was conditional. 

 Bank transfers 
The direct individual financial assistance required individual bank accounts in approved banks. 

 Non bank transfers 
Post offices and other national saving centres were included along with banks as valid channels 
for financial transfers. 

 NADRA 
ERRA employed the services of NADRA to process personal data and financial data linking to 
the computerised national identity card system.  

 Kacha 1 houses 
The decision to include ‘kacha’ houses within the earthquake affected area as eligible for 
financial assistance for reconstruction irrespective of their damage status, based on severe 
building vulnerability.

Summary of Activities

 ID cards 
Winter / Spring 2005/6 Computerised National Identity Cards were issued to persons in the 
affected area who had lost cards in the earthquake or had not previously had cards. 

 Camp populations registered 
Spring 2006, all families displaced to camps were registered providing a data base of 
personal data including family, livelihood, vulnerability and place of origin. 

 First tranche disbursement and list 
The initial list of affected households was prepared before the end of 2005. 25,000 PKR 
first tranche of housing financial assistance disbursed to same list. See chapter 2. 

 Housing policy and eligibility information campaign 
In advance of the damage and eligibility assessment ERRA carried out a widescale 
information and media campaign to advise people on the policy, eligibility and steps 
involved for beneficiaries in the programme. 

 Opening bank accounts 
Over 300,000 new bank accounts opened to facilitate ERRA transfers. ERRA worked 
with the banks to streamline account procedures. Accounts also processed for alternate 
mechanisms. Financial processing and reporting systems established 

 MOUs processed 

REFERENCE 

ERRA Rural Housing Reconstruction 
Strategy March 2006

Extent of losses in housing covered over 
30,000 sqkm, requiring a massive detailed 
survey of damage. 

REFERENCE 

ERRA policy updates. Correspondence.  
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ERRA policy updates. Correspondence.  

1 ‘Kacha’ is defined as informal or semi 
permanent construction. ‘Pucca’ is defined 
as formal or permanent construction. The 
term ‘kacha’ is oftern used to describe tra-
ditional and local construction techniques 
irrespective of formal or informal status, 
permanence or impermanence of the 
building materials. 

ERRA information materials explaining eligibility 
for the housing programme.
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Over 611,000 cases eligible cases processed through detailed damage assessment. 

 Status issues resolved  
Policies and procedures developed for owner tenant, and land ownership cases. 

 Eligibility issues resolved  
Policies and procedures developed for women headed households, orphan headed 
households, and households where the MOU holder was deceased over the course of the 
programme. 

 Grievance redressal system established  
ERRA established a grievance system for queries arising from the damage and eligibility 
assessment

Technical Issues

Participation and Eligibility

Participation in the ERRA Rural Housing Programme

The Shelter programme during the first winter 2005 / 6 saw the pilot implementation of the IASC 
cluster system. The coordination of shelter response managed to bring a wide range of actors 
together under a common plan and made progress on the issue of agreed and common levels 
of assistance per household. The principles of strong planning and equitable assistance were 
strengthened in the ERRA rural housing programme, whereby the assistance package was strictly 
defined and managed centrally, and all partners adhered to defined roles and rules. This context 
is very important to understand in comparison to other post disaster reconstruction programmes 
where beneficiaries could ‘shop around’ or compete to be included in projects which had different 
packages of assistance, and where supporting organisations were selecting beneficiaries based on 
various criteria. In this programme all beneficiary eligibility was through a single process, and all 
beneficiaries would be part of a single programme with equal conditions. This eliminated the risk 
of competition, discontent, complaints, cherry picking, nepotism and other problems common 
where the eligibility is determined project wise and agency wise, and with differential packages. 

There was only one programme, the ERRA programme, but households needed to decide if they 
wanted to participate in it or not, subject to eligibility. Participants in the programme would be 
eligible for financial assistance but would be bound by Government enforced conditions including 
new reconstruction in the case of completely destroyed houses, and safer construction standards. 
The MOU was binding on both parties. 

The programme was seen at the outset as extremely ambitious by the Government as well as 
experimental. There were many stakeholders who doubted the Government’s ability to deliver on 
its financial commitments and or the political will to deliver on the technical conditions. This was 
a new and experimental programme with the Government disbursing significant cash directly to 
individuals. People were concerned that the funds would not be forthcoming, that later tranches 
would not materialise or the amount would be less than committed, that funds would not be in 
time, that middlemen would manage to siphon funding, 

ERRA needed to inspire confidence in their financial assistance activities in order engage people 
fully in the overall programme. The financial assistance was the key incentive or leverage for 
people to engage in training, awareness and safer reconstruction. ERRA set out to ensure the 
financial assistance was transparent and accountable to dispel the levels of distrust among 
beneficiaries, apart from meeting donor requirements. 

Individual Beneficiaries

The number of affected households was over 600,000. This generated an enormous challenge in 
terms of programme management and information management. ERRA had to chose between an 
individualised programme where every beneficiary had a unique and direct agreement with ERRA 
with individual cash assistance to each, or a collective model where groups of beneficiaries would 
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receive a combined or block grant, and be collectively responsible to undertake reconstruction and 
account for the use of assistance funds. 

ERRA decided to manage the programme on the basis of individuals beneficiary assistance, and 
individual inspection and certification. The individualised financial assistance was supplemented 
by community based social mobilisation, training, awareness and other activities. All formal and 
binding requirements were on an individual basis for beneficiaries. This approach reinforced 
the equal status of all beneficiaries, provided a degree of protection for vulnerable families and 
vulnerable groups, and mitigated several risks associated with group management of funds. 

SEE CHAPTER 12. 

Eligibility and Migration 

The programme was devised on the assumption that people would reconstruct their house on 
the same site or on the same property. However a number of households requested the option 
to migrate, due to hazards, livelihood opportunities or family circumstances. ERRA initially devised 
the following policy guidance: 

‘If a person wants to reconstruct the house at any other place than the original one, he / she can 
only do it in the same district. Moreover any person getting (rural) housing subsidy cannot be 
allowed to reconstruct their house within the city limits if his house was initially located in the 
rural areas’.  ERRA POLICY UPDATE 9 JANUARY 2007. 

The policy to limit people to from moving to cities was to limit the risk of large scale migration to 
cities for livelihood purposes, while those cities had experienced significant damage, were highly 
concerned about growth and expansion and were subject to master planning. Furthermore the 
construction in urban areas was subject to planning and building control by urban authorities 
which would affect programme implementation. ERRA coordinated with the AJK and NWFP 
authorities to record the cases which migrated to urban areas. 

ERRA initially restricted migration or relocation within rural areas to within the same district, but 
relaxed this restriction to within the affected area defined by ERRA at a later stage. The limitation 
was based on the constraint that ERRA could not address inspection and certification or technical 
support outside of the affected areas and could not be liable to monitor reconstruction by 
households who migrated to Punjab or elsewhere. 

Kacha Houses

During the damage assessment the issue arose of extremely vulnerable unreinforced traditional 
construction (Kacha) in the earthquake affected areas. The majority of these houses suffered 
heavy damage in the earthquake and were completely destroyed, however, a number of houses 
of the same construction type were only partially damaged. The technical advisors to ERRA 
recommended that these houses were extremely vulnerable and should be replaced. Partially 
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Family in tent on their own land, Bagh, 
AJK, Spring 2006. 
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damaged Kacha houses were not feasible to repair and retrofit to a required level of safety. ERRA 
took the decision in April 2006 to support the replacement of such damaged houses to mitigate 
the potential loss of life and property in the event of future earthquakes. This decision was also 
based on the legal status of the damage assessment whereby the categorisation of ‘partially 
damaged’ implied structurally safe, whereas these buildings were not. 

‘Any Kacha house which has suffered structural damage will be eligible for the completely 
damaged category and will be eligible for 175,000 PKR of housing subsidy’ . ERRA POLICY 
UPDATE 26 APRIL 2006. 

This policy decision favoured very low income families, in high altitude and hazardous areas 
where kacha construction was more prevalent. These families were less likely to have the means 
to replace their unreinforced house without ERRA subsidy, and the policy decision ensured they 
participated in the programme fully, accessing training, technical support and reconstructing new 
and safer houses. 

Bogus cases

Despite the quality assurance measures established by ERRA in the damage and eligibility 
assessment process, a small number of invalid cases were processed with MOUs. This arose due to 
cases such as 1) different assessment teams revisiting the same damaged property, with multiple 
owners claiming MOUs for the same property, 2) assessment teams providing multiple MOUs 
in the case of joint and extended families, 3) assessment teams providing MOUs for multiple 
dwellings owned by the same person. The level of error was less than one percent. 

The majority of cases were resolved before processing by NADRA and ERRA, but a very small 
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number received their second tranche cash grant. The cases were identified at subsequent stages 
through site inspection and on identification were immediately blocked to ensure they could not 
access any pending financial assistance. Bogus cases were also reported by communities and 
investigated by the AI teams, with actions taken if verified. 

Status and Legal Issues

The ERRA rural housing programme had a clear mandate limited to the rehabilitation and 
reconstruction of those houses damaged or destroyed by the 8 October 2005 earthquake.  It 
was outside of the remit of the programme to address long term issues such as the status of 
hereditary tenants, issues which require prolonged and complex processes governed by the 
laws of the country. However a number of issues related to land and tenure were critical to the 
implementation of the ERRA housing programme affecting for example eligibility, or the forms 
of agreement between ERRA and the beneficiaries. The programme was described as ‘owner-
driven’, assuming that all sites and houses were in simple ownership of the occupant , and while 
this was predominantly the case, there were sizeable constituencies of beneficiaries requiring 
more complex tools and agreements with ERRA. The cases needed to be identified, discussed and 
addressed to the satisfaction of all parties as early as possible to ensure they were accommodated 
in the programme. Apart from ERRA’s responsibility for their reconstruction, there was a risk that 
failing to deal with such cases could cause unrest and criticism of ERRA. 

The manner in which these issues were resolved with legal advice, the inclusion of provincial and 
state governments, and local governments, and representatives of the concerned stakeholders 
provided valuable experience for ERRA to employ in subsequent stages of the programme, as did 
the types of tools used such as affidavits and blanket NOCs. The huge caseload in the programme, 
the early identification of legal issues and of court cases related to damage assessment alerted 
ERRA of the need to strengthen their capacity to handle legal issues to ensure timely resolution, 
and to avoid problems.  

Communal Land and Crown Land

In cases of land status ERRA required the input and assistance of provincial and state governments 
and local government. Many of the houses were built on the crown and communal lands, where 
the ownership of the house was with the government or with the people, but under joint-
ownership. As one of the conditions of eligibility was the ownership of the land, ERRA could not 
give the housing cash grant to anyone person where there was no formal ownership of the land 
on which the house was situated. That was often the tradition, and therefore the total number of 
such cases was in the thousands, in both NWFP and AJK, and for the same reason, it was also not 
possible to obtain NOC in every case from the concerned quarters. 

In case of the communal land, the NOC was to be given by the concerned Deputy Commissioner 
of the area. ERRA impressed upon the two governments to issue Blanket NOC for such types of 
houses and publish it in the newspaper, enabling ERRA to sign MOU with the persons that had 
houses on land without formal title. The NOC so given by the provincial and state government 
was enough for ERRA to legally justify the provision of the housing cash grant to the people. A 
similar method was adopted for the crown land (Khalsa land) and NOC was obtained from the 
NWFP and AJK governments

Kala Dhaka

Some of the areas defined as earthquake affected and therefore under the ERRA programme 
were tribal areas that were not governed by the laws of Pakistan but were under a special 
administrative mechanism of the then NWFP government, which was in the process of establishing 
the writ of the government through the Administrator. One such place was a tehsil, Kala Dhaka, 
of District Mansehra in NWFP, inhabited by five tribes. The elders of the area held a JIRGA 
(assembly) with the administrator and the Army and requested that they did not want to get their 
housing assessed and ERRA should put all of them in Partially Damaged category which would 
be accepted by all the people, who would provide affidavits to ERRA to that effect. The ultimate 
decision was taken by ERRA and all the houses in tehsil Kala Dhaka were put in the Partially 
damaged category and were paid Rs.50,000/- per house without any further assessment or 
inspection. The area had not suffered from very heavy damage and the total number of affected 
houses was around 12,000. The matter was handled as per the wishes of the people as a special 
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case since the area was not under the normal law of the land. The unique jurisdictional status of 
the area also gave ERRA the justification to deny similar treatment if people in other affected areas 
demanded it. 

 

Owner Tenant Issue

In NWFP there was a contentious issue to resolve the status of tenants who had been living for 
many generations on land owned by landlords. Over generations the tenants had built their 
own homes. The land still belonged to the owners/land lords who would defend their rights 
grudgingly. Some of the owners had approved the living of tenants on their lands but some 
tenants were living without the consent of the owners who wanted them to vacate the lands. 

The Tenancy Act of 1927 governed the relationship between the two. As the tenants had built the 
houses, they were demanding that the cash grant from the government should be to them, while 
owners thought that as they own the lands, the cash grant should be given to them. ERRA initially 
devised a mechanism whereby tenants or other occupants of land would obtain an NOC from the 
land owner enabling them to access the tenant or occupant to access ERRA financial assistance. 
It came to ERRA’s notice, through its regular consultation meetings and reports from the Army 
damage assessment teams, that tenants were not willing to take a NOC from the owners as this 
would mean the confirmation of the owners’ rights to the land on which the tenant had built the 
house. On the other hand where some of the tenants asked for NOC from the owners, they were 
refused it as the owners wanted tenants to vacate the land. In both the cases, the NOC was not 
forthcoming and so ERRA could not disburse the tranche to anyone. The NWFP government also 
did not want to disturb the status quo and to annoy a small but powerful lobby of the owners and 
large numbers of powerless tenants.

The problem continued unresolved for about five months and no money could be disbursed until 
the time, on ERRA recommendation, the federal government took the decision in favour of the 
tenants and it was agreed that the cash grant was to be given to the tenants and they would not 
be required to provide the NOC from the owners. It was decided that a new MOU will be drafted 
which will be signed between the tenants and ERRA for the purpose of housing programme. The 
interest of owners was safeguarded by inserting additional specific clauses that the MOU was 
only meant for the provision of housing cash grant to the hereditary tenants and the relationship 
between the owners and hereditary tenants will be governed by their specific laws and that the 
tenants will only use the housing cash grant to rebuild the house and will not use it for any other 
purpose. The MOU was vetted by the NWFP government and was issued after their approval.

Women and Orphans

Women
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ERRA established a gender unit to ensure a gender lens on all ERRA strategies and disaggregated 
data in the management of information. The gender unit was supported by CIDA. A large 
number of women were new widows whose husbands had died in the earthquake. ERRA as 
policy transferred the housing MOU to the wife, and the compensation for this death. This was 
significant in light of the prevalent cultural practices where make relatives would step in. In 
addition there were pre existing widow and women headed households who needed to access 
assistance. Over 42,000 MOUs were issued in the name of women as heads of household. 

Orphans and Guardianship

‘ The housing subsidy can be credited to the accounts of guardians of the minors provided 
guardians have the guardianship certificates to this effect, notwithstanding the guardian getting 
the housing subsidy in his / her name’. ERRA POLICY UPDATE 28 MAY 2007

In cases where there was no adult male or female surviving to sign the MOU agreement with 
ERRA, the surviving underage beneficiaries were still eligible to replace their completely destroyed 
house. This was managed through the legal nomination of guardians for the orphan household 
members and the disbursement of financial assistance to the account of those guardians. The 
guardians undertook to ensure the reconstruction of the house and compliance with ERRA terms 
and conditions on behalf of their charges. 

In some cases the reconstructed house was a basic two room building on the guardian’s own 
property where the children could be looked after, but with consequences for the long term 
ownership of the property, in other cases the building was reconstructed on the original site. 
These decisions depended on family circumstances and feasibility. ERRA social protection 
officers monitored all reconstruction in orphan and guardian cases to ensure they were receiving 
appropriate support and assistance and to ensure there was a proactive and accessible 
safeguard for the most vulnerable beneficiaries.  

Risks and Challenges
  Information gap or confusion 

The housing sector suffered the largest damage with vast numbers affected across a wide 
area. There was a risk that people would not be aware of the government led reconstruction 
process, eligibility and procedures or the build back better objective and would take 
actions which might exclude them from accessing assistance, such as migrating or starting 
reconstruction unsafely. ERRA mitigated these risks by establishing clear leadership, developing 
policies early and strong information campaigns to the field to make sure people were aware 
of the programme. 

  Accuracy in large volume of data 
The quantity and type of data collected in difficult field conditions from households unfamiliar 
with administrative procedures, represented a significant risk of prevalence of inaccurate or 
incomplete information. Errors could preclude processing of financial assistance and cause 
significant distress for beneficiary families. This risk was mitigated through the use of the 
CNIC data base, the participation of NADRA, robust information management systems and 
streamlined field programme management. 

  Opening accounts 
The implementation of the programme required individual accounts to facilitate direct cash 
transfers. This meant over half the beneficiaries needed to open new accounts, generating 
a significant workload for the banks. ERRA needed to motivate and inform people to ensure 
accounts were opened and work with the banks to streamline procedures. For people who 
could not access banks easily, ERRA accepted the use of post office and national savings 
schemes. 

  Managing accounts and transfers 
The programme brought a huge increase in business for the banks, who were also addressing 
rehabilitation and expansion needs after the disaster. There was a serious risk of delays and 
errors due to transfer and handling capacity of cash and data by the banks. ERRA held regular 
planning meetings with the bank management to resolve transfer and other issues and to 
establish reporting systems. 
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Orphan MOU holder recorded during 
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guardians and were afforded additional 
protection through inpsection and 
monitoring. 
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  Status cases 
There was a risk that some households would be excluded from the programme on the basis of 
the their land or housing status. Issues relating to complex land ownership and tenancy were 
addressed by ERRA early, through consensus and formally, to mitigate this risk. 

  Left out cases.  
ERRA undertook the damage assessment and eligibility process with community representatives 
as part of the teams as one of a number of measures to ensure no genuine cases were 
overlooked, a community confirmation that all cases was addressed was required before the 
teams departed from each village. Nonetheless there was a still a risk of exclusion for various 
reasons. An official mechanism to assess late or left out cases for inclusion was established and 
a small number of teams maintained in the field for field verification.    

  Women and Orphans 
In Pakistan, it is customary for male heads of household to manage all financial and legal 
matters, leaving those without men present at risk of vulnerability. ERRA facilitated households 
without adult male members to process MOUs and access financial assistance through legal 
protection measures securing their property rights. This ensured women headed households 
and orphan households received due assistance. 

  Joint families  
There was a risk that the number of households would increase several fold if the family units 
within large joint and extended families were each considered as separate cases. This would 
have been difficult to verify and process. This would also have meant a risk for funding and 
fulfillment of commitments. ERRA addressed this by their one roof: one house: one MOU 
policy. 

  Financial assistance and timeliness 
The MOU provided assurance for beneficiary households that ERRA would provide and agreed 
amount of financial assistance. There was a risk that ERRA would not mobilise or retain the 
budgets required to meet those commitments, thereby breaching their agreements with the 
affectees and undermining the programme. The timeliness of the initial tranche payments 
were important to ensure beneficiaries were assured of the Government’s commitment and 
ability to deliver. 

Results and Achievements
  ERRA issued the rural housing reconstruction strategy in March 2006, a large scale information 

campaign was launched in April 2006. Specific user friendly information issued to ensure 
people are aware of eligibility criteria and damage assessment process. 

  611,059 households verified under the damage and eligibility assessment process over 4 
months.   

  Over 300,000 new bank accounts opened by beneficiaries of the housing programme. 

  Widespread development of banking systems and increased use of bank accounts including for 
non ERRA transactions. 

  All of first tranche disbursed before the end of 2005. Second tranche disbursed before end 
2006.  

  Women headed household and orphan households enabled to access assistance for 
reconstruction and secured property rights. 

Summary of Lessons Learned

 Clear policies and information  
ERRA developed a strong policy which applied to all beneficiaries and agencies participating 
in the housing programme. Information on eligibility, financial and technical assistance was 
disseminated early to prepare communities. 
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 Consistency 
Damage assessment and eligibility criteria needs to be simple and clear, with a limited 
number of categories. The criteria and categories need to be consistently applied. This was 
achieved by having only two partners for assessment and strong quality assurance. 

 Single exercise 
Damage assessment and eligibility was carried out as single exercise, accelerating the 
process and mitigating the risk of errors as well as reducing the cost in manpower. 

 Information management 
A comprehensive information management system based on the CNIC database supported 
the implementation of a programme reliant on a large volume of individual household 
personal data. Information management needs need to be considered from the outset and 
planned in conjunction with field teams. The tools and systems will evolve and develop 
according to programme requirements. Quality assurance, monitoring and evaluation, 
query and grievance redressal need to be part of the system. 

 Bank transfers are possible 
Despite the low rate of bank accounts in the area prior to the earthquake, the rural, 
dispersed and isolated settlement patterns and low levels of literacy in many areas, over 
611,000 accounts were successfully used for the operation of the programme. This 
required planning by the banks with ERRA, and the resolution of many practical issues. The 
satisfaction level among beneficiaries was very high with this system, See chapter 15. 

 An individualised programme is possible 
The decision to plan the programme based on a large volume of individual agreements 
with individual beneficiaries had significant programme management and information 
management implications. There were clear advantages to this strategy in terms of 
accountability and flexibility both for ERRA and for the households. 

 Social Protection  
The damage and eligibility assessment was broad based including members from within 
the community, government and neutral outsiders to help ensure it was fair and objective, 
securing the rights of affected households. Household status issues required specific tools 
and procedures to ensure full participation in the programme such as by widows and 
orphans. 

 Solve status issues 
Property status could have been a barrier to eligibility and participation in the programme 
and needed to be identified early, resolved through consultation and formally addressed 
through binding measures. 

Recommendations

 Simple policies and eligibility 
The housing reconstruction eligibility policy needs to be strong, clear and simple to be 
understood by all stakeholders easily. Early decision making and good communication 
strategies will also help with building confidence and mitigation confusion. 

 Equity 
A housing support programme based on equitable assistance for all eligible beneficiaries 
will have less difficulties, avoiding competition between providers and competition 
between beneficiaries.

 Assessment 
Damage and eligibility assessment needs to be well planned, carried out early and quickly, 
but carried out comprehensively by well managed and quality assured process that is 
accountable to avoid being undermined by repeat exercises, revisions to decisions or a 
large volume of grievance cases. 

 Information management  
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English version of Erra Housing Policy Introduction Poster

Damage and eligibility assessment data should be comprehensive with associated quality 
assurance in data collection and processing. Systems require design from the outset and 
continued improvement to address issues as they arise.   

 Grievance redressal  
Every case is important. Grievances should be addressed at field level as far as possible. 
Grievance redressal systems need to be in place at all levels, accessible, efficient and 
transparent.   

 Status issues: property 
Land and property status issues can be identified early. Processes to resolve status issues 
should be inclusive, proactive, appropriate and legally binding.   

 Status issues: people 
Personal and family status issues can be identified early. Processes to resolve status issues 
should be inclusive, proactive, appropriate and legally binding. Social protection measures 
can provide safeguards for vulnerable categories including tenants, women, orphans, 
elderly, disabled and minorities.  

 Individual / group beneficiaries 
Individualised programmes are possible to design and implement even on a large scale and 
provide a number of advantages in the housing sector, particularly where communities are 
not cohesive or conducive to collective implementation.   
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TO RELOCATE OR NOT TO RELOCATE 

 Rural Landless programme

 Virtually Landless programme

 Acquiring new land

5
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Hillside collapsed into Neelum river north 
of Muzaffarabad, AJK. 
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The ERRA Rural Housing Reconstruction and Rehabilitation Programme included a caseload of 
beneficiary households who had either lost due to the earthquake, or only had land which was 
highly hazardous for residential use. As safe land was a precondition for safe reconstruction, these 
families were precluded from starting reconstruction until and unless they resolved the issue of a 
safe site. A separate associated programme was developed by ERRA under the social protection 
mandate referred to as the ERRA Landless Programme. This programme was based on the same 
principles as the housing reconstruction programme, with similar operational strategies including 
direct cash assistance. The following chapter refers to activities under the formal ERRA Landless 
Programme and the beneficiaries of this programme. As this programme was distinct from the 
ERRA Rural Housing Programme it is recommended to see read the attached reference documents 
for further details. 

Note: 
  Over 275,000 people were displaced to camps during the first winter, due to landlessness 

and other factors, in additional to those who migrated to cities, down country and other 
locations. The support for their return to home wherever feasible is described in chapter 
1,2. 

  There were also families who migrated within the affected area by their own choice and 
means and reconstructed new houses on new sites under the rural housing programme. 
The ERRA policies with regard to such relocation are described in chapter 3. 

Guiding Principles
 Safety 

Access to safe land is a precondition for hazard resistant housing and settlement.

 Land rights  
Secure land rights are the key to household empowerment and sustainable livelihoods. 

 Rights for all 
Programmes should ensure that women’s and men’s land rights are equally protected, as well 
as those of orphan’s, tenants, share croppers etc. 

 Minimise relocation 
Where possible, rebuilding in the same location is the preferred option. 

 Voluntary relocation 
Any relocation must be voluntary and consistent with international standards and good 
practice.

 Enabling 
Programmes for relocation or resettlement should be based on the principles of enablement. 
Participating families should be enabled to make their own decisions to best suit their needs, 
and take responsibility for the process of recovery and reconstruction. 

 Timely resolution 
Assessments of land needs and the development of policies should be done as early as possible 
after a disaster to avoid delays for resettlement and reconstruction of housing, and to minimize 
the duration of dislocation, for example to camps. 

 Accountability 
Assistance should be managed in an efficient, effective, transparent and accountable process. 

 Institutional partnership  
The programme should be developed and implemented in partnership with the authorities 
responsible for land administration and contribute to institutional capacity building. National 
land expertise was critical to the development of policies. 
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Introduction / Context
After the 2005 earthquake in Pakistan, land issues raised were addressed by a sub-committee on 
land within the Protection Cluster, chaired initially by Oxfam, then by UN-HABITAT. The landless 
were identified as one of five vulnerable groups under the Protection Strategy and human rights 
protection arguments were used to overcome objections that land matters were a state rather 
than federal responsibility, enabling the Earthquake Rehabilitation and Reconstruction Authority 
(ERRA) to become engaged. High-level

lobbying and support from ERRA was necessary prerequisites for the establishment of a

rural landless programme and a steering committee on landlessness was created within

the Protection Cluster, with representation from about fifteen key actors, including the ERRA 
departments covering planning, housing, protection and environment, provincial governments, 
the Land Authority, NGOs involved in land issues and relevant UN Agencies.

The sub-committee was also a forum through which policy decisions could be disseminated to 
some 250 key stakeholders. High-level support from the Chairman of ERRA, as well as Provincial/
State and District actors guaranteed the success of the rural landless programme.

The rural housing reconstruction policy of ERRA was based on assisting households to rebuild their 
houses on the same land that their original, damaged or destroyed house had been on. Relocation 
was to be avoided.  This was intended to avoid a further sense of loss, reduce  bureaucratic 
procedures and to speed up reconstruction through recycling and re-use of building materials.  
Furthermore, in the rural areas, it was assumed that all the houses were built on land to which 
households had some legal or customary rights. The earthquake and subsequent aftershocks 
also caused the physical loss of land due to landslides and flooding created by the change in the 
surface water system. The governments of NWFP and AJK conducted surveys to identify landless 
households in the earthquake area and forwarded lists of 3,290 affected houses in AJK and 842 
houses in NWFP. It was estimated that over 10,000 families lost land on which they had built their 
homes and, therefore, had no where to rebuild their houses.  For other households their land 
had become extremely hazardous, and considered unsafe for habitation.  By early 2007 it was 
clear to ERRA that there was need for a policy for relocating the caseload of landless to enable 
them access to land to reconstruct their homes.  After much negotiation, in May 2008, this was 
followed by a policy for those living on highly hazardous land.

The existing administrative framework for land administration in Pakistan and in the earthquake 
affected area was relatively well-functioning and this facilitated an effectvie response to 
households. Land records were available and largely intact. The Revenue Department responsible 
for land administration, although overstretched following the earthquake, was functional. In 
relation to land administration, the legislative and administrative framework of NWFP and AJK 
were similar. 

91

Landless families in IDP camp 
Muzaffarabad, 2006 

Landless families in IDP camp Hattian 
2007. 
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Key Decisions
 On 10 February 2007, the Sub-committee on Landless (chaired by UN-HABITAT), was tasked by 

ERRA with making recommendations on how to implement the disbursement of the Rs.75,000 
financial assistance for landless.

 15 February 2007 First formal meeting of the Sub-committee on Landless: It was decided that 
ERRA Social Protection should take the lead and clarify the roles of actors involved and the 
structure of the steering committee. UN-HABITAT was tasked with establishing an advisory 
group to identify the benefits and constraints of a cash or voucher compensation system, how 
to ensure the purchase of land and to ensure the legality of proposed interventions. All actors 
were tasked with collating more information on availability of land and potential beneficiaries. 
The Governments of NWFP and AJK conducted surveys to establish the cost of rural land. In 
NWFP, the price of rural land varied between Rs.1,000 and Rs.10,000 per marla1 . In AJK, the 
cost of rural land varied between Rs.10,000 and Rs.15,000 per marla2.  

 The role of UN-HABITAT in implementing the Rural Landless Policy was clarified in February 
2007. Local authorities, particularly the Revenue Department, were assigned as the main 
implementers of the Rural Landless Policy. UN-HABITAT’s role was to provide ERRA with 
the appropriate expertise for the formulation of the landless and hazardous land policy and 
implementation modalities and assist the Revenue Department at Provincial/State and District/
Tehsil levels to appropriately implement the policy.

 On 27 March 2007 the ERRA Policy on Landless was released. It stipulated the following:

   Rural landless were those people in NWFP and AJK who lost their land due to the 
earthquake outside the urban areas of Bagh, Rawalakot, Muzaffarabad, Balakot and Mansehra 
cities. Under the ERRA programme, a rural landless household was defined as one who owned 
land on the 8th of October 2005 and is so recorded in the land records or in a registered sale 
deed, but has, as a result of the earthquake, lost all or part of the land, (such that the land not 
destroyed is less than 5 marlas).

   Rural landless included landless living in camps and in any other affected rural area.

   Those who lost land due to the earthquake would receive Rs.75 ,000 in financial assistance. 
The government would make the required funds available3.  

   The financial assistance should primarily be utilized for the purpose of the purchase of land; 
the balance, if any, could be utilized for building a house. If the price of the land exceeded the 
financial assistance, the difference would be borne by the recipient of the financial assistance.

   The disbursement of the financial assistance would be carried out in an efficient, transparent 
and safe manner to ensure that the landless family purchases land.

   Vulnerable families would be prioritised in the provision of assistance.

 June 2007 the implementation of the Rural Landless Policy commences with funding provided 
to UN-HABITAT by DFID for technical assistance. 

 The landless policy was amended on 28 July 2007, to resolve issues concerning land ownership 
between father and sons, shamlaat land cases and those who had lost land in Lodhiabad. 

 January 2008 a Memorandum of Understanding  was signed between ERRA and the 
Geological Survey of Pakistan (GSP) to  identify houses located in high hazard zones. 

 On 8th May 2008 the Landless Steering Committee approved extending the rural landless 
project to include those who live on highly hazardous land. Implementation of the policy 
commenced 1 August 2008 with funds from DFID to UN-HABITAT.

1 One marla is equivalent to 230 sq ft
2 These are the officially stated values, not necessarily the reflection of the actual market value of land
3 The funding for financial assistance was provided by USAID
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Summary of Activities

 Land issues in cluster 
Land issues were identified under the pilot implementation fo the IASC cluster system, 
under the protection cluster, in coordination with the emergency shelter and camp 
management clusters. 

 Assessment of needs 
Assessment of landless caseload, land needs, and land issues by the provincial and state 
governments, ERRA and sub committee members 

 Land policy and programme developed 
Policy and strategies developed to assist those families who had lost all residential land.  

 Land verification units (LVUs) established 
Land verification units established in association with Revenue Department to implement 
the assistance programme, communication and mobilzation activities. Development of 
staffing and systems to operate the programme. 

 One window operations to process landless cases 
Land legal and administrative transactions and financial transactions processed through 
formal mechanism, accelerating and binding agreements, and recording all data. 

 Programme developed for hazardous land / virtually landless 
Policy and strategy developed to assist those who had only highly hazardous residential land 
available for reconstruction, defined as ‘virtually landless’

 Hazard assessments  
Hazard mapping and hazard assessments carried out by the Geologicial Survey of Pakistan

 One window operations to process virtually landless cases 
Land legal and administrative transactions and financial transactions processed through 
formal mechanism, accelerating and binding agreements, and recording all data. The same 
mechanism was used for the second phase of the programme. 

 Grievance redress committee established 
The rural landless programme put in place a grievance redress proceedure to address all 
pillars of the programme and work of the LVU. 

 Monitoring and evaluation 
Comprehensive monitoring and evaluation was carried out to track the progress of 
beneficiaries and the impact of the programme. 

 Mainstreaming of tools and lessons learned 
The programme was documented including lessons learned and recommendation for 
mainstreaming into post disaster policies and practices internationally, and for institutional 
development in Pakistan.
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Landless families in IDP camp Hattian 
2007. 

The ERRA Rural Landless steering 
committee meetings were convened 
and chaired by the Deputy Chairman 
ERRA. The steering committee members 
were ERRA Programme Managers for 
Rural Housing, Environment, and Social 
Protection, ERRA Transitional Relief 
Cell, Director General Planning ERRA, 
Senior Member Board of Revenue 
PaK, Member Board of Revenue 
NWFP, District Coordination Officer 
Mansehra, implementing partners and 
UN-HABITAT. The main objective of the 
steering committee was to review the 
implementation progress of ERRA’s Rural 
Landless Programme and review policy 
decisions accordingly. 
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Technical Issues
Rural Landless. Land Status Issues.  

The landless policy was amended on 28 July 2007, to resolve issues concerning land ownership 
between father and sons, shamlaat land cases and those who had lost land in Lodhiabad. The 
father and son cases were those ‘sons’ who have been receiving ERRA rural housing subsidy to 
build a destroyed home but are unable to build as  the destroyed house was built on their father’s 
land and they do not own their own land. Hence, now those sons who have their father’s land 
and have an ERRA Memorandum of Understanding also qualified under the Rural Landless Policy; 
this was an example of revising the policy to ensure consistency between and amongst ERRA 
policies.                                                                                                                                                                                                     

Shaamlat land is common land owned collectively by the land owning community in the village. 
This land is not habitable in most instances and is not allowed to accommodate private housing. 
Since the policy disqualified those who own 5 marlas of land or more, many were getting 
disqualified on the basis of owned shamlat land in the calculation of 5 marlas. After this issue 
was brought to the attention of steering committee through Land Verification Units and feedback 
from orientation sessions in the field, the steering committee agreed to exclude shamlat in the 
calculation of 5 marlas. 

Programme Development. Hazardous Land, Virtually Landless. 

In January 2008 a Memorandum of Understanding  was signed between ERRA and the Geological 
Survey of Pakistan (GSP) to  identify houses located in high hazard zones. GSP conducted a survey 
of land vulnerability, and categorized hazardous land in the earthquake-affected area into low, 
medium and high hazard areas. A “high” Hazard Zone was defined as one in which it is highly 
probable that a catastrophe will occur in the  future that  will  threaten lives, property  and 
infrastructure. A “catastrophe” may include the large scale movement of land, rock, debris, or 
mud. It may also include flooding, avalanches, slope failure and high- magnitude earthquakes. 
GSP carried out the survey of the Hazard Zones known to and reported by the Governments 
of NWFP and AJK and identified through satellite imagery. This process ensured application of 
uniform, objective and scientific criteria to identify those affected by High Hazardous Zones.

Phase II is referred to as the  virtually landless grant programme. 

Beneficiaries of the Hazardous Land Policy were persons who owned the land on 8th October, 
2005 and are so recorded in the land records or have a registered Deed of Sale; and the said  land  
has  been  identified  as  “high”  hazardous  by  the  GSP  through  their technical survey of the 
area; and the revenue department confirms that the said person has no other or alternate land in 
the revenue record.

ERRA’s virtually landless policy was released on 15 June 2008. The objectives of the Virtually 
Landless Policy were to firstly reduce vulnerability of  families  residing  on  rural  land  identified  
by  the Geological Survey of Pakistan (GSP) as high hazardous which is unfit for human habitation. 
Secondly, to facilitate people residing in camps and non camps and unable return to their land 
because it has been declared high hazardous by the GSP to build homes on an alternate piece of 
land.

The effectiveness of the One-Window Operation for the grant disbursement was extensively 
debated and fully endorsed as a transparent implementation mechanism. Particularly after the 
significant progress made by the project during the months of April and May 2008 on the landless 
project, the Steering Committee approved the continuation of this mode of disbursement for the 
caseload living on hazardous land. These meetings brought about the approval of the Hazardous 
Land Policy and consensus on the One-Window Operation as the approach for the disbursement 
of financial assistance to appropriately verified  hazardous land cases. 

Legal and administrative framework and mechanisms

Throughout implementation UN HABITAT’s advisors consolidated issues and presented to the 
ERRA Steering Committee for review and consideration. Expert advisors on land, which included 
a revenue legal expert and a retired senior revenue official, were regularly consulted by ERRA 
and the project, to examine revenue and legal issues regarding the policy, potential changes and 
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implementation arrangements. 

National land expertise was critical to properly understand the different types of land rights in the 
affected area and facilitated the design of appropriate policy responses. 

As a result of the feedback from the field, the revenue/legal team of UN-HABITAT made 
recommendations for certain policy revisions to accommodate equitably those who lost land. Legal 
and administrative aspects of the project were reviewed to identify problems and suggest simple 
solutions within the existing legal and administrative frameworks; and subsequently suggested 
changes to refine procedures; mechanisms and policies were approved and adopted. 

These included the following:

1. A person who has become landless but has a share in the ‘village grazing land’ or has a parcel 
of land in a ‘bhek’ or ‘dhok’ will be considered landless.

2. The owners of the destroyed houses (due to the earthquake) constructed on village common 
land will be considered landless.

3. The sons who had constructed houses on the land registered in their father’s name, but got 
housing subsidy, were declared eligible for landless compensation.

4. If a family owned three separate parcels of land and three brothers jointly owned these 
parcels, a brother whose house was constructed (and destroyed due to the earthquake) on 
one parcel of land were declared eligible for landless compensation provided he received the 
housing subsidy.

5. A person whose land was destroyed which was given to him as a result of private division was 
given the landless compensation provided he received housing subsidy.

6. Collective mitigation measures were identified for Low and Medium Hazardous Areas based 
on the survey results.

7. The beneficiaries were educated to purchase safe lands through Public Information Campaign. 
ERRA’s Monitoring & Evaluation Wing monitored  the land purchased under Hazardous Land 
Programme

8. The affectees were allowed to retain the title of the land on Hazardous Area to be used for 
livestock/agriculture, storage as in the case of Balakot. 

9. The extremely vulnerable landless families residing in camps who never owned land in the 
affected areas, were entitled to receive the landless grant under the policy for Virtually 
landless people. 

10. Those tenants who had signed housing MoU with Rural Housing were entitled for Rural 
Landless Grant. The rule was applied uniformly in AJK and NWFP.

11. Only those tenants living on highly hazardous areas were entertained through this policy who 
signed MoUs with ERRA Rural Housing Sector.

12. It was decided that those people who had bought land before the introduction of the policy 
but otherwise qualify as landless, be included in ERRA’s Landless Programme. 

Project Staffing and Personnel

 This project was headed by DC/DCO at the district level; AC/DDO were Chairpersons of GRCs 
and Tehsildars were Chairpersons of LVUs at Tehsil level. 

 For strengthening institutional capacity of ERRA, Board of Revenue (AJK) and Geological Survey 
of Pakistan (GSP), three personnel were seconded to these organizations 

 The Project Officer was full time facilitating ERRA by maintaining close coordination and liaison 
with all the stakeholders especially between ERRA, UN-HABITAT, GSP and Board of Revenues 
of AJK and KPK.

 One Administrative Officer was facilitating Board of Revenue full time by maintaining close 
coordination with the stakeholders running flow of funds to respective districts after receiving 
them from ERRA.

 One IT Assistant was full time facilitating GSP for survey related matters by maintaining close 
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LVU staff adivisng beneficiaries in IDP 
camp on eligiblity requirements. 
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coordination and liaison with ERRA, UN-HABITAT and Land Verification Units.

 State Earthquake Reconstruction and Rehabilitation Authority (SERRA) in AJK and Provincial 
Earthquake Reconstruction and Rehabilitation Authority (PERRA) in NWFP provided overall 
coordination with the respective state and provincial governments. Federal funds for financial 
assistance provided by USAID for the virtually landless family were channelled through SMBR 
(AJK) and MBR (KPK) with a formal intimation to SERRA and PERRA thus following the same 
procedures as other financial assistance programmes (housing and livelihood grants) provided 
by ERRA.

 ERRA Gender Advisors provided support to address gender issues related to land and to the 
ERRA virtually landless policy.

 UN-HABITAT provided staff for implementation support, oversight and monitoring and 
evaluating implementation.

Training and Capacity Building

Training awareness sessions and project management workshops were conducted for the staff 
personnel on regular basis. This included five Orientation Trainings and project management 
sessions and two sessions for the IT Management team.

Training and sensitization/orientations of the various tiers of government on the policy followed 
immediately at State/Provincial/District/Tehsil /Union Council levels. Simultaneously UN-HABITAT 
continuously provided feedback to government officials and other stakeholders.  Furthermore, 
ERRA continuously evaluated and monitored the implementation process for progress and any 
emerging issues; and the monitoring team regularly reported to ERRA to ensure smooth and 
timely implementation of the project.Training was provided to all the stakeholders involved in the 
implementation of the land policy.  Their full understanding of procedures was required to provide 
consistent and equitable treatment to all landless / virtually landless throughout the earthquake 
affected area. Required   personnel, equipment and material were made available to Land 
Verification Units and Grievance Redress Committees. Workshops were organized by UN-HABITAT 
on a quarterly basis to review the implementation of the policy, identify emerging issues and ways 
of addressing them, exchange lessons of experience and good practices.

The project is designed to support the existing government departments in implementing the 
programme. The revenue department has been strengthened through establishment of the 
Land Verification Unit, the development of innovative strategies, skills development of staff and 
improved institutional systems including information management. 

Sub Committee on Landless

The Sub Committee on Land was established as a sub-group of the IASC protection cluster. The 
Sub-Committee was chaired by UN-HABITAT and it included participants from ERRA, NGOs/
INGOs, Army, representatives from revenue departments of Pakistan Administered Kashmir and 
North West Frontier Province, DFID and UN agencies. The Sub Committee on Land met regularly 
to debate land related issues at Federal, State and Provincial levels and later to discuss and 
monitor the project’s progress. 

Dialogue and input from the meetings improved project implementation and ensured the 
effectiveness and efficiency between the existing government systems and the support provided 
by the project. The engagement between partner organizations that were working through 
Village Reconstruction Committees, demonstrated the need and facilitated the collection of 
hazardous land cases in their villages of operation. The policy gap that was identified as a result 
of this mapping of the extent of the problem resulted in the formulation of the hazardous land 
policy. Improvements to information products, such as the Frequently Asked Questions (FAQs) 
booklet, were made based on the feed back of sub-committee members.

Database and reporting

The database of the registered beneficiaries, the Land Management Information System (LIMS), 
was linked to the disbursements of ERRA rural housing financial assistance: the National Database 
and Registration Authority (NADRA). LIMS could record payments, receipts and provide monitoring 
progress and was flexible if new information needed to be added to the database.
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The LIMS was a unique system for the Revenue Department in the affected areas. The details 
of each visitor to the Land Verification Unit and all village level information of the potential 
beneficiary was recorded and disaggregated by gender and vulnerability. It proved a useful 
management and decision making tool that illustrated trends and the level of need and demand 
for service provision in each LVU draw area. LIMS could generate reports on daily, weekly or 
monthly basis, Land Verification Unit wise, user wise, State/Province wise, District wise, Tehsil 
wise, Union council wise, gender wise etc. 

The format of the report was adapted several times responding to the information demanded by 
stakeholders, for example, the LIMS reporting format was revised to make it more comprehensive 
and detailed for all stakeholders. The newly designed format provided location / gender 
disaggregated number of interviews conducted, applications filled, applicants rejected and 
applications in process. The new reporting format provided details location wise of the number 
of vulnerable families facilitated/benefited, certificate of entitlements issued and one-window 
operations completed. The details of grievance caseloads were also updated weekly. After 
completion of the programme the database has been provided to ERRA for future reference.

Processing applications 

LAND PURCHASE PROCESS:

Step 1 - Forms A, B, C, D, E, F, G are available at Land Verification Units at Tehsil and district 
levels

Step 2 - Landless register at Land Verification Unit – filling an application form (Form A), signing 
an Affidavit (Form B) and the Power of attorney (Form C)

Step 3 - Land Verification Unit verify lists with Patwari and ERRA housing Programme and 
through field inspections (Three Verifications; V1: Cross Check with Housing Programme 
Database, V2: Revenue Record Check, V3: Physical Check through Field Visit)

Step 4- Land Verification Unit issues a Letter of Entitlement to landless (Form D)

Step 5 - Landless negotiate with sellers

Step 6 - Landless submit details of seller to Land Verification Unit (Form E)

Step 7 - Land Verification Unit call landless, seller, mobile banks, Patwari and public at large at 
one location

Step 8 - One Window Operation:

• Land Verification Unit issues an order cheque to the buyer

• Tehsildar mutates land in the name/s of the landless and their family members.

• The buyer shall cash the cheque at the mobile bank and pay the sale price to the seller in the 
presence of all stakeholders;

Step 9 - LIMS takes a picture and gives it to buyer and seller, and uploads in database
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Financial Strategy and Implementation

Based on verified  lists of landless/virtually landless  persons,  consolidated by the   Deputy 
Commissioner in AJK and the District Coordination Officer in KPK, ERRA Finance forwarded the 
funds to Boards of Revenue. The Senior Member of Board of Revenue transferred the funds to 
the relevant DC/DCO (Rs.75,000 per landless family) The Deputy Commissioner in AJK and the 
District Coordination Officer in KPK who transferred the required funds to the respective Tehsildar 
who had the authority  to issue order cheques after the verification of the LVU. Furthermore the 
cheque had to be countersigned by the accountant/member of LVU.  The  LVU  handed  over  the  
cheques  during  the  one  window  operation  to  the verified and eligible landless persons who in 
turn cashed the cheque in the mobile banks present at the one window operation.

Disbursement of funds : 

Phase I started in July 2007 and concluded in May 2008 benefiting 1,730 families who had 
completely lost their houses and lands during and after earthquake. ERRA provided Rs.75,000/- 
to each family for purchase of new piece of land (Rs.129.75 Million disbursed). Total 8,750 
applications were processed in Phase I.

Phase II started in July 2008 and concluded in May 2010. 12,625 virtually landless families were 
benefited who were living in highly areas. The amount of Rs.75,000/- was provided to each 
verified family for relocation to safe land (Rs.946.875 Million disbursed). Total 39,379 cases were 
handled in Phase II.
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Grievance Redress Mechanisms 

The Grievance Redress Committee (GRC) was established:  

  To receive, record and decide upon any complaint / representation made with regards to the 
preparation of the list of landless person; 

  To decide matters arising out of the process of disbursement of financial assistance; and 

  To ensure enforcement of legal rights such as inheritance, mutations and transfer of deeds for 
all, and in particular for the most vulnerable.

The Chairperson of the Grievance Redress Committees was the Deputy District Officer Revenue 
(NWFP) and the Assistant Commissioner (PaK). Members were a Retired Revenue Officer (Grade 
17 and above), a representative from civil society (appointed by DC/DCO), a representative from 
the Pakistan Army (appointed by DC/DCO) and an administration assistant.

In general, the number of grievances was low due to the clearly defined policy parameters and 
repeated discussions with the public. It also showed that the public had confidence in the system 
and had only applied when they saw just cause. A beneficiary friendly environment at the LVU 
also facilitated explaining the reasons for rejection in a transparent and consistent manner, which 
also provided little cause for grievances. The letter of rejection also included reasons for rejection, 
making causes for redress limited within the scope of the policy. Most of the cases accepted 
upon re-verification were earlier rejected cases of the Father-Son and Shaamlat categories that 
were made eligible in the policy during implementation. (for SoPs please refer to Annex-  see 
policy # 2 for outline (CAT A & CAT B)

The rural landless program put in place a grievance redress procedure to support the work of 
the LVUs, involving all the main pillars. The verification procedures were sufficiently robust that 
relatively few cases arose. Approximately 10% of the rejected LVU cases applied to GRC. The 
procedure of the GRC is as follows:

GRIEVANCE REDRESS PROCESS AT A GLANCE:

Step 1 - Aggrieved submit written application to the Grievance Redress Committee (GRC) 
Form F

Step 2 - GRC verifies claims and facilitate legal assistance when required

Step 3 - Refer cases to District level for landless to purchase land outside of origin Union

Council/Tehsil where land was lost

Step 4 - GRC notify aggrieved on decision in writing within four weeks

Step 5 - If rejected, the aggrieved person has the right to appeal to DC/DCO (Form G)

The use of photographic evidence as the primarily basis GRC officials were able to clear

cases without any issues. The rejection letters of the LVU also clearly stipulated the reasons

of rejections according to the landless program criteria. Uniform application of program

guidelines insured equity of rules and regulations which with a strong information campaign 
led to peaceful acceptance of the program in the community. The GRC like the LVU was 
imbedded in the Revenue Department structure which gave it the legitimacy amongst the 
population as any other government program. The chair-person a government official gave it 
the power and authority of the government in all its decision making process.

 

Communication Strategy and Public Information Campaign

It was very important to communicate clearly and disseminate the policy and implementation 
arrangements to potential beneficiaries.  This ensured  that  all  landless  were  given  an  
opportunity  to  apply  for financial assistance and understand  the process that allowed them to 
purchase a new piece  of  land  in  order  to  reconstruct their  home.  The campaign aimed  to 
provide landless persons with all relevant information so that they could make informed decisions. 
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Former Deputy Chairman ERRA, General 
Nadeem Ahmed presenting 75,000 PKR 
cheque to beneficiary ERRA rural landless 
programme. 
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The  information  campaign  developed  specific  messages  targeting women and insured  that 
appropriate  tools were used so that women  were properly informed about the policy.

Objectives of the information and outreach campaign

 Communicate clearly the land policy to the targeted audience;

 Contribute to the identification of beneficiaries;

 Inform beneficiaries about land purchase process;

 Inform beneficiaries about grievance redress mechanism;

 Inform stakeholders about disbursement programme.

IUN-HABITAT’s Public Information Office which had an existing public information campaign in 
the affected areas for the reconstruction of rural housing remained the base for the information 
campaign for this project. UN-HABITAT launched the information campaign and disseminated the 
information products to the potential target audience in the affected areas through 26 housing 
partner organizations and protection cluster partners in the affected region.  In addition to this, 
over 2,000 Village Reconstruction Committees (VRCs) that were created under the ERRA rural 
housing reconstruction programme were used as the VRCs were based at village level with broad 
representation from villages in the earthquake affected area. Information kiosks were set up in 
central locations and social mobilization teams were trained and moved around the affected 
area. Loudspeakers on mobile units were deployed to remote areas. Print media, radio shows 
and television programmes provided key information and aired discussions on critical policies 
and procedures. Awareness raising and policy orientation sessions were held with beneficiaries 
and those who were providing support to the landless, such as local authorities. Flyers, posters, 
Frequently Asked Questions (FAQ) booklets in Urdu/English were disseminated among all 
stakeholders including the district administrations in the affected areas. There were altogether 17 
different information products published for phase-II. 

UN-HABITAT/ERRA Partner Organizations (POs) operating at Union Council level were tasked to 
facilitate support to potential vulnerable landless and virtually landless families and a number of 
policy orientation sessions were conducted for this purpose. Social Protection Coordinators of 
ERRA also focused on vulnerable landless to provide any additional support where possible. ERRA 
Legal Aid Cells were also implemented at Tehsil level to provide any additional support where 
necessary.Considering the policy developments and improvements in implementation mechanisms 
during the project, continuous monitoring of the communication strategy took place and flexibility 
was maintained to adapt information and its dissemination according to needs. 
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Risks and Challenges
  Late start 

Land issues were not recognised at the outset so there were delays in developing a policy  on 
addressing land issues. All stakeholders tried to mitigate this problem by accelerating the 
development of strategies and their implementation. 

  Caseload 
The high number of registered families was not anticipated at the time of project formulation; 
since it was expected that at the most 10,000 families will lodge their grievances. The actual 
caseload exceeded the estimated number by more than three times.

  Resources 
The approved budget for conducting surveys by GRC staff was insufficient to spot check 
30,000 houses, additional resources needed to be mobilised to ensure the implementation of 
the programme as designed. 

  Geological Survey Pakistan (GSP) 
The limited staff capacity of GSP was also a major challenge, in order to conduct a 
comprehensive survey to cover the entire caseload of the project. The could have been 
addressed through the employment of additional expertise, but the decision was for GSP to 
continue as sole agent on the basis of government status.

  Field work and weather 
Weather conditions caused delays in conducting field work, including site assessments, one 
window operations, travel and other activities. 

  Land availability 
The availability of land for purchase caused delays in some locations.

  Tenancy 
The programme would have benefited from more attention specifically on land issues faced by 
tenants. 

Results and Achievements
  Devising the one-window operation brought together all revenue procedures in one location. 

The land mutation process was completed in few hours in the presence of all stakeholders for 
increased transparency. The one window operation expedited the mutation time from four 
to ten weeks to one day and reduced costs from Rs.7, 000 to Rs.100. In addition, community 
members were involved and witnessed the mutation processes which provided additional 
safeguards.

  48,000 cases were considered

  41,000 cases were  verified

  14,355 families received their grant and bought land through the One window Operation.

  The land was mutated in the name of all family members instead of solely in the name of the 
head of the family, which resulted in co-ownership of land.

  45% of the total numbers of co-owners are females out of which the daughters of the 
principal applicants benefited the most. 

  15% of the total numbers of co-owners are extremely vulnerable families. 

  A number of extremely vulnerable families and tenants were also facilitated through this 
programme.

  One window declared as best global practice which can be replicated elsewhere.

Public information materials explaining 
the landless policy, eligibility and steps to 
follow as well as where to go for furhter 
information. 
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Summary of Lessons Learned

 Timeliness 
Although land issues were recognised at an early stage after the disaster, it took time to 
assess needs, allocate responsbilities and develop policies. The one window mechanism 
helped to reduce the land mutation time and was a key innovation in the 

 Existing institutions 
The programme was implemented by existing government institutions with long term 
responsibility for land administration, with technical and financial support from other 
agencies. The data, knowledge and mandate of the government were essential to the 
successful operation of the programme. 

 Facilitate and encourage return 
ERRA ensured that return was facilitated whereever advisable and feasible to minimise 
dislocation. Where people chose to migrate or had to access new land ERRA also facilitated 
these options, but the majority of people stayed at origin or returned to origin. 

 Transparency 
The process of eligibility, and transfer of lands has high potential for misappropriation and 
mistrust. All proceedures needed to be transparent and accountable and public to reduce 
the risk and to ensure confidence in the programme.  Strong information campaigns help 
inform people of their rights and responsibilties and increase transparency

 Estimating need 
The planning estimation of caseload to be assessed for eligibility was significantly less than 
the actual caseload. This caused significant problems for budgets and time frames. The 
policy should not be committed in detail before the determination of outline caseload to 
avoid the risk of default. 

 Enabling and equity 
The principles of enablement and equitable assistance which defined the housing 
reconstruction and rehabilitation programme were also appropriate and effective in the 
land programme. This ensured a high level of autonomy for benficiaries and a consequently 
high satisfaction. 

 Information Management 
The development of robust, transparent and efficient information management systems 
can assist programme implementation, establish accountability and build institutional 
capacity for long term land administration. 

 Expertise 
Expert advisors on land and legal issues were retained for the course of the programme 
and provided key input for the programme and institutions concerned. Part time advice 
was valuable and cost effective. 

 Finding ideal land is difficult 
For people seeking to relocate, it is very difficult to find ideal land: location, topography, 
quality, price, livelihoods and other factors are very complex to address. It is very difficult 
for authorities to identify or acquire land after a disaster that will meet the needs of 
affectees, especially large tracts of land. It is better to allocate the responsibility for choice 
and compromises in criteria to be done by the beneficiaries themselves. This will also result 
in a process of small scale integrated resettlement, adjusting within communities.  
 

Recommendations

 Identify and assess early 
Land issues need to be identified early and incorporated into needs assessments and 
outline appeals for funding. The assessment of land isues sshould include losses, needs, 
land use and status, land administration systems and capacity, hazards, intentions, barriers 
to return, disputes and other criteria. Assessments should be qualitative and quantitative, 
and a continuing process. Assessments should be inclusive of authorities, experts and 
community representatives. 

 Minimise displacement, facilitate and encourage return 
The strategies in the relief phase can support people to remain at origin or can accelerate 
and increase displacement and therefore landlessness or needs for resettlement. All efforts 
should be made to minimise unncessary displacement, and support those under essential 
displacement. Advice, information and other support will help encourage return where 
feasible. See chapter 1,2, 4.  

 Institutions 
It is important to support the capacity of Government institutions to recover and reestablish 
themselves. This approach can faciliate constructive analysis of and response to changes in 
land access in post disaster situations. 

 Expertise 
National experts on land and legal issues should be available as a resource to advise 
and contribute, from assessments to policy development to institutionalisation. National 
expertise can also contribute to and coordinate with regional and global practices to 
progress land issues in relation to disaster.  

 Advise on hazard 
It may not be possible to carry out full hazard mapping of all the affected area or all areas 
where people will chose to acquire new land. However, it should be possible to provide 
outline advice on site selection, hazard and vulnerability criteria. 

 Transparency, protection and grievance redressal 
To reduce the incidence of complaints and grievance, all programmes should be 
transparent and accountable. A robust grievance redressal system will be required and 
a proactive information and advocacy compaign. Measures should be designed in the 
implementation of the programme to identify vulnerable persons and risks and to ensure 
protection. 

 Women 
Securing the equal rights of both women and men to land is essential for post disaster 
recovery, social equity and economic growth.   

 Pro poor 
Take a pro poor approach to land administration. Land administration systems should not 
require levels of education, wealth, influence and technical capacity beyond the reach of 
poor individuals or Government capacity. 

 Subsidy not compensation 
It is more equitable and more manageable to provide a common agreed package of 
assistance, not calculated on losses or considered as compensation.  

 Flexibility and choice 
Promote a flexible range of tenure options as appropriate. Avoid excluding people. Ensure 
people can exercise choice in the event of relocation. This may be achieved through a cash 
based approach as per the ERRA land programme or by other mechanisms.
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LAND LOST AND HAZARDOUS LAND ISSUES

Traditionally women carried out plastering and finishing of houses. The 
regeneration of local technologies was matched with reviving these skills. 

Traditionally women carried out plastering and finishing of houses. The 
regeneration of local technologies was matched with reviving these skills. 

What this handbook calls “housing and communities” is referred to by other names as well, including “shelter and settlements” and “housing and habitat.

ERRA programme engineer explaining retrofitting measures to women’s group. 
Women were important to plan the budgets and therefore investment in safety

ERRA programme engineer explaining retrofitting measures to women’s group. 
Women were important to plan the budgets and therefore investment in safety
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policy and strategies

 Policy summary

 Owners at the centre of reconstruction 
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Field support staff show masons and 
house owners how to construct their 
house safer as per ERRA standards and 
guidelines

CHAPTER
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6  RECONSTRUCTION APPROACHES

This refers to the development and implementation of the ERRA rural housing reconstruction 
policy and strategies. This section refers to issues described in more detail throughout the other 
chapters. It should be read particularly in association with chapter 10: housing design and 
construction technology, chapter 13:  institutional options for reconstruction management, 
chapter 14:  international, national and local partnerships in reconstruction, chapter 15 mobilizing 
financial resources and other reconstruction assistance. It should also be read in association with 
the key ERRA publications referenced at the end of the chapter. 

Guiding Principles
 ‘Reconstruction of houses will follow the principles of enablement.

 Locally known construction technology will be promoted with pragmatic improvements for 
seismic resistance.

 Reconstruction will be promoted based on timeliness, practicality, basic seismic safety and local 
technology in time-bound manner, as any delays will increase the suffering and retrograde 
development

 To the extent possible the implementation of the programme and its elements will be 
decentralised to the lowest level. 

 Minimize future reliance of the community on technical assistance by creating a self sustainable 
talent pool in earthquake resistant construction. This pool will serve as a role model for other 
communities across the country. 

 Local uniqueness will be respected over monolithic implementation of standards.

 Reconstruction efforts will consider environmental degradation concerns, support 
environmental friendly building techniques and promote sustainability awareness. 

 Housing reconstruction will be complemented by livelihoods and infrastructure support’

SOURCE: ERRA STRATEGY DOCUMENT RURAL HOUSING RECONSTRUCTION MARCH 2006.

Apart from these basic principles articulated in the executive summary of the rural 
housing strategy, a number of principles were articulated in the policy principles (pages 
4-7) or implicit in the development of the programme by ERRA and other stakeholders: 

 One programme 
All assistance for housing reconstruction was subject to coordination under the single ERRA 
rural housing programme. All partners adhered to common terms and conditions. 

 Equitable 
Ensuring uniform policies and uniform assistance packages for all beneficiaries. This applied to 
both financial and technical assistance. Equitable assistance required full spatial coverage to 
reach all beneficiaries. 

 Individual and community 
The rural housing programme was designed based on agreements with and support to 
individual households, but supplemented and reinforced by community level activities.

 Partnership  
Implementation was based on broad based, flexible partnerships with a wide range of 
stakeholders including civil and military, international and local, public and private sector. 

 Dynamic and responsive 
Policies and strategies were to be responsive to field needs on a continuing, evolving and 
iterative basis. This required strong information management, communication and feedback. 
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Introduction / Context
Pakistan had not previously experienced a disaster on the scale of the 2005 earthquake. There 
was no precedent for reconstruction policies for the type and scale of recovery required. 
Previous smaller scale disasters and damage had been addressed by relatively small relief 
funding administered through provincial / state and district authorities. There was no dedicated 
institutional infrastructure in place to respond to disaster or to devise appropriate response 
strategies. Recent experience from Gujarat and elsewhere had shown promising results for 
housing reconstruction under an owner driven model, and favourable in comparison to NGO 
/ contractor housing provided after the same disaster. Experience from the tsunami response 
showed the risk of unequal assistance packages and consequences for  housing, including islands 
of excellence for some and sub standard provision for others, and the challenges of relocation 
of affected communities. Lessons learned from the tsunami on the importance of improving 
coordination contributed to the establishment of the cluster mechanism for coordination of 
emergency response by the assistance community, first piloted shortly afterwards in Pakistan. 

Pakistan did not have seismic provisions in the building code. Rural housing was not subject to 
any building or planning codes or enforcement. There was no pre disaster institutional capacity 
or mandate for rural planning or building control. Rural communities had no experience of 
formal controls or standards. The majority of rural families had previous experience of managing 
construction of their own homes, generally by local skilled artisans, with assistance from 
family members, and in many cases household members had some knowledge of at least local 
construction materials and techniques.   

The earthquake affected area was vast, remote, difficult to access, inhospitable. Housing was 
dispersed. The majority of affected families owned their own land, and intended to rebuild on 
the same or adjoining sites. Reconstruction would therefore be dispersed and on inaccessible and 
constrained sites. There would be negligible instances of consolidation, multi-family development 
sites or standard sites suitable for standardised housing units. The proposition was not attractive 
to contractors, with extensive effort and investment required for relatively low cost buildings. 
Apart from the low potential for profit for the commercial sector, the capacity of commercial 
construction contracting sector in the affected areas was low. While there was some early interest 
by commercial contractors in the massive housing programme, they were generally unfamiliar with 
the area, the constraints and their interest was based on implementation through industrialised, 
prefabricated and other technologies, generally used for temporary construction. Note: Even in 
other sectors the more contractor-friendly engineered construction of schools, clinics and other 
public facilities struggled to find contractor interest and capacity, particularly on remote sites.  

109

Reinforced concrete construction was 
poorly designed and constructed and also 
suffered heavy damage. 

Reinforced concrete construction was 
poorly designed and constructed and also 
suffered heavy damage. 

Traditional unreinforced houses, collapsed 
to rubble. 

ERRA committed financial assistance and 
technical assistance to all beneficiary 
households. 
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The earthquake affected areas did not have extensive pre disaster NGO presence.  
The majority active were small and local. International organisations had been restricted in access 
to AJK. Most NGOs were working on social development activities or very small scale community 
infrastructure. After the disaster there was a significant increase in NGO and INGO activity and 
presence, including in shelter support. However, many of these organisations were emergency 
focused and not necessarily planning to stay for the duration of reconstruction or not interested to 
participate in a direct housing construction programme, where they would have met many of the 
same challenges as contractors.  
In summary, there was not an option for ERRA to plan for substantial direct implementation by 
contractors or NGOs. 

Key Decisions
The rural housing policy and strategy is itself a series of key decisions. This section refers 
to additional decisions outside of the core policy and strategy document.  

 The establishment of ERRA 
The early establishment of a dedicated agency to manage the post disaster recovery across 12 
sectors attributed responsibility for overall reconstruction policies, for housing reconstruction 
policies and strategies and for programme implementation.  

 ERRA Build Back Better 
The decision that reconstruction would focus on reducing risk of losses in future disasters 
ensured that construction standards would have to be addressed in the programme, including 
promotion and enforcement of those standards. 

 NESPAK 
The appointment of NESPAK as general technical consultant for ERRA provided technical 
oversight for rural housing reconstruction policies and standards.  

 Stakeholders in ERRA Rural Housing Reconstruction Programme 
Decisions by particular donors and implementing partners to participate in the ERRA rural 
reconstruction programme brought policy and strategy recommendations which contributed to 
the development of the initial policy and mid-course revisions. 

 Pakistan Army 
The decision to involve the Pakistan Army in implementation brought significant capacity to 
the programme, but also adjusted the proposed roles and responsibilities as set out in the 
Rural Housing Reconstruction Strategy. Likewise the decision for the Army to complete their 
engagement before the completion of the programme resulted in strategic revisions.  

 Tenants  
Supporting the principle of equity, ERRA resolved the issue of ensuring tenants also received 
ERRA financial assistance and could participate fully in the reconstruction programme, 
although the programme was described initially as an ‘owner driven’ programme.  
SEE CHAPTER 4. WHO GETS A HOUSE

 Kacha houses 
ERRA decided to categorise all damaged kacha houses as completely destroyed and eligible for 
reconstruction. This changed the programme from being replacement of destroyed buildings to 
pro-active reduction of vulnerability of the building stock.  
SEE CHAPTER 4. WHO GETS A HOUSE

 Landless programme 
The precondition of having a safe site large enough to construct a house was a barrier to some 
families who had lost not only their house but also their land in the earthquake or whose land 
was deemed too hazardous for residential use. They were enabled to reconstruct new homes 
by a dedicated programme supporting them to access new safe sites. This programme was 
managed under the ERRA Social Protection Sector but in close coordination with the Rural 
Housing Programme.   
SEE CHAPTER 5. TO RELOCATE OR NOT TO RELOCATE.  
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Summary of Activities

 Damage and Needs Assessment 
The initial damage and needs assessment published in November 2005 included a series 
of recommendations for strategies for housing reconstruction. These recommendations 
formed the basis of the ERRA strategies.  
SEE CHAPTER 2 ASSESSING DAMAGE

 Consultation  
ERRA undertook a broad based consultation with state and provincial authorities, 
community representatives, IFIs, UN, NGO and technical institutions to develop the housing 
policy and strategies. 

 Rural Housing Reconstruction and Rehabilitation Strategy published 
The ERRA rural housing strategy was published in March 2006

 Information Campaign 
ERRA developed an media and information campaign to promote and disseminate the 
housing policy in the affected areas. Feedback arising from this initial campaign was 
incorporated in development of strategies. 

 Operational Strategy 
A detailed operational strategy was developed for use by July 2006 including a number of 
standard operating procedures.  

 Mid course revisions and additions.  
Progress was reviewed initially on a monthly basis and subsequently on a quarterly basis. 
Issues requiring policy decisions or revisions were addressed though these reviews, or on an 
urgent basis where required. 

 Landless programme 
A separate associated programme was developed  in 2007 to address the needs of those 
who had lost their land in the earthquake.  
SEE CHAPTER 5. 
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ERRA’s Housing Programme Objective: 
Provide financial and technical assistance to affected home 
owners in AJK and NWFP, in reconstructing or retrofitting their 
damaged houses, using a home-owner driven, but assisted 
and inspected construction regime. 

 
1. Ensuring Owner-Driven Housing Reconstruction 
 (homeowners in charge of rebuilding their own 

homes) 
 Providing an enabling environment to builders and 

homeowners, through:
 Prior training, information, education and communication 

campaigns.
 Rebuilding with familiar methods and easily accessible 

materials- ensuring sustainability and cultural preferences 
in design.

 Providing technical assistance during construction. 
 Promoting the use of own labour, salvaged material, and 

additional resources such as hired trained crasftmen, etc. 
 Ensuring building materials supply chains.
 Facilitating the opening of bank accounts, etc. 

2. Assisted and Inspected Reconstruction and 
Retrofitting	

 Mobilizing a large number of assistance and inspection 
(AI) teams for house-to-house outreach

 Disbursing cash grants in tranches, linked to stages of 
construction and adoption of seismically acceptable 
standards.

 Tranche disbursement through Banks after progress / 
quality validation.

 Resources for forming the AI teams and their 
management structures to be procured through 
partnership arrangements.

3. Ensuring seismic safety 
 Having in place a review and approval mechanism for 

reconstruction guidelines, structural designs, and training 
curricula, through the development of reference minimum 
structural design standards that meet internationally 
accepted requirements for low cost earthquake resistant 
housing, such as: 

   Having thinner walls
   Having lighter roofing
   Having well connected structural systems
   Excluding the use of kacha-type construction

 Construction and planning to take into account the results 
of seismic micro-zoning

4. Ensuring uniform assistance packages-across 
all programmes and funding sources- and 
Maximising Outreach-through optimized designs & 
implementation mechanisms 

 Coordinate multiple reconstruction initiatives & standards 
for equity: ERRA will ensure: 

 Application of uniform policies across the board
 Ascertain application of seismic-resistant design standards. 

 Ensure full spatial coverage
 Reduce risks of beneficiary double counting of being 

missed out.
 Provide Cash grants for core housing unit which may not 

necessarily be proportionate to the replacement value of 
loss.

 Reconstructing only where necessary-through damage 
assessment that distinguishes against set criteria, between 
houses needing reconstruction and those only needing 
economically feasible restoration / retrofitting.

 Replacement of a destroyed house with a new seismic 
resistant core unit. 

 Restoration and strengthening of damaged house to 
seismically acceptable standards,

 Rebuilding in-situ – addressing land ownership & 
availability issues, minimizing relocation costs

 Relocating only where necessary – ie: where risks or 
hazards remain very high due to 

   Seismicity
   Topography
   Soil conditions
   Other environmental factors

 Enhance program sustainability through parallel efforts 
on rehabilitation of livelihoods, and physical and social 
infrastructure

5. Ensuring the judicious use of grants; reducing and 
managing	conflicts	and	grievances;	avoiding	socio-
economic distortions, inequities and disparities

 Damage assessment criteria to remain consistent across 
all affected districts. Eligibility criteria to include land title / 
ownership criteria; in case of tenants include agreements / 
authorization from owners to rebuild the house

 MOUs to signed with beneficiaries to ensure the judicious 
and best possible use of the grants, and application of 
seismic-resistant structural standards. 

 Developing and putting in place participatory and inclusive 
grievance redressal systems. 
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Technical Issues

Developing the Housing Policy. 

Consultation. 

Through the Strategic Working Group for Housing Reconstruction, a large number of partners 
were involved in providing comments and feedback on or raising concerns about the proposed 
Housing Reconstruction Strategy. Changes and improvements that resulted (among other fac-
tors) from this policy dialogue, included: (a) evolving a financial assistance mechanism that only 
targeted owners into one also covering tenants and guaranteeing a minimum 3-year tenure for 
tenants who would rebuild houses on behalf of owners, (b) undertaking a comprehensive damage 
assessment contributing to the better targeting of beneficiaries and making it possible to advise 
each household on the safety of its housing, (c) incorporating environment and gender concerns 
and dimensions into housing reconstruction, and (d) reconfirming that low-cost housing should 
benefit from financial assistance for reconstruction, including earthquake-resistant techniques 
within traditional construction techniques, and promoting the use of accessible and local building 
material. 

Through its Housing Adviser seconded to ERRA, UN-HABITAT played a significant role in policy 
debate within ERRA and in drafting the Housing Reconstruction Policy paper that was initially put 
forward by the World Bank. See chapter 2. Assessing Damage. The two key aspects that were 
stressed from the outset were that the policy should include (a) a uniform application of low-cost 
standards ensuring equity and (b) the application of an “owner-driven approach” that would 
avoid beneficiaries’ reliance on external support, ensure timely reconstruction, and would be re-
sponsive to the precise needs of each household.Due to the Strategic Working Group for Housing 
Reconstruction, the ERRA Housing Reconstruction Policy was the only sectoral policy to emerge 
from a participatory process involving and assuring the commitment of those parties that are go-
ing to implement the training strategy. 

Developing the training strategy

UN-HABITAT was mandated by ERRA to develop a training strategy for earthquake-resistant 
housing reconstruction. The Strategic Working Group for Housing Reconstruction was used as the 
main vehicle to develop this training strategy. The proposed concept of HRCs was fully adopted 
and its role as key infrastructure in delivering training was clarified further.

Detailing and agreeing upon the role of each partner in the implementation of the training strat-
egy was also a major achievement. Through discussions held with a large number of interested 
POs, it was possible to evaluate the most economical way of implementing the training strategy at 
the Union Council level in an environment where funding was still too limited to provide training 
and technical support to the entire affected area.

These discussions also helped bring together previous lessons learnt by POs operating in the field, 
especially the experience of organisations already involved in training activities. Capitalising on ex-
isting experience was extremely valuable in helping adjust assumptions and develop aspects such 
as social mobilisation and the involvement of women in housing reconstruction activities.

Following these intensive consultations, the training strategy was presented by UN-HABITAT at the 
ERRA Housing Conference organised with the support of the World Bank on 6 February 2006. The 
strategy was officially endorsed by ERRA and included in the Housing Reconstruction Policy.

Despite the fact that implementation mechanisms for the training strategy were widely agreed 
upon, the implementation of training at the community level  lagged behind schedule in 2006 . 
One of the main reasons for this delay was the lack of funding for partner organisations to under-
take training activities. UN-HABITAT led the formulation of the UN-ERRA Early Recovery Plan for 
housing reconstruction that was supposed to facilitate access to funding for partner organisations, 
but the Plan was supposed to have been launched in the second half of May, by which time hous-
ing reconstruction had already started, in most cases without training and technical assistance.
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Owners at the centre of reconstruction:  

Individuals and Communities

The programme was based strongly on the principle that owners will be at the centre of and 
responsible for their own recovery. 

There was a very direct individual relationship between ERRA and each beneficiary established 
through the Memorandum of Understanding between each houseowner and the reconstruction 
authority, facilitating the key input of financial assistance but establishing the conditions of this as-
sistance and the responsibilities of the MOU holder in the repair or reconstruction of their house. 
This was made possible by the well developed NADRA computerized national identity card CNIC 
data base by which the government holds extensive personal data on individual basis throughout 
the country. The MOU held each household individually accountable to ERRA, there were no col-
lective conditions. This allowed each and every house to be constructed according to the pace of 
the household. 

The individualisation resulting from creating over 600,000 separate contracts was reinforced by 
individualised financial assistance through separate bank accounts. These measures ensured each 
and every household was enabled to undertake reconstruction and held responsible and account-
able individually.  These formal mechanisms of individual agreements and assistance were supple-
mented and reinforced by community level activities, including those described under chapter 
12. Community organisation and participation, which also explains the constraints involved and 
capacity required to attempt to carry out community mobilisation activities given the vast caseload 
and area involved. Any attempt to make programme implementation conditional on collective 
mechanisms would have been extremely challenging. 

The decision to establish a fully individualised programme was in contrast to strategies in other 
owner-driven reconstruction projects such as tsunami and earthquake housing reconstruction 
in Indonesia which was based on construction by groups of households supported by a group 
managed budget for financial assistance.  This assistance was based on per household funds, but 
disbursed as combined budget per group of approximately 25 households. The nature of a collec-
tively implemented programme has significant differences from an individualised programme, af-
fecting for example standardisation of design, joint procurement, the mechanisms for construction 
supervision and certification, and the nature of accountability and potential for collective planning 
including risk reduction and disaster management in future.   

The decision to set up a fully individualised programme required an extensive and robust data 
management system. The track record success and expertise of NADRA and the CNIC helped to 
bolster confidence that this would be feasible. The imperative was for this to be established as 
quickly as possible and maintained throughout the programme to completion.
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The centre of reconstruction

The ERRA Rural Housing Reconstruction Strategy states that: ‘Affected households should have a 
central role in the reconstruction process and responsibility for the reconstruction or repair of their 
own home’. As explained above, this was followed through with full commitment by ERRA, to 
make sure all eligible affected households were identified, made MOU agreements and received 
financial assistance in accordance with ERRA’s pledges. This would provide the means for families 
to be at the centre of the recovery process, considering their own options and taking their own 
decisions about rebuilding their houses, their lives and their futures. 

It was less clear how the affected communities were planned to be active partners in the decision 
making process to devise the policy or strategy or to review its progress and determine revisions, 
additions and mid course corrections over the duration of the programme. There was no 
mechanism proposed to ensure direct participation of the project beneficiaries through community 
representatives, at district, provincial / state or federal level. The outline TOR of the Housing 
Reconstruction Centre to monitor reconstruction progress might have provided the appropriate 
opportunity to ensure this included community representation, however, as the union council 
level implementation at that time was proposed to be extensively community based, before the 
decision was made to allocate AI responsibilities to the Pakistan Army, the official absence of 
community participation at all levels was not as apparent. 

The fact that the large number of staff of implementing partners and partner organisations, 
coordinating authorities (SERRA, PERRA), were also MOU holders themselves helped to ensure 
that affected communities were directly involved, though without a representation mandate 
on behalf of their communities. Community mobilisation activities and the formation of village 
reconstruction committtees focused on programme implementation at field level, rather than on 
structures for representation to ensure greater participation in decision making. 

 ‘Community members should be partners in policy making and leaders of local implementation.

 Communities and households must have a strong voice in determining the post-disaster 
reconstruction approaches and a central role in the reconstruction process. ’

Safer Homes, Stronger Communities  GFDRR. 

The ERRA programme succeeded in facilitating households to play a central role in the 
reconstruction process, but the planning to ensure they had a strong voice or partnership 
role in policy making was not prioritised. It is a tribute to ERRA programme management and 
implementation partners that despite the absence of official mechanisms, there was extensive and 
open engagement with communities, commitment and willingness to identify and respond to 
the needs, priorities and preferences of the affected households and communities. The iterative 
nature of the strategy and programme development and the level of satisfaction of households 
with the process shows that the management maintained a responsive and positive relationship 
with communities and all other stakeholders which compensated for formal policy or strategy 
provisions to safeguard representation. 

Assistance and Inspection. Maintaining the link between financial 
assistance and safety / compliance.

Technical assistance

The overall budget for the housing programme had two elements: 

1. Funding for cash assistance to households. 

2. Funding for technical assistance, including inspection, training and other activities. 

In the event that funding was reduced or costs increased, ERRA had to prioritise the committment 
to deliver on cash assistance to all compliant households. The second priority committment 
needed to be inspection as this was linked to the implementation of financial assistance. Therefore 
any reductions or savings were likely to be in training and other activities. 

The plan for funding technical support activities including training, social mobilisation, 
construction of model houses, information campaigns and information management was not 
developed or promoted to the same extent as the plan for cash assistance. The ERRA leadership 
was very supportive at the outset of the programme to request funding from donors for technical 
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support activities and organisations. However, the funding mobilised  was insufficient to deliver on 
the activities outlined in the strategy document. 

Ensuring seismic safety.  Build Back Better

Build back better was not necessarily defined, it was alluded to, and meant different things in 
different sectors. It referred specifically to seismic safety in reconstruction, but other development 
opportunities were promoted. The rural housing strategy sought to ensure that seismic safety was 
the priority and an imperative. It also sought to ensure the objective of seismic safety as described 
in official standards and guidelines met other criteria outlined in the policy, including acceptability, 
affordability. 

‘Internationally accepted standards’ needed to be reconciled with local and traditional techniques 
either for adoption or improvement to acceptable safety levels. 

SEE CHAPTER 10,11. 

The ambition of building back better including household water and sanitation and environmental 
sustainability set out in the original strategy document was not delivered in the early stages of 
technical assistance and were deferred to the completion phase for reasons of capacity and 
resources. It was important that these elements were included from the outset, and kept on the 
agenda at regular intervals until appropriate opportunities arose to deliver them. Their absence 
or deletion would likely have meant these important activities were discounted and important 
opportunities lost.  

Equity and Coverage 

The principle of equity underpinned the programme and guided both policy and strategic deci-
sions as well as programme planning. The undertaking to provide financial assistance and site 
inspection to every household established a highly individualised, but also highly equitable pro-
gramme, with resultant intensive investment by ERRA who treated every beneficiary household as 
equally due support and equally responsible and accountable. 

There was a strong feeling that differential levels of assistance would result in many affected 
families getting a ‘bad deal’ and that it would be less efficient and less optimal use of the available 
resources if some households were to receive greater levels of assistance. It was considered politi-
cally unacceptable to have differential assistance packages determined by implementing NGOs or 
others. 

The decision was to have two main categories of financial assistance 175,000 PKR for reconstruc-
tion and 75,000 PKR for repair. The amount was based on basic safe reconstruction and repair of 
minimal dwellings and was not based on replacement or compensation costs. This decision was 
due to pragmatism relating to the overall cost of providing assistance to a very large number of 
households. It was also a pro-poor policy decision, whereby the equivalent amount would be of 
greater importance to low income families who had less livelihood generated resources or coping 
capacities. 

The principle of equity was reinforced by a commitment to ensure full coverage of all assistance 
activities, including training, technical advice, social mobilisation and information dissemination. 
When it became apparent that there would be insufficient capacity among NGOs to provide PO 
services to all union councils, the initial solution was for the Army and then for the HRCs repre-
sented by UN-HABITAT to address the shortfalls, guaranteeing as far as possible that there was no 
time lost. All communities had a right to get support, but also a right to get support in time, as 
late technical advice would have consequences for construction. When resources were far below 
that required to provide comprehensive technical support across all the area, the decision was 
made to maintain a reduced level of support in all areas rather than exclude any. 

The theory of equity needed to be monitored in practice as the same financial assistance package 
was not the same amount at site, when affected by remote locations and high transport costs, 
or when affected by high national inflation. It would have been technically and politically very 
difficult to introduce adjustments to the financial assistance, instead the approach was to mitigate 
the factors which increased costs for some households, for example through the development of 
ERRA material hubs. However, this was not always possible or effective. See risks and challenges.  

The decision to have fixed non compensation amounts for financial assistance and only two main 
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categories, reduced the levels of grievance and the opportunities for pressure on and corruption 
by those carrying out the damage assessment. In every disaster households will try to access the 
maximum financial assistance available, including trying to get full destruction categorisation 
when they have minor damage and intend to repair and not rebuild, although trying to recat-
egorise may oblige to in fact rebuild. The categories in the ERRA programme were clear, partly 
because the levels of destruction and serious damage were so high. In a programme with several 
categories of assistance there are likely to be a high proportion of people who consider they 
have rightly or wrongly ‘missed out’ and argue their case. In a simpler categorisation people may 
complain about the amount, but will know they have the same deal as everyone else and haven’t 
‘missed out’ or take any case on that basis. 

Placing everyone on the same basis reduces the potential for continued renegotiation. People are 
in the same position, together and must get on with it. This increases solidarity and reduces com-
munity tensions. 

Timeliness. 

ERRA set out clearly in the principles of the reconstruction strategy, the importance of timeliness 
to inform decision making and as a guiding priority for implementation by all stakeholders. This 
was based on an understanding that housing reconstruction and rehabilitation is one of the first 
sectors to start after a disaster as people urgently need shelter and to sort out their housing needs 
and do not need to wait only for government authorisation or support to do so, but will start with 
whatever means they have available. The normal urgency after a disaster was likely to be greater 
in this case due to the fact that most families were land owners and could make independent 
decisions, the nature of the disaster and agricultural livelihoods meant that most families were in 
situ, the inhospitable climate, making permanent housing a necessity, the general 

Partnerships.

Given the scale of the destruction and limited time in which reconstruction had to be carried out, 
ERRA decided to harness the capacity of as many qualified partners as possible to support imple-
mentation. 

The framework included ERRA, the provincial and state governments, Pakistan Amry, NADRA 
and NESPAK as government and semi government partners. UN-HABITAT, SDC and PPAF acted 
as implementing partners. Over 30 NGOs acted as partner organisations. See chapter 13, 14. See 
ERRA rural housing strategy March 2006. All partners worked under the ERRA umbrella adhering 
to consistent rules and conditions. The distribution of responsibilities between them was defined 
according to the programme phase, capacities and resources. The respective roles adjusted over 
the course of the programme while still maintaining ERRA’s principles of maximum coverage, 
consistency and equity. The strength of the housing policy and the positive working relationships 
established and maintained by ERRA programme management and the partner agency teams 
ensured a productive process of problem solving, shared responsibility and common purpose 
throughout the duration of the programme. 

In addition to the implementing partners above, ERRA harnessed private sector input through the 
establishment of material hubs across the affected area. 

Vulnerable Groups. 

The ERRA Rural Housing Reconstruction Strategy was not detailed in terms of addressing the 
needs of disadvantaged or vulnerable groups. There was a broad and simple assumption that this 
responsibility laid not with authorities but with communities themselves and to some extent with 
partner organisations or humanitarian assistance agencies through additional technical assistance 
to targeted households. The operational strategy noted the likelihood of a caseload of vulnerable 
families requiriing specific measures to ensure they could undertake and complete reconstruction. 
The issue was not diagnosed or investigated in detail at an early enough stage, risks or options 
discussed, or additional resources requested of donors. This was due to the difficulty of targeting 
and selection in such a huge caseload, but also due to the reliance on community capacity and an 
unwillingness to diverge from the principle of equitable assistance packages. 

A number of partners tracked and reported issues of vulnerability, but there was no specific policy 
decision or strategy agreed to address the needs of vulnerables cases. Proposals to address this 
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issue through a separate associated programme in the same way landlessness was addressed, did 
not materialise due to funding constraints at the latter stages of the programme. See chapter 12. 

Choice and Responsibility 
The ERRA Rural Housing Reconstruction Strategy was based on enabling affected families to take 
responsibility for the reconstruction of their own homes and to have a range of safe and afford-
able choices how to build. This empowerment delivered a very high level of  pride, satisfaction and 
the expression of individual preferences and aspirations while complying with ERRA standards.

Safer Homes Sronger Communities GFDRR

The table below from Safer Homes Stronger Communities GFDRR shows the list of recommended 
elements and actions for an owner driven housing reconstruction programme. 

All the recommendations were addressed in the ERRA programme from policy and strategic level 
with the single exception of the need for provide special attention and support to vulnerable 
groups, or adjust the approach to reach distant or disadvantaged groups. See above. 

The issue of ensuring the funding was equitable and sufficient to satisfy minimum housing stan-
dards is more complex. For the majority of beneficiaries the financial assistance package, used in 
conjunction with salvage and shelter materials, was adequate. However, due to factors of location 
or inflation which affected late starters, the funding amount did not have the same purchasing 
power for all. Measures to redress the deficit would have contradicted the principle of equity. 
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Risks and Challenges
  Compensation / Subsidy 

Community expectations of ‘compensation’. The terminology needed to be articulated and 
reiterated strongly from the outset to ensure there was no expectation of replacement costs. 
Equal assistance packages were perceived as discriminatory by higher income households who 
considered they had higher losses and higher replacement costs therefore argued that they lost 
out more in an equal policy. This initial challenge diminished as people became familiar with 
the programme and began to understand the advantages. 

  Equity 
Financial assistance is equal in theory, but affected by location, timing and other factors. 
Purchasing power was affected by very high transport costs for remote locations, those starting 
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Advantages

Mobilizes households to take 
an active role in rebuilding, 
which speed recovery from 
psychological trauma

Assistance can be adjusted to 
the needs of the household 
related to income, family size, 
livelihoods, socio-cultural 
requirements, etc

Consistent with normal 
incremental housing 
construction practices

Encourages repair of houses 
and use of salvaged and local 
building materials

Tends to involve local building 
industry, thereby contributing 
to restoration of local economy 
and livelihoods

Helps preserve community’s 
cultural identity by ensuring 
continuity in loal building 
tradition and architectural style

Allows people to ‘top up’ 
housing assistance with their 
specific needs and aspirations

Is less subject to disruptions 
caused by unstable political 
situations

Is viable for dispersed and 
remote settlements

Disadvantages and Risks

Without good standards and oversight, 
quality of construction may be poor, 
and pre-disaster vulnerabilities can be 
reproduced

Conversely, if building codes are too 
rigid and biased toward alien housing 
technologies, people can have trouble 
complying with requirements, even 
with oversight. 

May be more difficult to implement 
in relocated communities and poor 
communities with no building 
experience (for example, urban 
squatter)

Suitable for contractor-built multifamily 
and high-rise building reconstruction; 
however, skilled technical oversight is 
required. 

Households of elderly and vulnerable 
groups will face difficulties managing 
reconstruction alone and may not 
reach milestones, making it impossible 
to receive second and subsequent 
disbursements

Recommendations

Establish a support system for 
homeowners that is responsive to local 
requirements

Ensure that assistance is equitable and 
sufficient to satisfy minimum housing 
standards

Establish a delivery mechanism for 
financial assistance that is easy to 
understand and access
Ensure building codes are based on local 
building technologies and materials

Ensure adequate training for trades 
people and construction supervisors

Acknowledge housing rights and 
accommodate special needs of tenants, 
squatters and the homeless

Adjust the approach to reach 
geographically distant region and 
disadvantaged people

Provide special attention and support to 
vulnerable groups (orphans, widows, the 
elderly, and the very poor)

Adopt measures to prevent inflation and 
ensure access to quality construction 
materials

Consider involving nongovernmental 
organizations (NGOs) as part of the 
enabling system

ERRA Experience

Done. 

Required ‘top-up’ by 
households in some areas and 
for later construction affected 
by general inflation. 

Done

Done

Done

Done

No adjustment to assistance 
package. Some prioritisation 
of  technical assistance for 
remote, disadvantaged or 
vulnerable groups

Done

Done

    EXPERIENCE WITH OWNER DRIVEN RECONSTRUCTION              SAFER HOMES, STRONGER COMMUNITIES

Examples of the range of houses reflecting 
different geographical conditions, 
income levels, local traditions and owner 
preferences. All safer construction 
but accommodating a range of needs 
achieved through a conditional and 
supported owner driven programme.  
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later on reconstruction were affected by high inflation rates which were due to national 
economic factors rather than reconstruction-market generated inflation, and therefore difficult 
to mitigate.    

  Inspection committments 
The decision to carry out 3 stage inspections of a massive caseload brough immense challenges. 
The undertaking to carry out site inspection of every reconstructed house was fundamental 
to the reconstruction strategy. Unlike commitments under technical support, which could be 
calibrated according to available capacity, resources and time, the commitment to carry out 
inspection was non negotiable, as the key mechanism to ensure the delivery of the core element 
of the programme which was financial assistance to households, conditional and monitored.  

  Political will 
Political will is required to maintain tying financial assistance to safety / compliance. There was 
significant pressure to simply dispense with technical standards and conditions, and disburse 
funds that were perceived as anyway intended for affected households. 

  Managing revisions and mid course corrections 
While revisions, additions and mid course corrections were determined in response to field 
needs, priorities, requests and conditions, any changes to the policy required communicating 
quickly and widely to ensure people could benefit from the decision or make informed choices 
in time. While organisations and communities argued for changes, they also resented changes 
as it sometimes appeared as ‘shifting the goal posts’, or uncertainty, or inconsistency. Changes 
could also be perceived as leniency for example;  communities assumed increased tolerances 
in standards could mean the abolition of standards. These situations were often exploited by 
political interests or local representatives seeking to cultivate favour with constituencies. 

  Programme coherence and adherence to policies  
In all disaster reconstruction programmes the number and range of interests and stakeholders 
makes it very difficult to develop and steer a coherent approach, consistent strategies 
and assistance packages or adherence to standards. It is difficult to acheive a coordinated 
programme that optimizes the resources available and ensures maximum coverage to all 
eligible beneficiaries. These risks were mitigated through the early establishment of ERRA 
with a clear mandate, early consultation with partners and the development of a strong policy 
prioritising coordination and clarifying terms and conditions of participation in the programme. 

  Innovation and experience  
The housing programme was based on very ambitious strategies. The partners implementing 
had very limited experience in the development or implementation of such activities. This was 
a major challenge, which was successfully addressed through technical advice on a range of 
issues, contributions by key institutional partners, and a problem solving approach by ERRA. 

Results and Achievements
  Early and inclusive development of the rural housing reconstruction and rehabilitation 

policy with strong buy-in by all major partners. 

  Clear policy, easily communicated and understood. 

  Robust policy, did not need major revisions over the duration of the programme. Principles 
provided a reference for decision making for additions, adjustments, revisions.  

  Minimised grievance by having few categories and by applying equity. 

  Massive individualised programme supported by robust data management. 

  Constructive, positive, iterative relationship established and maintained between ERRA 
programme management and programme stakeholders. 

  A wide range of construction standards providing choice, but uniformly applied, by all partners 
and beneficiary households. 
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Summary of Lessons Learned

 Political will and institutional clarity 
There was strong political will and committment to ensure strong institutional leadership 
for reconstruction through the FRC and then ERRA. This clear mandate of ERRA helped 
to ensure early policy development for housing sector reconstruction. The very ambitious 
housing policy and principles placing people at the centre of reconstrucion required high 
level political trust and sustained support to deliver and withstand difficulties. 

 Early and inclusive policy development 
The housing policy was developed through a very broad based consultation process 
accommodating a range of opinions and priorities and developing a common 
understanding and ownership of the policies and strategies. This needed to be done as 
early as possible for the beneficiaries who would start reconstruction, but also needed to 
be early to steer donors and partner organisations in time. 

 Capacity building and technical advice 
ERRA was a new institution and the housing programme was a very large and new 
undertaking requiring detailed strategies and systems very quickly. It was important to 
access all available experience in country and best international practice. Technical support 
was required at the outset, but also needed on a continuous basis due to the particularly 
dynamic and field driven nature of the programme. 

 Revisions and mid course corrections 
ERRA handled the process of mid course revisions, additions and development of policies, 
strategies and standards incrementally. The process was often perceived as slow or 
unpredictable by some stakeholders. A more frequent review process may be required 
especially in the early stages of the programme with dedicated capacity deployed to 
investigate field issues and propose solutions. 

 Vulnerable families 
The housing policy attributed responsibility for vulnerable families to their communities. 
The operational strategy noted a percentage of vulnerable families would likely require 
additional support. No specific policies or strategies were devised to address this issue 
conclusively. 

Recommendations

 Political will 
Strong political leadership is important to develop appropriate policies, institutional 
frameworks and to ensure their successful deployment over the course of reconstruction. 
Lack of political clarity and support can affect funding, participation by partners and other 
key factors. 

 Institutional clarity 
The institutional responsibility for policy development and programme implementation 
needs to be established including clarification of relationships between national and local 
authorities, reconstruction agencies and line departments and technical bodies. 

 Proactive coordination 
Donors, IFIs, UN, NGO and civil society partners should be proactive and positive to engage 
in coordination for the development and implementation of housing policies. It is not only 
the Government’s responsibility to ensure coordination, the responsibility is on all partners 
to assist positively in this regard. 

121



123123123

EARLY RECOVERY:  
THE CONTEXT FOR 
HOUSING AND COMMUNITY 
RECONSTRUCTION

 Coordinating the shelter response, the Federal Relief 
Commission and the pilot IASC Shelter Cluster

 Winter shelter solutions

 Migration and displacement

 Spotaneous self recovery

1

Cooking for the family. Maintaining everyday life in tent 
accommodation, winter 2005, AJK. 
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 Shelter and Housing 
The policies and plans in the shelter phase should contribute to and reinforce the 
development and implementation of policies in the reconstruction phase. Emergency 
and early recovery activities should accelerate long term recovery and ensure resources 
are allocated for permanent reconstruction. Activities supporting the planning for 
reconstruction need to start in parallel with relief stage to improve See chapter 1. 

 Timeliness 
The housing sector is usually the first to start recovery as shelter is an urgent need and 
affected communities will start to repair and rebuild their homes as soon as they are able 
to, with or without support or regulations. The development of policies and strategies for 
housing reconstruction and rehabilitation need to be prioritised and developed early to 
ensure guidance is in time for beneficiaries, to secure funding and to guide the planning 
and activities of the assistance community. 

 Strong principles 
The housing policy does not need to have all details worked out from the initial stage, but 
should be founded on clear and strong principles which can be easily communicated and 
can guide further detailed development. it is important to build consensus and ownership 
on the key principles to ensure they are adhered to. 

 People centred reconstruction 
All housing reconstruction needs to be based on the principle of enablement, ensuring 
people can take their own decisions and responsiblity for their own recovery. Financial and 
technical support should reinforce this principle. 

 Flexibility and review process 
An ‘owner-driven’ or ‘people centred’ approach assumes that the programme will be 
open to respond to field needs, priorities and preferences arising over the course of 
implementation. This should be anticipated from the outset with associated mechanisms 
for feedback, transparent and regular systems for review and mid course correction. 

 Vulnerable families 
It is important to identify the needs of vulnerable families during the development of 
policies, including potential barriers for reconstruction and options for solutions. Tracking 
of progress should monitor issues of vulnerability to ensure appropriate strategies are 
developed and implemented including additional resources or support if required. 
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LAND AND PHYSICAL PLANNING

 Strategic, regional and integrated planning

 Urban planning

 Community based planning

 Housing, settlement and land use

7

Dispersed rural settlement with terraced 
small holdings, Hattian AJK
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The housing sector recovery was influenced by factors of location, topography, land use, 
infrastructure, economic and social development. The implementation of housing reconstruction 
in turn had significant impacts on land use, natural resource management and economic and 
social development. This chapter considers housing in the context of settlement rather than simply 
construction, and discusses settlement issues and institutional issues in building and planning 
management in the affected area and the reconstruction programme. The ERRA Rural Housing 
Reconstruction Programme was specifically housing and specifically rural, but also covered 
housing reconstruction in a number of small towns. 

This chapter should be read in association with chapter 6 reconstruction approaches, technical 
and physical chapters 8,9,10 and chapter 13 institutional development. 

The unprecedented investment and construction activity post disaster provided opportunities 
for strategic planning towards sustainable development including potentially in land use and 
settlements. The mandate of ERRA and consequently the design of recovery programmes was 
focused primarily on the replacement of assets and services and risk reduction in construction 
practices rather than long term settlement concerns. This chapter refers to a number of issues 
not addressed or opportunities not pursued in the programme, and explains the constraints for 
consideration in future post disaster scenarios. 

Guiding Principles
 Sector based programmes not area or integrated programming 

Recovery was based on programmatic sectors not on area or integrated planning. The ERRA 
institutional framework was based on 12 sectoral areas and programmes, policies and 
implementation was segregated by sector. 

 Replacement of assets 
Recovery planning was based on replacement of losses as priority. Sustainable future 
development was a secondary consideration. 

 Capacity building  
Institutional and professional capacity building was focused on implementation of recovery 
activities rather than on long term development including institutional arrangements or 
professional skills in planning.  

 Rural and urban 
Rural and urban reconstruction were planned and managed separately.

 Community mobilisation 
The individualised financial assistance and inspection activities should be reinforced by social 
mobilisation activities to support collective planning. 

 Sustainable housing and settlement 
Sustainable housing design and construction is related to sustainable settlement including 
natural resource management. Policies and activities should consider the individual household 
and the collective community levels. 

High altitude settlement

Introduction / Context
The affected area was substantially mountainous with steep slopes, with limited habitable land 
and with a high proportion of highly hazardous sites. The average agricultural land holding was 
less than 2 hectares in 2005. A continuing trend of population growth was reducing the holding 
size and proportion of land under agriculture as well as increasing the use of marginal lands 
for settlement. Environmental degradation was further exacerbating vulnerability to landslides, 
flooding and other natural hazards. There was very limited knowledge of seismic risk or mapping 
among authorities or communities. 

The ERRA Rural Housing Reconstruction Programme did not cover the officially designated cities 
and towns (urban areas) which were formally under the control of development authorities and 
municipal corporations. The official urban areas were addressed through a parallel programme 
that included land use planning for the four major towns destroyed by the earthquake. The rural 
housing programme covered all settlements outisde of those major cities, including approximately 
50 smaller settlements ranging in size from 1,000 to 20,000 people. The total caseload of 
beneficiaries in small towns represented less than 10% of the programme. The larger of these 
towns were administered by town committees under local government but with limited urban 
planning, management or development control before the earthquake. The term village is used 
frequently in policies and reports, but the term is more an administrative and social term. There 
are few villages with a physical nucleus, even community facilities like mosques, schools and 
markets are physically dispersed, or developed along arteries. 

The earthquake response reflects the pre earthquake situation where urban planning and 
management was weak in terms of physical planning, building and development control, 
service planning and delivery and community representation and engagement. However basic 
and insufficient the urban planning capacity, rural and small town capacity was even more 
rudimentary, without institutional mandates for land use planning, building or development 
control, and consequently no existing mechanisms or capacity to use in the recovery. 

Key Decisions

 ERRA mandate and framework 
ERRA was established with a clear mandate limited to reconstruction and rehabilitation. ERRA 
was organised sector wise, segregating programmatically.  

 No institutional partnership. 
The rural housing programme was developed with no local line department partnership 
from the outset. This meant that there was no formal engagement with authorities such as 
Local Government and Rural Development, or the Municipal Authorities for the design or 
implementation of the rural housing programme or its adjustment for small town contexts. 
Partnership was initiated in the completion stage of the programme. 

 Rural and urban programmes split 
The development of the urban and rural reconstruction and rehabilitation programme was 
separate and unrelated. The housing sector was split between urban and rural reconstruction. 

 Small towns in rural policy 
The split between ERRA Rural Housing and ERRA Urban Housing placed small towns under 
Rural Housing policies. 

 ERRA Rural Housing Programme policies promoted single storey and separate houses. 
The ERRA policy and standards promoted the construction of single storey and separate houses 
as seismically safer. This resulted in increased land under housing.  

 ERRA Environment and Disaster Risk Management  
The ERRA cross cutting programmes did not address integrated area planning or long term 
development issues. ERRA disaster risk management programmes were focused on response 
and preparedness rather than risk reduction and mitigation, which might have increased 
awareness of land use and hazard issues or involved programmes related to settlement. 
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Lower altitude settlement 

Towns located in river valleys

Increasing housing on agricultural land. 
Increasing settlement with consequences 
for infrastructure provision 
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One off investment opportunity

The earthquake brought an unprecedented opportunity in terms of investment, political will and 
potentially technical assistance. These could have been applied to review the patterns of land 
use, the economic base and to consider risks and opportunities and develop strategic responses 
through investment and reconstruction. One of the greatest challenges before the earthquake 
was sustainable and productive urban and rural livelihoods. ERRA’s mandate prioritised the 
replacement of assets rather than economic planning or long term sustainable development 
issues. A degree of improving service delivery was included in the ‘build back better’ principle, but 
the emphasis was primarily on construction and hazard resistance. The focus was on the nature of 
the disaster and the physical losses rather than diagnosis of pre existing needs and opportunities. 

Funding for post disaster reconstruction usually follows the same pattern of replacing assets 
and restoring the status quo. Opening up the discussion of fundamental and underlying needs 
can lead to high funding requests and political wrangling over the determination of needs and 
proposed investment plans. 

ERRA implemented a large scale livelihood support programme but this was designed as a 
relief subsidy for vulnerable households to enable them to stay at origin. Additional livelihood 
programmes implemented by partners focused on small scale enterprise development and 
agricultural diversification or increasing productivity. 

There was not engagement with the authorities and elected representatives of the affected 
districts to develop a vision for economic development of the area. The unique opportunity of 
national and international focus and support, and the potential of the diaspora was not tapped on 
a macro level to support strategic long term plans or activities. 

Planning

The opportunity of the earthquake recovery investment to lift some areas out of relative poverty, 
to rebalance or distribute growth would have benefited from integrated area based planning 
rather than a strictly sectoral based approach. The sectoral based programming reinforced 
divisions along project management, budget and line department mandates. Considerable 
progress was made for example to improve electricity generation and access in remote areas, 
but these initiatives were not consolidated or considered as part of an overall or shared vision 
to optimize the wide range of investment and assistance. The majority of NGOs  developing 
programmes carried out their own needs assessments and decided on areas of operation 
and activities based on their own criteria and community inputs but not subject to regional 
prioritisation or guidance. 

The Provincial and State Planning and Development Departments had the overarching mandate 
to guide physical development programmes but had limited previous experience in regional or 
strategic planning or in economic development planning. The scale and complexity of planning 
after the earthquake brought additional challenges for their capacity. The development of 
integrated or strategic plans would have further required unprecedented coordination between 
government line departments, between district authorities and beyond government officials to 
include local represetatives, interest groups such as transporters, traders, farmers, women and 
youth. 

The mandate for recovery in each sector in ERRA was influenced by the overall ERRA mandate, 
limiting the consideration of long term development issues. The coordination between ERRA 
sectors was also limited and did not build a platform for integrated or area based planning. The 
authority for planning and decision making and the control of budgets remained with ERRA, 
thereby limiting the potential role of the provincial or state authorities whose longer term 
mandates, area and community knowledge and experience could have defined a wider discussion 
of needs and broader options for recovery and development. The input of line departments, 
provincial, state and district authorities as well as technical authorities provided valuable guidance 
for the development of ERRA sectoral policies and implementation, but the efforts were rarely 
consolidated on an area basis for example or considered in an integrated manner in order to 
diagnose or prioritise.  

The rapid expansion of rural population in dispersed settlement had already caused significant 
difficulties for the provision of publicly funded services like electricity and piped water supply. 
This required engagement with communities to consider the options for more sustainable 
development, and household and community based operation and maintenance of services. 

Summary of Activities

 Village mapping 
Community mobilisation in the initial phase of the programme included village mapping 
exercises including physical, social and economic criteria.  

 Technical support for small towns 
Technical support for small towns included development of construction standards 
appropriate for urban construction and training and awareness related to urban 
construction techniques. 

 Sustainable housing and settlement 
From 2009 onwards technical support included activities related to housing and settlement 
infrastructure, services, natural resource management, risk reduction and mitigation.  

 Support to urban authorities and urban communities 
Technical support activities were developed jointly with the municipal authorities 
in Muzaffarabad, including training of government staff and mobilisation of urban 
communities. The focus was on planning and building control and sustainable safer urban 
communities. See chapter 10. 

 Support to Local Government 
From 2009, UN-HABITAT supported the Department of Local Government and Rural 
Development in AJK to develop capacity to manage safer and more sustainable rural 
housing in future, building on the development gains acheived through the ERRA 
programme.  

 Sustainable settlement activities 
UN-HABITAT worked with the Department of Forestry, AJK and a large number of local 
NGOs and CBOs to develop and promote sustainable settlement and natural resource 
management initiatives. See Chapter 9 Environmental planning. 

Technical Issues

Strategic planning, regional and integrated planning. 

Agriculture and Livelihoods. 

The affected areas were over 85% rural, with population densities ranging widely between 
sparsely inhabited high altitude locations and more densely populated low altitude and 
better quality land. In all affected districts of AJK property ownership is over 90%, most land 
holdings are small with 80% of farms under 2 hectares due to population growth and repeated 
subdivision. The Agricultural Census of 1990 estimated that one hectare of land can feed a 
household of 10 persons for approximately 2 months. This implies that farms of 2 hectares 
are too small to feed the families that work them. Some families work additional land as high 
altitude summer pastures or have access to communal lands for collection of fodder in autumn to 
supplement their basic landholding. 

The provincial and state governments are the largest non agricultural employers. In  AJK the state 
has over 75,000 employees in adminsitration and services, over half of them in the education 
sector. The District Census Report in AJK records the unemployment rate at between 25-50 
percent of the economically active population before the earthquake. These figures are high 
compared to official Government figures from the Labour Force Survey for Pakistan, but anecdotal 
reports confirm long term unemployment as a serious and severe issue. The primary option 
for many families is to rely on remittances from family members migrating for work within the 
country, or overseas, usually to Saudi Arabia and the Gulf States or to the United Kingdom. 
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Small Towns 

The majority of the secondary towns in the affected districts are located on strategic but 
hazardous and constrained sites, with many close to rivers and cross points, on mountain ridges, 
or on precipitous slopes. These towns are likely to grow in the next decades including on marginal 
and highly hazardous land. After the earthquake could have presented an opportunity and 
access to technical skills to look at hazard mapping for these towns, avoiding reconstruction on 
critically hazardous areas and identification of areas for planning control in the future. It may 
have been possible to carry out essential risk reduction measures and mitigation works. These 
strategic locations will continue to be the focus of activity and construction and with increasing 
development the potential losses also increase. There were several multi-storey mixed use private 
buildings reconstructed at trading centres particularly on steep sites along with high occupancy 
buildings such as markets, hotels, mosques and private schools. These structures needed not only 
land use planning guidance but also engineering advice. They were outside of the planning and 
building control purportedly available in larger urban areas, and outside the ERRA based control in 
small towns which was limited to houses reconstructed after the earthquake. ERRA did not plan 
for proactive technical guidance for standards for community and private multi storey buildings. 
The Seismic Provisions in the Pakistan Building Code were available from 2007, but not easily 
communicated or adopted at field level. 

While the priority concern after 2005 was earthquake risk, it should be noted that the affected 
area suffers every year from land and mud slides triggered by spring and summer monsoon rains. 
They can also be affected by the impact of heavy snows. Unfortunately the floods in February 
2010 caused extensive damage to riverside construction in Hattian town, and the historic floods 
after torrential monsoon rain at the end of July 2010 caused further damage to many riverside 
settlements in NWFP and AJK. 

Smaller towns could have been easier to guide with technical support than the very complex 
major cities. Participatory planning might have been more feasible in contexts with smaller 
numbers of stakeholders and less political issues. and with smaller numbers of stakeholders. This 
could have provided a forum to assess damage, hazards and risks, to discuss plans and identify 
needs for technical standards, guidance, training and information, to develop stakeholder groups 
such as market traders, and to develop consensus on priorities and actions. issues like solid waste 
disposal could have been rationalised and upgraded, disaster preparedness plans for mosques, 
markets and other community places could have been developed. 

This did not necessarily require extensive capital investment, rather it required accessible technical 
advice to enable relatively well resourced communities to make better decisions for recovery. 
Most of all it required the catalytic role of community mobilisation and participatory planning for 
people to think, plan and act collectively. Institutional investment in the authorities responsible 
for smaller town development would have been helpful, but was considered outside of the 
scope of reconstruction and rehabilitation and would need to be subject to the mandate of 
other fora. However, the reconstruction also provided an opportunity to accelerate institutional 
reform institutional development and institutional capacity building. ERRA might have considered 
whether the Housing Reconstruction Centres  could have provided a service of guidance for the 
small towns in their respective areas, including engineering advice for non residential private 
buildings, and support for authorities and communities for planning and development. 

The prioritization of target areas for development included Haveli, a remote area close to the 
line of control, for electrification but not for livelihood or social support, whereas a cross sectoral 
prioritization on the basis of development indicators could have identified priority areas and 
guided investment across all activities and assistance agencies. The progress on easily accessible 
sites for school and helath sector initiatives indicates agencies were selective on the basis of 
access, but discriminated against remote and often low income areas many of which could have 
been identified as priority development and reconstruction or recovery areas. 

Urban Planning 

Cities and large towns. 

There were four main cities in the affected area which suffered the greatest damage:  Balakot, 
Muzaffarabad, Bagh and Rawalakot. These cities ranged in size from Balakot (around 30,000 
people) to Muzaffarabad (around 150,000 people). As these cities not only endured heavy losses 
but were also located in areas of high hazard, ERRA undertook masterplanning exercises for their 
reconstruction and development, and in the case of Balakot, relocation. The master planning 
exercises were focused on land use informed by microzonation. The plans included critical facilities 
and infrastructure, areas to promote and areas to limit development, and proposals for growth. 

Planning was a technical activity with less emphasis on economic or social development. There 
was limited capacity on the part of planners or communities to incorporate participatory processes 
or consultation with local stakeholders. The vision for the four urban centres did not include 
major initiatives which might have converted their role from service and administrative centres 
into engines of productive activity, with for example enterprise zones or facilities. The potential of 
the unprecedented funds available for investment from institutional donors, public philanthropy 
and the diaspora, as well as political will and technical support were not directed towards a new 
agenda for urban development. The urban recovery programmes reflect the recovery in general, in 
so far as the priority was replacement of physical assets. 

Before the earthquake, the urban authorities had limited capacities and resources to manage  
the implementation of services, development and maintenance of infrastructure, planning 
or building control. Relationships between urban communities and urban authorities was 
not strongly structured on any area bases, although some focus groups such as chambers of 
commerce, education providers, and transporter would have previously engaged with authorities. 
For the general population, there was no formal system of local level mobilisation or elected 
representation. The lack of previous structures of representation, participation and consultation 
hampered the process of engagement by the community in the post earthquake planning process. 
Furthermore the planning process took place early during a time when many urban residents 
were still dealing with shelter and accommodation for their families, and livelihood issues, and 
many had temporarily migrated and were not present at origin. Consultation tended to be a rapid 
process of technical experts providing information to community representatives, without broad 
based understanding of the criteria, decisions, recommendations or consequences. In some cases 
the recommendations gained wide support, in others there was local resistance to decisisons. In 
all however, there was a perception that the plans belonged to the authorities and were primarily 
about public works, rather than also plans to guide private sector development. As described 
above, the plans were seen as physical plans, and did not define social or economic objectives or 
initaitives. The plans did however go beyond the traditional scope of land use planning to ensure 
hazard and environmental issues were key considerations. 

The planning process and preparation of plans was a short and front loaded activity, but was 
not followed by sustained development of the long term responsible institutions, or sustained 
support to urban communities to revise, develop and implement the plans. More intensive 
and sustained engagement could have led to more inclusive decision making, including for 
example reprioritisation of resources when budgets were recalibrated, community facilitation of 
urgent works, compliance with safety recommendations. Instead decision making was largely 
a technical exercise, less concerned with levels of public support or ownership. The technical 
support for reconstruction including training and awareness and the leveraging of compliance 
with standards through tranche payment of financial assistance was not repeated in urban 
housing reconstruction, and the opportunities for engagement between authorities, households 
and communities which was a vital part of rural reconstruction was largely absent in urban 
reconstruction. 

Small town construction, often several 
storeys due to incremental growth and 
steep sites. Chikar. 

Muzaffarabad damage 2005
Muzaffarabad uncontrolled development 
2010



URBAN RECONSTRUCTION, PLANNING AND SETTLEMENT

Tariqabad, Muzaffarabad rapidly growing informal settlement at risk of flooding, 
landsliding and earthquakes. 

Balakot, attempts to relocate the residents to a new safer site have been slow, 
the existing location is commercially strategic although hazardous. . 

Increasing storey heights increasing building vulnerability and risk.  
Area based plan for Muzaffarabad prepared in 2006 but not materialised. 

The bazaar is central to the life of the city, but requires building and planning 
control and preparedness planning for this heavily populated area.

Land is scarce and expensive, marginal and hazardous land is being used for 
construction without adequate engineering mitigation. 

Urban growth, rapid infill with development on environmentally fragile land. 
Rural construction types on the edge of the city

ACTIVITIES
 ERRA developed master plans for 4 large towns affected by the earthquake integrating disaster risk management in the 

planning process. 
 Balakot town was planned to be relocated to a safer site with extensive investment in infrastructure. 
 Housing reconstruction was managed by a single cash payment, with no conditions, standards or guidance.  

RESULTS
 The city masterplans focused on a series public infrastructure projects, with successful reconstruction of government 

facilities. Separate project management for reconstruction agency capital projects. 
 Limited engagement with the private sector in the development of plans, or in the promotion or enforcement of safer 

housing or commercial reconstruction or development. 
 Limited support for institutional development in planning or building control or risk management.  

7  LAND USE AND PHYSICAL PLANNING 

130 131

SMALL TOWNS, RECONSTRUCTION, PLANNING AND BUILDING CONTROL

Rear of buildings on the same street, picture left. Steep sites resulting in multi 
storey RCC frame construction, often partially completed. 

Kundal Shahi, neelum valley, combination of traditional and new RCC 
construction. Towns located at busy river crossings connecting communities. 

Increasing population in towns with poor urban services management or 
community based initiatives to handle challenges like solid waste. 

Main street in a small town, centre for trade, social and communication activities 

Increasingly dense in site coverage and building heights with pressure on services 
and increasing risk 

New housing with investment in finishes, but with poor knowledge of seismic 
safety. Private and public hazard. Poor access to information available. 

ACTIVITIES
 Small towns were outside of the ERRA urban reconstruction programmes, under the Rural Housing Reconstruction 

Programme. 
 Over 200 small and medium towns had very rudimentary management systems before the earthquake and no effective 

planning or building control. Many are in hazardous and strategic locations at river and valley crossing points. 
 Support provided through the ERRA rural programme for communities on safer construction
 Support provided through the departments of local government and rural development to strengthen risk management. 

RESULTS
 Opportunities to engage with communities and authorities were constrained by policy and resource deficits. 
 The scale of the rural programme deflected attention away from the relatively minor issue of small towns. 
 Progress made in the promotion of safer construction with technical solutions and bespoke advice developed for the 

urban typologies present, including focus on steel fixing, commercial frame buildings and quality assurance.
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not necessarily in a facilitation role. Social mobilisers and community organizers may have had the 
skills to faciliate community discussion, but not necessarily to guide the discussion in terms of land 
related or physical development works. 

Training in engineering or in land use planning in Pakistan as in many countries was predicated on 
technical professionals as experts rather than facilitators. Experience with communities was usually 
predicated on communities as sub contractors or beneficiaries, rather than the main responsible 
actors and decision makers. While there are notable exceptions in rural programmes such as the 
AKRSP and urban programmes such as the Orangi pilot project, there was not a large corps of 
technically competent planners with training or experience in participatory and community driven 
development. Trained planners are few overall in the country, employed generally by Government 
authorities and in a small number of private commercial development consultancies. The ambition 
to bring planning skills to several hundred villages, or even to the 50 small towns in the affected 
would have required extensive training of the several hundred technical and social staff employed 
by the range of implementing partner agencies, and training would have required field mentoring 
and backstopping. The mobilisation of a corps of appropriate trainers would have even been a 
challenge, given the dearth of experienced planners.  

For all of the reasons above, there was limited likelihood of implementation of any kind of 
comprehensive or innovative approach to community driven land use of physical planning or 
village planning. It would have taken more than short intensive training to build up a corps of 
expertise and understanding to plan or implement this. However, considering a programme of 
this scale was anticipated to take three years, it could have been possible to train up at least a 
group proficient in rural settlement planning  and small town development in sustainable post 
disaster reconstruction and risk reduction, to link the development of this capacity and resource 
development with the long term authorities and to deploy the capacity to support specific critical 
settlements and at risk communities over the course of the programme. This illustrates the fact 
that institutional development and capacity building were not primary objectives. It also reflects 
the limited overall capacity and resources deployed in technical support. 

Housing, Settlement and Land Use

Increased number of houses. 

A high proportion of houses in the earthquake area were constructed incrementally as multi 
storey, often using the site topography. This housing typology was efficient in terms of land use, 
and allowed for degrees of separation within joint families. The previous pattern of mud flat 
roofs provided valuable terrace space which was very important as household space for social 
gatherings, for drying crops and other activities. In high altitude areas with severe winters, large 
multi storey houses were constructed to allow for winter storage, accommodation of animals and 
people and to raise the main house above the snow line. 

The rural housing policy standards promoted lighter smaller housing on the basis of seismic 
safety including single storey construction and disaggregated houses. The recommendation to 
construct single storey houses was strongly advocated in technical guidance, although houses 
with more than one storey were not completely prohibited and could be approved under 
engineering inspection. In some areas the community adhered to the recommended single storey 
walls in masonry, but developed the roof space as a habitable storey of accommodation, thereby 
circumventing the policy restrictions to establish a new pattern of multi-storey housing.  
SEE CHAPTER 11.

The ERRA policy provided one MOU per house, meaning one roof, or one single structure, but in 
the case of very large extended families occupying combined buildings the damage assessment 
teams used some degree of discretionary judgement awarding more than one MOU in cases 
of very large extended families. Many extended families also mobilised their own resources and 
seized the opportunity of reconstruction to construct more dwellings. 

The pattern of reconstruction to replace the pre earthquake large house by a series of new and 
separate houses reflecting a disaggregation of the joint family. The reasons for this change 
include: 

  Social evolution in the joint family system with preferences for more independence and 

Community Based Planning

Village Mapping

The Rural Housing Reconstruction Programme included activities called ‘village mapping’ 
under the terms of reference of village reconstruction committees to be facilitated by partner 
organisations. The objective was to increase collective understanding of land use and sustainable 
development issues in the village, to increase understanding of hazards and to promote collective 
actions in mitigation and risk reduction, to support engagement with government departments 
and NGOs on the planning and implementation  infrastructure and community facilities. The 
extensive destruction in many villages meant that it was necessary to reconstruct entire markets, 
mosques, schools, and other facilities and consider the reduction of risk through better selection 
of sites or to consider growth or new needs. 

However in the majority of villages land was in very short supply, alternative sites were rarely 
available or considered, and reconstruction took place on the same site as before. In the locations 
where schools were adjudged by geological and engineering survey to be inappropriate for 
construction of community facilities and key structures like schools or basic health units, it proved 
extremely difficult to find alternatives for a number of reasons, technically there is limited flat safe 
land, economically, it is very difficult to purchase alternative land, socially, it is very difficult to get 
agreement in the community about relocation, including arguments over who benefits. The high 
costs demanded by owners was not always related to an issue of value, it was also related to the 
perceived opportunity of reconstruction budgets. 

Village mapping did not become a comprehensive process integrating the plans of various sectors, 
particularly as it was driven through the housing reconstruction sector, which was focused on 
individual households who did not move unless the participated in the landless programme 
(see chapter 5). The segregation of sectors into ERRA sectoral programmes was reinforced by 
segregation of activities by line departments and a range of partner organisations. Community 
infrastructure rehabilitation and development such as link roads and water supply was more 
feasible for discussion through village mapping or in relation to physical planning, for example 
how many households would benefit from or contribute to various schemes. Mitigation works 
for hazardous lands were developed by AKDN based on cost benefit depending on how many 
households  / houses would be protected by the measures. 

In general, housing and settlement was too dispersed and was based on reconstruction in situ to 
require or benefit from village mapping exercises. Given the lack of demand the majority of VRCs 
did not engage in this activity as it was defined in the ERRA strategy. Instead of village mapping 
documenting land use and physical information, villages focused on collecting and using other 
information such as the list and contact details of skilled masons, carpenters and steelfixers in 
order to facilitate training for example, identification of vulnerable households, and other socio 
economic information, and the selection of locations for demonstration works, information 
displays or other community activities. 

Participatory planning capacity

Several villages, with trading centres, or with key natural resources such as river courses, or 
with high hazards, and with other concerns like rapid degradation could have benefited from 
community based discussion of physical development issues, to help access technical advice 
if appropriate, or as a means to build awareness and local consensus. The role of planning 
facilitators could have been to unearth local knowledge, to precipitate local priorities, and to 
galvanise the community into action. The highly dispersed pattern of settlement also represented 
a new challenge in terms of housing, settlement, land use and natural resource management 
outside of the conventional skills of the planning profession who may have been better equipped 
to address urban settlement.

Engineers employed in the department of Local Government and Rural Development were 
familiar with working with communities on planning and implementation of basic infrastructure 
programmes. Their mandate or experience would not have included facilitating discussions 
with communities about their own plans and resources. Their training would generally not 
have included skills in community consultation or mobilisation and depended on their personal 
experience or aptitude. They were not usually familiar with PRA or other tools for community 
engagement. Engineers with NGO experience were familiar with community implementation, but 

Peviously one large house, now three 
dwellings reconstructed after the 
earthquake. 
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separation,  
  ERRA AIT teams in some cases advised that separate MOUs needed to be separate houses,
  Incremental construction with different houses completed at different times,  
  Perceived safety of smaller buildings, 
  Separate access to resources by different family members resulting in separate rather than 

shared actions. 

Construction usually took place on the site of the previous house if destroyed, initially on a smaller 
footprint if resources were limited,  but the additional houses often required consumption of 
previously agricultural land. Many families did not have extensive agricultural land or plain land 
and the land required for additional houses was proportionately significant. (note above the 
average land holding is less than 2 hectares). As people were concerned with safety they tended 
to use the safest flat land available to them, whether it was previously agricultural or not. In many 
cases people had no choice and also used marginal and hazardous sites not previously used for 
housing. 

This pattern of increased footprint of housing has been a major impact of the reconstruction 
process including the ERRA programme. It may have been important to ensure there were 
also technical solutions, training and promotion of storeyed options for reconstruction, rather 
than focusing on the technically simpler option of single storey at the cost of major land use 
consequences 

Rural residential land links to agriculture and environmental sustainability. 

After the earthquake communities anecdotally report an acceleration in the pre earthquake 
pattern of diminishing agricultural activity, families had reduced activities like growing vegetables 
for household consumption and were purchasing imports from markets instead, likewise people 
were keeping fewer livestock or poultry. The reasons included the pre earthquake growth of 
an economy based on remittance rather than subsistence, reduction in land holding sizes due 
to generational sub division, high levels of education and raised aspirations for non subsistence 
livelihoods, the social trauma of the disaster, households being busy in reconstruction, and access 
to new resources.  

The diminishing landholding size meant reliance on traditional crops and activities was less viable 
or not viable. Post earthquake recovery livelihood programmes included agricultural diversification, 
the promotion of crops for more intensive farming, and investment to ensure the available land 
was more productive including water supply and fertiliser. There were several programmes 
promoting the planting of fruit trees, coming from agricultural diversification obejctives but less 
widerspread investment in forestry, mainly because of the existing state instruments and role 
managing forestry. WWF reported that areas affected by severe deforestation suffered greater 
earthquake damage including triggering of landslides. Post earthquake tree planting programmes 
were generally not promoted under environmental sustainability objectives or related to 
integrating risk reduction, settlements and natural resource management. 

The increased number of dwellings brought additional impacts such as increased cut and fill on 
steep slopes to provide residential sites, trees cut to provide clear sites and timber for construction, 
and a large scale increase in household sanitation and disposal, particularly as the disaggregation 
of large houses resulted in multiple new smaller houses generally with separate latrines. This is 
discussed further under chapters 8 and 9. 

The design of the ERRA housing programme was highly individualised and focused on the 
structure of the house itself rather than on wider settlement issues. The housing programme 
did not extend to planning or implementation of activities to identify issues of environmental 
degradation and their impact on settlement and increased settlement development. In the 
completion stage of the programme 2009 / 2010, UN-HABITAT initiated a series of programmes 
to raise awareness and to support community actions in natural resource management in relation 
to settlement in association with the authorities in AJK. See Chapter 9 Environmental Planning. 

Expanding the number of dwellings on 
agricultural land following the terrace 
pattern

THE JOINT FAMILY SYSTEM : MULTIPLE HOUSES

All new dwellings show a widespread adoption of ERRA housing construction 
standards.  

Even where land was very scarce several dwellings were ocnstructed, many 
families do not rely on agricultural income but on remittances. 

The rural housing reconstruction programme saw a widespread increase in the number of dwellings as joint families disaggregated into separate units consuming 
increasing amounts of agricultural land. Previously shared facilities and services like kitchens and sanitation mutliplied for each new unit. 

New houses built incrementally and in different technologies by various members 
of the family according to means. 

Overall increase in land under housing, without parallel increases in road, 
electricity or water provision. 
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Risks and Challenges
  Land use planning was targeted to main urban centres  

Land use planning was focused only on four larger cities and not on smaller towns, or rual 
development or integrating urban and rural development. 

  Planning for vision for long term development 
The recovery was driven by reconstruction of physical assets rather than seizing the opportunity 
for longer term economic, social, institutional or physical development. Some initiatives 
were taken to accelerate development in previously underserviced areas, other efforts to 
steer development or investment to particular districts had various motivations, and was not 
necessarily based on transparent planning processes or consensus. 

  Sectoral programming rather than area based programming  
The recovery was driven by sectoral planning rather area based or integrated planning, issues of 
land use, infrastructure and development, public and private actvities. In sectoral programming 
decision making was centralized and top down rather than devolved to local level. 

  Division between urban and rural recovery programmes. 
Due to the very strict compartmentalisation of activities in ERRA programme management, 
there was limited sharing of expertise or lessons learned between rural and urban recovery 
programmes, and no relationship between urban and rural planning or development.  
Urban reconstruction was severely underserved in terms of technical capacity, although it 
required the greatest sustained attention and support in land use and physical planning, 
Planning required development control support and community engagement. 

  Small towns in limbo 
Small towns were covered under the rural housing programme, but without specific 
appropriate technical support. Before the earthquake they did not have institutional capacity 
for land use planning, development control or urban management unlike the larger cities. After 
the earthquake, the focus for assistance was larger cities and the needs of smaller towns were 
neither covered by the urban or the rural programme. 

  Limited institutional and technical capacity and partnerships.  
ERRA did not have Government institutional partners for the Rural Housing Reconstruction 
Programme and had a very limited engagement with Government institutional partners in 
urban recovery. There was no area based integrated planning which might have addressed 
land use and physical planning issues as a factor in overall development.  
There was very limited technical support or capacity for either urban or rural recovery 
programmes due to funding constraints. Of the technical capacity available there were few 
people with appropriate skills or experience to consider broad based participatory planning.   
Activities like village mapping could not be developed or implemented in a meaningful way 
due to lack of real capacity and lack of interest on behalf of rural households, and there was 
no mechanism to target any existing capacities to priority areas. 

  Settlement, hazard and natural resource management 
The separation of urban and rural sectors was reflected in separation of housing, disaster risk 
management and environment programmes within ERRA planning and management and 
subsequent field implementation. This separation mitigated against local area development and 
the integration of housing and settlement concerns with land use and management.  
Within the rural housing programme, settlement, and environment issues were not developed 
until the last stage of the programme. #

Results and Achievements

  Technical Guidance.  
More appropriate building types were developed for urban and small town contexts, common 
defects identified and technical guidance developed. 

  Transfer of support from rural to urban 
Technical support for urban recovery was provided as transfer of capacity and lessons 
learned from the rural housing programme, albeit on a small scale and at a late stage in the 
programme. This included facilitating coordination between urban authorities, communication 
of hazard issues and physical plans, awareness and skills development for safer construction, 
and activities to generate active citizenship and mobilization at ward level. Small town support 
was focused on engineering support including technical davice for the design and construction 
of multi storey buildings, awareness and skills development for safer construction, through 
steel fixing campaigns and a number of training and demonstration events. 

  Advocacy 
Extensive documentation was carried out over the course of the 5 years of recovery to record 
and analyse the urban recovery including the impact of land use and microzonation plans. This 
information can provide valuable insight and lessons learned for future recoveries.

  Environmental issues in settlement.  
In 2009 and 2010 a number of initiatives were planned and implemented to develop 
community based awareness and activities in natural resource management and environmental 
sustainability in relation to housing and settlement.  Results also provide groundwork for future 
policies and interventions at a number of levels. See under Chapter 9 Environmental planning. 

Summary of Lessons Learned

 Integrated programmes  
The sectoral segregation of planning and implementation reduced the potential of area 
based or integrated planning including local institutional and community based planning. 

 Housing or settlement, land use, natural resource management and risk reduction  
The housing programme was focused on the individual and the structure, and not the 
community and settlement. Addition consideration of wider issues could have assisted the 
development of a programme with wider policies, awareness and activities, and possibly 
greater sustainability. 

 Village mapping  
The ambitious programme to carry out village mapping in all communities did not 
materialise due to lack of demand and low prioritisation in many communities, limited 
resources, time and depth of community engagement process, lack of appropriate 
capacity and skills, and the individualised nature of the housing programme.  

 Small towns  
The decision to relegate support for affected households in small towns to a rural housing 
policy should have necessitated a specific strategy response for small town needs for 
technical support, both for planning and developmeng and for building design and 
construction.  

 Capacity 
There were limited resources and capacities for planning issues. Specific inputs 
institutionally and in target areas, issues and in capacity building would have contributed 
to programme development.  
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Recommendations

 Optimise the opportunity  
The level of investment and construction activity after a disaster provides unique 
opportunities for economic, social and physical development plans, institutional 
strengthening and community awareness. The vision for recovery should be more than 
building but also consider long term development opportunities at the provincial or district 
or village level. This requires political leadership and devolved decision making and access 
to resources. It also requires integrated programming.

 Housing and settlement  
Post disaster housing programmes focus on reconstruction of buildings, but should identify 
settlement issues which may be addressed during reconstruction, targeting risk reduction, 
environmental sustainabilty or long term development issues. 

 Invest in capacity building  
Reconstruction presents an important opportunity to invest in capacity building in 
institutions and in technical professionals. While the focus was on engineering capacity 
building in the housing sector, it would be useful to also invest in planning capacity in local 
government and in the national professional sector. This investment would not be only 
for the direct implementation of the reconstruction programme but for the more normal 
issues arising after reconstruction in planning and development, and in risk reduction as a 
mainstreamed activity. 

 Target capacity to critical issues.  
Technical capacity and resources to assist with planning issues are likely to be limited. It is 
better to plan for targeting technical support to critical issues and critical areas rather than 
comprehensive blanket programming in such circumstances and to invest in partnership 
and institutional and capacity building to optimise inputs. principles.

The discussion on the sustainability 
and future of the earthqauke area’s 
agricultural and environmental future 
must focus on the needs and impact of 
settlement and housing. 
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EARLY RECOVERY:  
THE CONTEXT FOR 
HOUSING AND COMMUNITY 
RECONSTRUCTION

 Coordinating the shelter response, the Federal Relief 
Commission and the pilot IASC Shelter Cluster

 Winter shelter solutions

 Migration and displacement

 Spotaneous self recovery

1

Cooking for the family. Maintaining everyday life in tent 
accommodation, winter 2005, AJK. 
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INFRASTRUCTURE AND  
SERVICES DELIVERY

 The impact of access and transportation

 Markets and material supply

 Household and settlement infrastructure,  
services and facilities

8

Transporting materials for house 
reconstruction, Patika

CHAPTER
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Introduction / Context
The situation of infrastructure and services in the earthquake affected district varied widely from 
a few easily accessible and well serviced areas to a majority of poorly serviced remote locations. 
Over 90% of the affected population lived in dispersed rural locations representing a considerable 
problem of access and infrastructure provision. The majority of households did not have direct 
access to a metalled road, and an average situation was a 30 minute walk to a jeepable stone 
road. Access affected not only the transportation of materials for reconstruction but also 
information and communication, community mobilisation, labour movement and other activities. 
At the time of the earthquake there was very limited mobile phone network coverage in the 
affected districts and only rudimentary internet access in major cities. 

In the Rural Housing Reconstruction Programme, the general focus of ‘build back better’ was on 
improving seismic safety, rather than infrastructure and services or environmental performance. 
At the time of the earthquake a significant proportion of households had no or substandard 
sanitation facilities. The main household water supply was collection by women of water from 
groundwater springs, piped water supply coverage was prevalent only in some areas. Most houses 
had basic access to electricity since the 1990s but supply was intermittent. Fuel for heating and 
cooking was usually local timber. 

Although some of these aspects of housing infrastructure were mentioned in the initial policies, 
the subsequent limited capacity, resources and time resulted in a focus on hazard resistant 
construction of the core house and less focus on the rehabilitation or development of household 
services. This also reflected key donor’s policy position that all development deficits could not be 
redressed through reconstruction. 

Key Decisions
 ERRA segregation of sectoral programmes 

The ERRA rural housing strategy referred to water and sanitation but did not include household 
water and sanitation facilities and services or electrical installation in the prescribed financial 
assistance package, the technical assistance curricula, the certification process or the indicators 
to be monitored in the programme. The assumption was the rural housing programme would 
link to related ERRA programmes in infrastructure and services. However, these linkages were 
not automatic as each sectoral programme had its own priorities. 

 ERRA formal programme conditions, indicators, standards and guidance.   
Household water supply, sanitation and disposal, electrical supply and installation were not 
included under ERRA standards or guidance for housing reconstruction. ‘Build Back Better’ 
did not include any specific targets in housing infrastructure. The provision of services was 
not included in the indicators of housing reconstruction or formally monitored by ERRA in 
inspection. The conditions attached to financial assistance were not used to leverage basic 
standards or improvements in housing infrastructure.   

 Housing infrastructure and facilities improvements in completion stage 
ERRA agreed to the promotion of building improvements in household infrastructure facilities 
and services including sanitation, rainwater harvesting and fuel efficiency as part of the 
housing completion technical support activities by UN-HABITAT from 2009 onwards. 

 Material hubs 
In 2006 at the outset of the programme, ERRA supported a development of a network of 
material hubs as public private initiatives to facilitate the building materials pipeline, access to 
market and quality assurance.   

 Road rehabilitation  
Road networks were in very poor condition in many affected areas and transportation was 
critical for reconstruction. Following early emergency rehabilitation the scheduling of major 
upgrading works involved difficult decisions considering the potential impact on reconstruction 
costs. A number of organisations undertook minor link road rehabilitation or upgrading as part 
of livelihood and community infrastructure support activities. These decisions were not directly 
part of the ERRA Rural Housing Programme. 
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This chapter reflects on the impact of transport, access, water supply, sanitation, electricity and 
other infrastructure on post earthquake housing reconstruction. It also discusses housing and 
settlement infrastructure, facilities and services as part of the planning and delivery of housing and 
settlement rehabilitation and reconstruction (referred to as housing infrastructure),  

The scale of the affected area and the extreme topographical conditions posed an unprecedented 
challenge in the transportation of materials which was borne most of all by families and 
communities as they managed the responsibility for procurement and carriage of materials for 
their own housing reconstruction. 

The dispersed pattern of settlement in a hazardous and fragile environment represented further 
challenges to the sustainable provision of infrastructure supporting a rapidly increasing rural 
population.  

Guiding Principles
 Public and private sectors 

Infrastructure includes public and community sector facilities and services as well as the 
facilities and services developed as part of private individual and group housing, such as water 
supply and sanitation. 

 Institutional responsibility  
Planning and implementation of key infrastructure reconstruction were coordinated by 
ERRA and managed by the provincial and state line authorities who are responsible for the 
continuing operation and maintenance of public infrastructure and facilities. (Outside of the 
ERRA rural housing programme)

 Access 
Access, transportation and distribution pipelines are key factors in people driven recovery 
programmes and should be considered in reconstruction strategies. 

 Infrastructure deficit 
Reconstruction cannot redress all development deficits which existed prior to the disaster. 

 Optimise opportunities in reconstruction. ‘Build Back Better’.  
There is an opportunity through reconstruction to ‘build back better’ including not only 
reducing seismic vulnerabilities but also improving household infrastructure and services, but 
this should be optional rather than mandatory in reconstruction. Guidance and support for 
improving household infrastructure can be part of technical assistance and awareness activities. 
Measures for improved infrastructure and services should follow the same principles as those 
for housing construction: affordability, appropriateness and use easily available materials and 
skills. 

 Sustainable housing and settlement 
Improved infrastructure can contribute to the development of more sustainable housing and 
settlement, with improved natural resource management and resilience to the impacts of 
climate change. 
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it is important to remember that this is some of the most inhospitable terrain in the country for 
road construction and road maintenance, with landsliding, snow and monsoon rain accelerating 
degradation. 

ERRA Material Hubs.

Facilitating the Building Materials Market

From the ERRA Rural Housing Strategy April 2006: 

“Facilitating the Building Materials Market

In view of the unprecedented scale of reconstruction activity in the affected egions, the 
Government will need to facilitate the smooth supply o fbuilding materials in the required 
quantities. The technical assistance would further support the government’s efforts through 
establishing direct links with the private sector at the national and local levels to assist the flow 
and purchase of building materials, particularly by rural committees and other community –based 
organisations. Proactive measures will be undertaken at various levels, to ensure that the planned 
10-fold increased increase in pucca housing construction activitiy is not constrained by building 
material shortages, and that input prices can be maintained at reasonable levels. 

 ERRA and the provinces will widely publicize the multi-year housing reconstruction programme 
and corresponding aggregate annual demand for building materials, particularly cement, steel 
CGI sheets etc and identify net import needs so that domestic materials manusfactureres as 
well as traders / importers can gear up to meet this increased demand in time. 

 Note: Initial estimates indicate the following annual material requirements: cement 200,000 
tonnes, Steel 40,000 tonnes, CGI sheets 25 million sq ft. 

 Local governments will provide suitable sites for setting up of local building material markets, 
to supply affected owners. 

 POs active in micro credit initiatives will be encouraged to provide entrepeneurship training 
and funding to locals in the affected areas to set up shop in the above material markets and 
technical training in production of prefabricated housing elements such as formwork, precut 
and shaped reinforcement bars; door frames and shutters, window units structural steel roof 
framing members.”

ERRA supported by the World Bank further developed a “Strategy for the facilitated supply of 
building materials for the reconstruction and restoration of houses in the earthquake affected 
region”. 

This strategy considered the following factors: 

 Central planning, coordination and support. 
 Execution and implementation at District and community level
 Consultation with all stakeholders
 Building materials manufacturing capacity assessment
 Important requirements and GoP’s role in facilitation and regulation
 Coverage network of traders and suppliers
 Local entrepeneurship in affected areas. 
 Quality monitoring framework for materials
 Capacity building / training for artisans
 Availability of transport services at fair prices for supply of construction materials
 Efficient and cost effective procurement with acceptable lead times
 Conceptualization and operationalization of Hubs. 

The following activities were outlined in the strategy: 

 Identification and analysis of critical issues related to building materials.  
 Outline and review of transport issues with respect demand and supply.
 Formulating methodology and operational strategy for Hubs. (including rules of business and 

SOPs.)
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Summary of Activities

 Material hubs established 
Over 30 ERRA material hubs were established in NWFP and AJK in mid 2006 to increase 
access to key building materials at ERRA specified quality. Monitoring of quality of 
prescribed materials was carried out ERRA M+E teams. 

 Rehabilitation of water supply 
ERRA water and sanitation undertook rehabilitation of piped water supply systems 
damaged in the earthquake. This was not under the ERRA Rural Housing Programme but 
many partner organisations undertook both housing support and water and sanitation 
support in the same communities. 

 Rainwater  
Rainwater harvesting at household and community level, storage, water filtration and 
water testing was developed and promoted from 2009 onwards by UN-HABITAT under the 
ERRA rural housing programme in association with ERRA water and sanitation. 

 Sanitation 
Household sanitation, site disposal and drainage was developed and promoted from 2009 
onwards as per rainwater harvesting above. Low cost solutions for remote areas and 
improved conventional solutions for higher income and peri urban areas were developed in 
coordination with ERRA water and sanitation and the AJK department of public health. 

 Electricity 
Household sanitation, site disposal and drainage was developed and promoted from 2009 
onwards as per rainwater harvesting above. Low cost solutions for remote areas and 
improved conventional solutions for higher income and peri urban areas were developed in 
coordination with ERRA water and sanitation and the AJK department of public health. 

Technical Issues

ERRA sectoral segregation 

In ERRA planning and implementation programmes were developed sector wise with limited 
overlap or exchange between complimentary sectors, such as housing and infrastructure. 
The separation also led to some issues being lost in the gap between. While ERRA water and 
sanitation for example dealt with public and community sector works, private and household level 
water and sanitation was not covered by housing or by water and sanitation. 

In some cases partner organisation were implementing parallel programmes in housing and water 
and sanitation in the same union councils. This provided some benefits in terms of rehabilitation 
and development of local water supply, supporting construction work and also general access to 
water and protection of ground water sources. However, the priority was public and community 
works. Similarly, programmes in sanitation were focused on education facilities, and basic health 
units, rather than household sanitation facilities or practices. The development of and promotion 
of rainwater management and various sanitation and drainage technical advice at community and 
household level was developed only from 2009 onwards as part of building improvements. 

Road rehabilitation and development was generally left until a later stage in the recovery 
programme, and so did not benefit all of those transporting goods early. On the other hand, 
extensive road works at an early stage would have caused increased disruption and costs. Ideally 
key road works were needed immediately after the earthquake on an emergency and accelerated 
basis. Actually the rate of reconstruction accelerated and scaled up significantly for carriage 
of materials from March 2007 onwards. In 2006 most households were busy with damage 
assessment, planning and then plinth construction. It might have been possible to carry out 
improvement works before that time that could have reduced the transport burden. However, 
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Suspension bridge rehabilitated a few 
months after the earthquake restoring 
access and communications which 
facilitated reconstruction. 
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oversized steel and compromise on price, or use undersized steel and compromise on safety. The 
quality of steel also varied, in ERRA operated Hubs and to a greater degree in the local market, 
with high proportions of carbon and brittle failure reflecting recycled sources.The Hubs were 
managed by business people who were not interested in or able to provide technical advice. 

The planned TOR that Hubs would provide prefabricated steel reinforcement did not take off 
successfully on any scale. In theory prefabrication should have saved the considerable time and 
expense of getting skilled steel fixers to remote sites. However, efforts even in the early stage 
of the programme to promote prefabricated corner connections, stitches or other members did 
not generate replication business. The main exception in steel fabrication was the production 
of prefabricated columns which became a widespread prefabricated item, sold through steel 
suppliers, but not the ERRA Hubs. As such it was not subject to specification or quality control. 
The anchorage was usually inadequate at the base and top, the spacing of rings too wide, and 
rings were made without seismic hooks. The shortcuts in quality helped to reduce the cost and 
make the columns easier to transport. UN-HABITAT worked with steel supplier and steel fixers 
at the steel shops on quality control and awareness. See Chapter 10. However, prefabricated 
columns in steel was following an established pattern of prefabricated fancy columns usually used 
in verandahs, often with a single reinforcement bar, and with poor anchorage, and with a total 
diameter as low as 3 inches. 

Bricks were included as an ERRA hub item, but concrete blocks were not. Bricks were traditionally 
produced in certain parts of the country with good clay deposits and kilns over centuries. The 
quality was relatively constant although there was room for improvement in the efficiency of 
firing, in standardising brick sizes, and ensuring crushing strength. Bricks were used in housing 
reconstruction mainly in areas close to their production or by small numbers of people in other 
who could afford this relatively expensive option. On the other hand concrete block production, 
sales and use grew exponentially to serve the housing and other sector reconstruction activities. 
In mountainous areas it was easier to source stone than clay deposits. Solid blocks were made 
commercially in NWFP, but were more likely to be made house by house on site in Patika, AJK. 
Across most of AJK, there was a massive growth in hollow block production and use. This was 
mostly due to the very high transport costs in the area and the weight advantage in hollow blocks.

While the materials for ERRA material Hubs were subject to engineering specification from an 
early stage in the programme, there was not a clear specification for concrete blocks. In the field 
a range of sizes were produced in both solid and hollow types. The commercial block makers 
were usually small businessmen who had little expertise or experience in block production. 
Block making grew along river valleys where supplies of water, sand and river stones facilitated 
production and the route coincided with main roads. The quality and strength in concrete blocks 
assessed in AJK in Spring 2007 ranged from 150 PSI to 1600 PSI. Given this wide range of quality, 
lack of technical expertise and decentralised production and distribution it was urgent and 
necessary for ERRA to devise a regulatory and technical support approach. 

A key issue to consider here in the review of the ERRA Material Hub system was the range of 
materials which required quality assurance, the mechanisms for quality assurance across a vast 
programme area from centralised levels of production such as steel, to local production such as 
concrete blocks and prefabricated columns.  

Quality assurance needed to be not only  a top down issue of regulation but equally supported by 
awareness activities aimed at customers to ensure demand for the required quality and standards. 

The challenge to redress standards and quality in concrete blocks is described under chapter 10. 
See chapter 9 Environmental planning. materials for reconstruction.
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 Formulation of reporting and monitoring framework for material supply to Hubs and beyond. 
 Review existing procurement procedures and offer responsibilities. 
 Preparation of material supply framework
 Developing a strategy to effectively disseminate information on the Building Materials 

Framework. 

The hub system was basically a support to and formalization of the existing private sector market 
and not a parallel or new system.  

Hub operators were generally local businessmen already involved in the supply of building 
materials such as cement or CGI sheets. In this regard it did not displace the local market 
mechanism. The cost at hubs was not centrally fixed, but also related to local market rates and 
in this regard did not distort the local economy, nor did it ensure a significant mitigation of local 
market forces. See below under Location and impact of transport. 

From the ERRA Material Hub strategy it is clear that the main objective was adequate availability 
of the materials required in according to ERRA standard specifications. There specification was 
promoted but the enforcement of quality assurance was less of a priority. Support quantity and 
supply was more important than quality. This was due to an assumption that centrally controlled 
materials like steel and cement did not need quality checking and other materials had clear advice 
for provenance which should have assured quality. Price differences across the affected area were 
considered acceptable and inevitable. The effort to increase supply was the main purpose of the 
strategy and was considered adequate to mitigate inflation. 

The establishment of Hubs was driven by demand and closely followed the existing pattern of 
supply. The total number of hubs was 76 in NWFP and 84 in AJK. It did not resolve the problem 
of limited supply in secondary centres and remote areas. ERRA was regularly requested by the 
community and local authorities to provide additional Hubs, and tried to do so, but prevalence 
and location continued to be a shortcoming. For example in all of Haveli District, there was no 
ERRA Hub. This case illustrates the problem that hub operators concentrated where there was 
already a strong market, but did not have to take the initiative to move to forward or remote 
areas, and ERRA’s reliance on the private sector fully in this regard limited their ability to address 
the deficit in such areas also. See Hub list

The information about ERRA Hubs was promoted in the affected districts in 2006 and Hub 
operators selected following field inspection by ERRA. Where more than one existing supplier 
applied to operate an ERRA Hub, all who met the criteria were selected. The majority of suppliers 
wanted to join the scheme as it was perceived as a business advantage to be endorsed by ERRA 
and to be able to display the ERRA sign as selling ERRA approved materials. Most Hub operators 
did not get any assistance for sites from Government, as it was a slow process, and instead used 
their own or privately rented land. Existing shops were used for cement, CGI and other goods 
and additional plots used for the bulky materials.Most Hubs operated for 12-24 months. After 
a minimum time prescribed by ERRA a number withdrew from the scheme, generally due to the 
expense of meeting quality conditions. 

See attached documents on ERRA material hub rates from 2006-2009. 

Materials and Quality

The key materials handled at ERRA Hubs were: 

1. cement, 
2. reinforcement steel, 
3. aggregate (crush), 
4. sand, 
5. bricks, 
6. CGI sheets. 

The quality of the materials was prescribed by ERRA. See under Chapter 10 housing design and 
construction technology. Hubs were subject to random quality inspections by ERRA M+E sub 
engineers and inspection teams.

There were issues of quality in crush as it was specified to be sourced from the Margalla and 
Lawarancepur quarries outside the areas and therefore relatively expensive. Local crush was 
varying quality but significantly lower cost. Of greater concern were issues of quality in steel 
supplies. The ERRA specified diameters were not always available, and households had to use 
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Harvesting  of sand from the Neelum 
river . 
 
Local source of aggregate at Patika, 
dolomite based material unsuitable for 
construction. 

Concrete block production, river valley
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standards in conventional materials and therefore reach a level of compliance, 
 that is should have been faster to reconstruct in areas where costs were lower as the 

purchasing power of financial assistance was greater, 
 alternative construction standards based on local materials and less transport were necessary 

for people to afford to reconstruct safely and economically in remote areas. 
The typical transportation burden for the construction of a two room house in confined masonry 
to a site approximately 20 km from a kacha road, 4km from a main metalled road is attached. The 
assumption is that 30% timber and 100% stone were available at the site from salvage materials. 
The transportation from main road to kacha road was by truck. Trucks generally do not carry more 
than 8 tonnes in hilly areas and therefore have to travel less than full depending on topography. 

From unloading at the main road, materials were further carried by tractor and trolley on stone or 
non metalled roads. This type of transport was also used on main roads but was less economical 
than trucks due to less capacity. The rate for trucks per km was approximately 85 PKR per km. 
Tractors and trolleys were able to deal with difficult terrain but also had to use less than full 
capacity in steep areas. The rate for tractors and trolleys was around 300 PKR per km. 

The cost of truck and trolley transport included loading and unloading costs. Post earthquake local 
transporters invested in additional vehicles to meet the extra demand. The cost of a tractor and 
trolley was typically around 750,000 PKR or around 10,000 USD. 

Although the housing strategy envisaged community mobilisation to organise group procurement 
and transportation, as a means to reduce costs, it was rarely taken up as a priority by the 
community, although sharing of transport happened on an adhoc basis rather than any systematic 
village wide planning.

From the unloading at the closest kacha road the transportation to the site was done by people 
or by pack donkeys according to location and availability. People could generally carry a load 
of 3 concrete blocks on plain ground, or 2 concrete blocks on steep ground, this was a load of 
approximately 25-30 kg.  Donkeys could carry a greater load, up to two times the weight carried 
by people. 

In most cases all able bodied family members assisted in carriage including women and children. 

A two room house required approximately 1200 concrete blocks, apart from steel, crush, sand 
and other materials, so the amount of person and pack animal transportation can be gauged in 
hundreds of person / donkey trips. This required extensive effort in organisation of family labour 
and paid labour. 

The total transport bill by truck, then tractor and trolley, then people / donkeys amounted to 
approximately 6,300 PKR, 14,400 PKR, 54,750 PKR respectively. (total 75,450 PKR)

The last category (54,750 PKR) was calculated on the basis of paid labour, but was offset by family 
labour contributions. 

The construction of compliant houses in conventional new materials and technologies at remote 
locations is a remarkable testimony to the determination and responsibility of the families and 
communities concerned. The massive logistical constraints could not have been overcome by a 
contractor based implementation mechanism for over 300,000 of the houses on remote sites. 
This challenge was faced in the school construction sector and resulted in some cases in very 
low interest by contractors, slow progress, poor quality work and resorting to lightweight rapid 
construction techniques. 
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Location and the Impact of Transport. 

A central principle of the ERRA Rural Housing Reconstruction Programme was that the same 
financial assistance and technical support would be provided for all affected households. However 
the affected district included easily accessible and many remote areas. The hub system increased 
supply but did not mitigate the very wide range of cost variation for materials and transport across 
the area, which affected the value of the financial assistance. 

See for example the Hub and Local Market Rates at end of December 2008 at eleven locations in 
AJK and 13 locations in NWFP. Attached. 

This sample data shows that Hub rates were equivalent to or slightly below the market rates for all 
materials, for example an average of 5-10 PKR difference in the cost of a bag of bag of concrete 
typically priced around 400 PKR. 

More importantly the recording of the Hub and market rates show the considerable different in 
cost of materials between different locations, mainly due to two factors, distance from the site of 
production and due to road conditions. 

While this was a difference of around 10-15% difference in costs for nationally produced 
materials like cement, reinforcement steel, and cgi sheets the difference was more marked for 
materials produced locally. For example, bricks are produced in Haripur NWFP and Islamabad, 
widely available and used in NWFP but expensive to transport to AJK. The difference in cost 
was almost 100% or double the price. In the case of bulky and heavy materials or low value the 
difference was even more marked. The cost of  aggregate or crush for example was as low as 
13.25 PKR per cft in Garhi Habibullah NWFP, less than 20 PKR per cft in Abbotabad, Mansehra, 
and Shinkiari, but rising steeply to 25.5 PKR at Battagram, 30 PKR at Alai and far higher in AJK 
with rates starting at 42PKR at Muzaffarabad, 57 PKR at Bagh, 58PKR at Hajira and Abbaspur. 
It should be noted that these were prices at main towns and there was a significant additional 
transportation cost for locations away from the main town and main road. For an very typical site 
2km walking distance from a stone road located 4 km from a main metalled road, and 20 km 
from a main market or Hub the transportation cost from the Hub or market to the site was 25PKR 
per cft. The total cost at site for many people in the heavily damaged areas of AJK was therefore 
over 75PKR per cft, or over 4 times the cost close to the main road in NWFP. 

There were variations in cost of transport over the programme period, with 2006 high due to less 
capacity, 2007 and 8 due to high demand, and 2009 and 10 due to less demand but higher fuel 
costs. The costs were therefore relatively stable. 

The wide variation in cost meant 

 that it was much more affordable for people in some areas to construct according to ERRA 
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See material hub locations and 
rates. 

See transportation cost analysis

Typical distributor road and jeep transport 
 
All members of the family assisted with 
carriage of materials from roads to sites. 

Houses at 8000 feet. Roads closed by 
snow for several months of the year and 
difficult for commerical haulage. 
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ROADS AND ACCESS

Jeep transport for people and materials could only carry part loads on difficult 
terrain. 

Road rehabilitation and upgrading involved extensive cutting and slope 
destabilising.  

Suspension bridges are vital in the mountainous areas. This one shows the 
earthquake damage. 

Typical local stone road, the majority of roads were stone, not metalled.  

Main road along the valley, roadworks cause delay for all traffic. Typical lorry in 
the foreground. 

Many areas accessible only by pedestrian and pack animal. 

ACTIVITIES
 Emergency road and bridge opening and rehabilitation after the earthquake ensured access and communication to all 

areas. 
 Upgrading road works were difficult and slow causing major delays on journey times. 
 Transportation of all materials required for reconstruction was the owner’s responsibility to manage. 
 ERRA mitigated impact by 1.) endorsing local solutions and 2.) by developing material hubs to facilitate supply. 

RESULTS
 Location and access became a major determinant in the reconstruction programmes with differential tranportation and 

material costs adding over 30% to costs, and making some option prohibitively expensive. 
 Many people invested in vehicles, pack animals and mobile phones to organise their own and local transport needs.   
 All members of the family contributed significant time, energy and labour to offset transportation costs. 
 Local materials and technologies were widely adopted in remote locations. 

TRANSPORTING MATERIALS FOR RECONSTRUCTION 

One or two blocks weighing  12-15 kg each was the maximum possible to carry. 

Production of blocks in the river valley close to main road arteries along the 
valley and close to main towns. 

Carriage from road material dump to site by pack animal, adding significant effort or cost for families. 

Purchased material was dropped at the closest raod side location with adeqaute 
space to be transported further by people and pack animals.  

Larger vehicles could access villages on main roads. They could not be filled to 
the top in they were climbing the steepest roads. 
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In town areas there were also a number of houses with connections to mains sewerage. 

See KAP survey form and results. Reference doc

The highest prevalence of open defecation was in remote rural areas where previously low 
population densities in subsistence agricultural communities were steadily increasing, and holding 
size decreasing. In many remote areas the pre earthquake rate of open defecation was as high as 
75%. 

The siting, construction, and maintenance of surface drains and soakaways was often problematic, 
affecting ground water sources, site drainage, household and settlement health and hygiene.

Dry pit latrines were not common or widely accepted by the community. In mountainous areas 
it was often difficult to excavate deep pits. The greater difficulty was community acceptability. In 
Gilgit Baltistan traditionally households used ash from the fire to neutralise the pit on a daily basis, 
and were familiar with dry sanitation. Introduction of ventilated improved pit latrines (VIPs) in 
Gilgit Baltistan was very successful even in mountainous and very low income rural communities. 
However, in most of NWFP and AJK, the community expressed dissatisfaction that pits smelled 
bad and they preferred open defecation or pour flush. 

Directly after the earthquake a number of NGOs promoted ventilated improved pit latrines in 
affected districts, some constructed correctly, and some constructed poorly, usually with small 
and emergency superstructures. The overwhelming impact was a rejection and abandoning of dry 
pit latrines in the minds of communities and also engineers and technical staff of NGOs and local 
authorities. 

Pour flush latrines are the preferred option for most families, with disposal by soakaway or in rare 
cases septic tank. The ground conditions in most of the mountainous areas do not provide good 
site soil percolation rates and the problem of disposal is a serious issue in the context of increasing 
development, population and smaller holding sizes. 

It was not as simple as higher incomes and new construction equating to better sanitation 
and disposal. People invested in the superstructure and finishes, but the disposal was often 
executed with serious flaws. The selection of locations in relation to living accommodation, 
food preparation, ground water sources was inadequate. The design and construction was 
usually inadequate, without proper percolation, without proper depth, lining, chambers or other 
specification. There is not really a profession of plumbing, rather masons carry out the work, but 
they generally have been trained nor have they seen good practice to replicate. Workmanship in 
piped services is very poor, in water supply, hot water supply and soil water disposal. 

Using the categorisation of ‘improved sanitation’ including pour flush toilets connected to sewage 
systems, septic tanks or soakaways, or ventilated or covered pit latrines’. AJK MICS. Survey carried 
out in 2007 / 8 show use of improved sanitation at over 90% in urban areas and an average of 
58% in rural areas, but less than 50% in Muzaffarabad district. These figures reflect the AJK 
situation. See AJK MICS report. The range of sanitation conditions in NWFP varies widely as there 
was an even wider range from urban Abbotabad to rural Kohistan.

This figure is expected to have risen across the affected districts in total by approximately 
20% (source UN-HABITAT) as more families completed their house reconstruction and added 
bathrooms, separately or attached to the main building.  The average cost of a pour flush 
bathroom and disposal is around 30-50,000, depending on specification. Construction as part of 
the house saved in masonry costs.  
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Water supply

The second most important factor of infrastructure after roads and transport was access to 
clean water. Water supply was required for construction, and water supply rehabilitation and 
development was a major activity in reconstruction. Water supply and sanitation were linked 
and fundamental basic services in housing and settlement. Before the earthquake the sources of 
households water were as follows: 

 Unprotected dug well
 Unprotected spring
 Protected dug well
 Protected spring
 Public tap / standpipe
 Piped water to dwelling
 Rainwater harvesting

As the proportions of access varied widely across the affected districts it is not useful to give 
overall percentages. In areas closer to a main city such as Muzaffarabad and Bagh the ratio of 
households with piped water to their dwellings was approximately 25%, whereas more remote 
areas was less than 5%. A very high proportion of households used protected or unprotected 
springs in all areas, usually over 50%. This reflects the previous ease of access to good water 
supply for the community.  

A number of areas suffered from water stress due to poor ground water supplies. Springs in many 
areas were also adversely affected by the earthquake. Deforestation, recent prolonged dry seasons 
and rapidly increasing rural populations have affected both supply and demand. Testing of ground 
water sources in 2009 in the earthquake affected area showed a high rate of contamination. 

Pre earthquake rainwater harvesting was not very prevalent but the massive increase in cgi pitched 
roofs has generated more common practice of gutters and collection, usually in a rudimentary 
way. 

Reconstruction in new conventional materials including using sand cement mortar, brick or block 
work, reinforced concrete, concrete flooring and plastering required approximately 15,000 litres 
of potable water for construction of a two room house in blockwork and confined masonry. This 
was equivalent to around 3-6 months normal household water consumption.  Where women had 
to carry water for household use including construction, each trip was a maximum of around 12-
15 litres, the average distance was 30 minutes walking. 

During the winter season construction was usually stopped for around 2-4 months according to 
location, due to very low temperatures. In Spring and in monsoon season in July and August, 
construction was interrupted or sometimes stopped due to difficulty working. In between these 
wet seasons were windows of clement weather but also water shortages, particularly in the 
long dry season from September to December. In 2006 and 2007 construction slowed down 
significantly due to water supply problems during these months. In areas where water supply 
rehabilitation projects were progressed this situation was alleviated, surface water pipes had been 
damaged directly in the earthquake and by landsliding close to roads as the pipes were usually on 
the surface. In other areas rehabilitation was not sufficient to meet water supply needs. 

Piped water supply to houses has increased in reconstruction in more accessible areas and towns. 
The situation in remote areas remains approximately the same. 

The quality of water from local springs has decreased since 2005 due to increased contamination. 

The uptake of rainwater harvesting is explained in chapter 9 environmental considerations.  

Sanitation 

The pre earthquake provision of sanitation included the following practices and facilities. 

 open defecation, 
 small roofless enclosures with surface drains, 
 dry pit latrines,
 separate structures with pour flush latrines and soakaways, 
 attached rooms with pour flush latrines with pour flush latrines and soakaways or septic tanks. 
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Water storage and piped supply at rural 
house. 

Training masons to fabricate the 
reinforced concrete cover for a latrine pit.  
 
Training carpenters on correct dimensions 
for gutter fabrication for rainwater 
harvesting. 
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SANITATION

Separate latrine constructed in basic materials. 

Attached latrine, constructed incrementally, used for bathing and sanitation.  

Disposal close to the house without treatment.  

Separate latrine at a distance from the house. 

Attached latrine at the end of the verandah, external door, common practice.  

Pour flush latrine, water stored in a drum. water proof finish on walls 

ACTIVITIES
 Pre earthquake sanitation was often rudimentary in low income or dispersed rural housing. In higher income and low 

lying areas, sanitation was more likely to be attached to the house but disposal was not correctly managed. 
 ERRA standards for housing reconstruction did not include formal standards for sanitation. It was not included in the 

inspection criteria or a condition of financial assistance. 
 Sanitation was not a priority for technical assistance activities for the first 2 years. 
 New construction of houses included replication of the same pre earthquake practices. 
 The increased number of dwellings after the earthquake caused an increased demand for sanitation. 
 Sanitation was traditionally added incrementally and it was therefore appropriate and feasible to develop programmes of 

technical support after the main construction of basic housing had progressed, it would have been more effective to have 
started earlier and optimised promotion capacity. 

SANITATION IMPROVEMENTS

latrine slab and base for superstructure. Ventilation pipe on left. 

Low cost dhajji superstructure for latrine in remote areas.  

Water quality testing training of HRC, govt and NGO staff. 

Dry stone masonry skills used for pit construction in remote areas.  

Shaheen Gillani UN-HABITAT trainer explaining seismic resistance measures at a 
women’s session on a demonstration site. 

Water filter system using layers of filter material as prescribed. 

ACTIVITIES
 Partnership between UN-HABITAT, ERRA water and sanitation, AJK public health dept, and over 30 local NGOs as part of 

a package of environmentally sustainable building improvement measures in second phase of the programme.  
 Knowledge, attitude and practices survey carried out in sample areas to identify needs and shortcomings. 
 Solutions devised for low income and higher income sanitation needs, technical guidance and training devised for both. 
 Promotion of activities in targeted areas including demonstration buildings.  

RESULTS
 Improved technical knowledge among local govt and NGOs. Improve diagnosis of needs and preferences. 
 Training and information materials produced for public promotion and long term reference
 Over 100,000 people participate in building improvement activities
 Women targeted in measures to improve household health and hygiene. 
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Electricity 

TThe coverage of basic electricity connections before the earthquake ranged from around 50-60 
percent in very remote areas of upper NWFP including Allai valley, Kohistan and AJK, Haveli to an 
average rate of 80% and over 90% in urban and accessible areas. While connections were there, 
the electricity supply was problematic, with several hours per day without supply. 

After reconstruction the rate of provision has increased as people invested their housing financial 
assistance for connections, and the investment in infrastructure has increased generation and 
distribution and reduced losses. New hydroelectric power stations have been developed in remote 
areas to increase coverage. The post reconstruction coverage is estimated at around 75% in 
very remote locations, 90% average and over 95% in accessible and urban areas.  At the same 
time the rapidly increasing population poses a continuing challenge. The average time without 
electricity in Muzaffarabad per day is 4-6 hours, most of rural AJK 8-10 hours per day. NWFP 
supply also varies from accessible plain areas to remote mountainous areas. The supply problem is 
worse in summer. 

The cost of basic connection and number of points was approximately 5000 PKR rising to 9000 
for larger middle income households and around 12000 in the case of RCC slab roofs. Few 
electricians are formally trained or certified, they generally learn the work as informal apprentices. 
The quality of materials used and workmanship is variable, with common problems of fluctuating 
power, loose connection, low grade wire which burns out or melts when overloaded, low use of 
circuit breakers and other defects. 

Integrating household services in standards

The initial work carried out on housing standards by NESPAK included house designs which 
included kitchens and washrooms. However the housing policy emphasised guidance on 
construction technologies rather than specific house designs. 

The focus on construction technologies on standards, specifications, limits and principles for 
their use in a range of house designs to be determined by households themselves according to 
locations, resources, aspirations and other factors. 

The development of an expanded menu of ERRA approved construction technologies required 
significant effort to capture traditional technologies, new technologies, hybrids and to provide 
remedial advice for defective work. This was a rigorous process of technical review and 
development of guidance materials. 

The debate was related to compliance, meeting seismic resistant design standards as the priority 
was to facilitate households with technical advice which was linked to the criteria of disbursement 
of financial assistance. 

There was no inspection in relation to water supply, sanitation and electrical installation. There 
were no official ERRA standards provided or promoted for these essential services. 

Providing technical advice, timing and capacity issues. 

While a number of POs had parallel programmes in water and sanitation, the activities 
were generally in public and community infrastructure, and did not inform work in housing 
reconstruction. In many cases the PO staff implementing technical support, training and guidance 
in housing did not have structural or construction backgrounds or experience, but water, 
sanitation, health and hygiene promotion backgrounds. However, again, this experience was more 
based on community works and not on household level facilities and practices. 

The result was very little reinforcement of the housing programme in terms of water and 
sanitation by POs, who generally stuck to the TOR and usually did not have adequate resources to 
carry out this task sufficiently. 

The  fact that ERRA standards were focused on safety and had not developed to include a range 
of technical advice for building services, meant that the PO staff did not have access to relevant 
and appropriate training, technical guidance, specification, and public information materials which 
could have supported efforts to promote a wider range of technical support. 

The majority of POs were active in the field during the time when most of the affected households 
were struggling to assemble resources and materials to get a basic home constructed, and were 
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WATER

Children carrying water in plastic jerrycans by wheelbarrow. 

Water infrastructure in need of improved management.  

Rudimentary gutter for rainwater harvesting stored in tank with filter on top. 

Women carrying water in traditional metal vessels. 

Piped water supply at a house, to open water vessel

Local water supply with over ground pipes often damaged by exposure or wear 
and tear. 

ACTIVITIES
 Water sources were under increased pressure in the earthquake area. Despite good annual rainfall, water sources and 

supply was not protected or optimised by household or community management. Water supply was a major constraint 
for reconstruction during extended dry months. 

 Expectations of government provision of piped water supply was likely to be expensive and unsustainable in rapidly 
developing dispersed rural settlement. 

 Water quality was deteriorating across all affected districts. 
 Women spend long hours fetching water. Improved access to water is of great benefit to them.  

RESULTS
 ERRA water and sanitation were the lead agency in this sector, but concentrated on public water supply and quality. 
 UN-HABITAT with ERRA wat san, local govt and local NGOs developed and implemented programmes in household water 

management and rainwater harvesting, See Chapter 9 Environmental planning. 

Dispersed and dense settlement, issues of 
feasibility for service provision.
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similarly focused on ERRA terms and conditions for financial assistance. 

For most families water supply and sanitation was a concern, but a secondary issue in terms 
of timing, they prioritised the construction of two rooms to a habitable stage, and planned 
to construct kitchens, bathrooms and verandahs and further rooms later. For women in the 
household, bathrooms were of greater priority, not only for themselves but also from concern for 
children and elderly persons needs, but adult men in the household were less interested. There 
was of course a wide variation across locations and context and across income groups. 

Coordination between ERRA Rural Housing and ERRA Water and Sanitation could have increased 
the focus on water and sanitation as essential aspects of housing and improved the technical 
advice available. Increased coordination at ERRA level could have contributed to increased 
coordination in housing and wat san programming by implementing partners at field level. 
Likewise, coordination between the ERRA programme and the local authorities, specifically the 
department of local government and rural development or public health departments could have 
introduced improved local practices, particularly as the local authorities have a long term stake in 
water supply and ground water source quality. 

The constraint to funding for both HRCs and POs meant that few complete or adequate model 
houses were constructed. This was a largely a missed opportunity for training and demonstration 
in safer construction, but also a missed opportunity to develop, demonstrate, train and promote 
other building improvements which would be of continued value such as rainwater harvesting, 
improved sanitation, electrical fit out and other services. 

In 2010, UN-HABITAT in coordination with local authorities and with local and national NGOs 
operation in the affected districts, developed a programme of building improvements promotion. 
See report. See chapter 10. 

Risks and Challenges
  Infrastructure deficit and slow recovery and reconstruction of same affects housing 

reconstruction, access to materials, labour, costs etc.  
The coverage and condition of roads in many areas of the affected district significantly 
increased transportation costs and difficulties. The cost of transport for households ranged 
from <5000 to >75000 PKR apart from increased material costs due to locations. Due to 
variation in local material costs plus the transport factor, the financial assistance was not worth 
same to all households. This was a serious issue in a programme where equity was a key 
principle. The option to carry out massive and urgent investment in roads was not feasible. The 
option to subsidise materials or provide a range of financial assistance on basis of location was 
also not feasible.  

  Providing appropriate and timely technical advice for infrastructure and services 
requires development of information, capacity to deliver, awareness etc. 

 With a wide range of technical issues in terms of construction technologies and hazard 
resistance, a large number of houses to reconstruct, a vast area and rapid construction in the 
field in urgent need of advice, and only limited capacity and resources, all concerned have to 
set priorities.  
In the case of households, many prioritised construction of two safe rooms, over construction 
of bathrooms, as secondary for later investment. In the case of technical support, it would 
have been cost effective to deliver a wider range of technical advice through a structure of 
technical support rather than trying to deliver support for safety first and wat san and other 
information separately and secondly. Unfortunately the constraint of resources and capacity 
and the absence of programming imperative to include comprehensive support, rather to 
reduce technical support to hazard only, resulted housing services and infrastructure practically 
neglected for the most part of the programme.  
While the perception may be that water and sanitation and other services are an essential part 
of any shelter or housing programme, the ERRA experience shows this is not automatic and 
cannot be taken for granted. It must be properly planned, resourced with specific activities 
and monitoring of same. Dispensing with services is not acceptable in a temporary shelter 
programme (see Sphere guidance), services should not be dropped in a housing programme.  It 
is a vital opportunity when thousands of houses are being built to improve conditions through 

simultaneous and integrated technical support.
 

  The timing, duration and resources available for technical support 
 The ERRA programme experience shows that while ERRA and implementing partners were 

focused on getting construction underway to agreed construction standards, and followed 
afterwards with water, sanitation and other services, this mirrored the timing for the majority 
of households. The challenge for technical support is to plan whether frontloaded technical 
support and larger capacity for a shorter duration is more important or questions of duration, 
follow through and secondary support should be considered to ensure more comprehensive 
completion including services. The timing of technical support has to be designed according 
to when people need it and will make most use of it. If it is estimated to take 3 years for 
most houses to be built, then programme planning can anticipate the spectrum of early and 
late construction and the differences between initial awareness support and completion and 
services guidance.  It is commonly the case that resources for technical support is inadequate 
and cannot be sustained at the required level for the required duration. In this scenario there 
are other options for provision of technical support for services, for example through long 
term stakeholders, like local authorities. It is important that at least the front loaded capacity 
which is invested in safer building standards should be matched with early development of 
environmental building and services information so that all channels available gain bring it into 
circulation and awareness. 

  Sectoral segregation in the reconstruction agency of housing and water and 
sanitation or other household infrastructure can mitigate against sharing expertise 
and capacity, and integrated reconstruction strategies and implementation. 

 In the ERRA Rural Housing Reconstruction Strategy issues of water and sanitation, and 
environmental performance were mentioned, but they were not part of the criteria linked 
to financial assistance. They were not part of the TOR for implementing partners or partner 
organisations. They were not monitored by donors. Water and sanitation became the remit of 
a separate ERRA programme, but focused on public rather than household level, which was 
not addressed. There was limited coordination between the two ERRA programmes. This seems 
to have been exacerbated by separation of budgets according to sector programmes by ERRA, 
despite most implementing partners having non sector specific agreements with ERRA. 

  Facilitating the building materials sector can only partially mitigate issues of inflation 
and inequity

 The material hubs contributed to ensure the availability, quality and price of key materials, 
particularly materials imported to the area like steel and cement, but the distribution of 
hubs was not adequate or far reaching enough to fully mitigate the significant factor of 
transportation costs to remote households, or issues of quality in the local market for example 
in the case of steel.

Results and Achievements

  160 material hubs established. This helped to mitigate the impact of high transport costs due 
to limited and poor condition of road networks. 

  Increased coverage of improved sanitation, water supply and electricity connection. 

  Increased use of rainwater harvesting (see chapter 9). 

  In a number of areas, partner organizations implemented parallel and complementary 
programmes in housing, improving health and hygiene as part of water and sanitation 
activities. 

  In the final phase of the programme where substantial progress was already made on housing 
construction, technical support for infrastructure and services was increased. This coincided 
with less pressure on technical support capacity but continued presence in field due to the 
residual caseload. over 100,000 trained.  
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Summary of Lessons Learned

 Transportation  
Transportation infrastructure, road distribution and condition, haulage distribution 
and prices can significantly affect reconstruction progress and costs. The impact of 
transportation costs in remote areas seriously distorted the policy of equitable financial 
assistance in the ERRA programme. 

 Markets 
The ERRA strategy of relying on private sector initiative fully in the establishment and 
operation of material hubs was successful in limited areas where markets for building 
materials were already established but did not support or leverage outreach to remote 
areas where access to markets of reconstruction materials was a critical concern and 
transportation costs prohibitive. 

 Community activities 
The majority of communities did not have social or economic capacity to organise group 
procurement or transportation. Although collective activities were promoted as a strategy 
to address infrastructure deficits, the individualised housing financial assistance and the 
weak social structures in many villages were not conducive to the uptake of widespread 
group procurement or transportation. Community based initiatives to manufacture 
concrete blocks at site or at village level were more successful and mitigated requirements 
for transport. 

 Wider solutions 
The combination of constraints due to location, transportation, origin of materials, and 
access to markets compounded challenges for reconstruction in remote areas. While the 
strategy included interventions to address the objective of increasing access to materials, 
a wider approach was necessary. This included expanding the menu of approved design 
solutions to incorporate local techniques and materials. 

 Remote areas 
From the initial shelter response to the housing reconstruction programme, remote and 
vulnerable areas were prioritised. This ensured their specific needs were diagnosed and 
addressed at early stages in all programme development. 

 Water supply for reconstruction.  
Clean water supply is needed for most construction technologies and shortages can affect 
the rate of reconstruction progress. Severe shortages caused by poor seasonal rains and 
a prolonged dry season, for example in 2007, revealed the weakness of precipitation and 
watershed management in an area where snow melt and annual rainfall is relatively high. 
Water shortages reduced further the building seasons already shortened due to sub zero 
temperatures in winter and extremely heavy rain during the monsoon summer months. 

 Sustainable housing infrastructure 
The intensive pattern of rural settlement growth has had an increasingly detrimental 
impact on natural resource management, particularly ground water sources. While it would 
have been difficult to reverse this pattern of growth, or to promote more consolidated 
settlement patterns, the post-earthquake reconstruction offered opportunities to develop 
and promote more sustainable housing infrastructure

 Investing in transport and communications 
The commercial private sector invested significantly in increasing communications 
infrastructure after the earthquake and in haulage optimising business opportunities 
arising in reconstruction. Many families and communities decided to invest in vehicles and 
in mobiles phones to facilitate their own reconstruction or to generate income. Funds 
disbursed for housing reconstruction were sometimes used. The time bound certification 
and individualised housing programme facilitated flexibility for household resource 
management while ensuring reconstruction adhered to schedule. 

 

Recommendations

 Housing and settlement infrastructure programmes should be defined.  
Specific consideration needs to be given to housing infrastructure as an integral part 
of housing and settlement, from assessment to policy development to programme 
management. Housing and settlement infrastructure should have formalized and clear 
baselines, targets, indicators, standards and guidance, funding and activities. 

 Housing and settlement infrastructure should have clear responsibility.  
Housing infrastructure may be core elements of a housing reconstruction programme, 
or may be planned and managed under separate parallel infrastructure programmes for 
example under water and sanitation. In the event of segregated programmes, definition of 
respective responsibilities and coordination at all levels is essential. 

 Consider transportation and access.  
The potential impact of access and transportation should be considered from the needs 
assessment and policy planning stages onwards. Monitoring of material and transport 
costs is important as part of the monitoring of reconstruction progress. Identification of 
constraints and solutions on a continuing basis should be integrated into the dynamic 
programme development and review process. In cases where transportation and access is 
expected to be a major factor, dedicated monitoring and consultation mechanisms should 
be designed and implemented to inform policy development. 

 Consider markets, production and transportation 
Enabling the market to meet demand for reconstruction materials and transportation 
should be a key element of the reconstruction. This should include measures for quality 
assurance to contribute to overall quality assurance in new construction.  
The community sector should also be encouraged and supported to engage in activities 
which address material and transport needs in reconstruction. 

 Community programming  
The design and implementation of community infrastructure upgrading programmes can 
complement and support individualised housing reconstruction programmes as well as 
longer term local settlement development. This may include for example access roads, 
water supply, slope stabilisation, communal sanitation or electricity generation. Community 
based infrastructure provides a social mobilisation opportunity valuable to promote and 
support household level measures.  

 Flexible approach to options and solutions 
The area affected by a disaster is likely to have a range of geographical conditions, with 
varying infrastructure provision and conditions. This can substantially affect the impact 
of housing policies. Solutions to needs and constraints may include flexibility in design 
solutions, timing, financial and technical assistance and a variety of measures including 
public, commercial, community or private sector initiatives. 

 Appropriate technical solutions 
Appropriate standards, technical guidance and support activities for housing infrastructure 
need to be developed based on local conditions. 

 Wider target audience 
Technical support, guidance and awareness for improving household infrastructure is 
relevant not only for new house reconstruction, but also for houses being repaired and for 
those households who suffered no damage and may have resources to invest. 

 Ensure technical support follows through to housing completion including 
infrastructure 
The duration of technical support for housing infrastructure needs to be adequate to 
support people at the time of building completion when services are being installed. 

 Partnership and sustainability 
Housing and settlement infrastructure has greater involvement of government authorities 
than housing construction due to their responsibility in public health and as service 
providers. The authorities with long term interests in infrastructure should be involved as 
partners in the programme. This should increase capacity, ownership and sustainability. 
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EARLY RECOVERY:  
THE CONTEXT FOR 
HOUSING AND COMMUNITY 
RECONSTRUCTION

 Coordinating the shelter response, the Federal Relief 
Commission and the pilot IASC Shelter Cluster

 Winter shelter solutions

 Migration and displacement

 Spotaneous self recovery

1

Cooking for the family. Maintaining everyday life in tent 
accommodation, winter 2005, AJK. 
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ENVIRONMENTAL PLANNING

 Shelter, settlement and environmental impact, institutional 
and policy context

 Construction material sources and supply for reconstruction 

 Improving environmental performance and sustainability in 
reconstruction

9
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Newly reconstructed houses targeted for 
rainwater harvesting 
initiative in area of limited groundwater 
supply

CHAPTER
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also saw the introduction of reinforced concrete frames and flat roofs, and use of imported and 
locally produced concrete blocks. 

The major natural disaster on 8th October 2008 was an earthquake, followed by several 
landslides. The area had not experienced major earthquakes in living memory although it is part of 
the Himalayan foothills. The area was more familiar with frequent landsliding and flash flooding, 
due to heavy annual snowfall, spring and monsoon rainfall. The response to the earthquake was 
generally focused on replacement of lost assets and seismic safety of construction. The earthquake 
was considered as an event due only to plate tectonics. The risk of landsliding and flooding was 
frequent and increasing in prevalence due to environmental degradation and would exacerbate 
vulnerability and losses in the event of an earthquake. However the focus in the recovery was on 
seismic risk rather than multiple hazard and compounded vulnerability in terms of risk assessment, 
risk mitigation and risk reduction. 

The majority of communities in the affected areas historically had plentiful supplies of timber 
and potable water and were relatively unconcerned about the pressure of increased population 
and demand, effects of pollution and decreasing resources, climate change or the increase in 
vulnerability to hazard. Before the earthquake there was little political will or political pressure 
through public interest to prioritise natural resource management,  environmental planning or 
sustainable settlement and infrastructure. This is reflected in weak institutional and public sector 
capacity and actions and in generally low levels of awareness and concern among communities. 

Key Decisions 
 Environment was established as a cross cutting programme within the ERRA institutional 

arrangement, but there was not a formal mechanism to review environmental considerations 
in the rural housing programme, in either housing construction or settlement. Similarly there 
was not a formal mechanism at state / provincial level or field level. Overall monitoring of the 
programme did not establish environmental targets or indicators. 

 The segregation of sectors within ERRA mitigated against integrated programming and 
integrated construction and settlement solutions, and led to omissions in programming. 

 The ERRA formal inspection and certification process did not include environmental 
performance indicators in housing construction, housing services or settlements. All technical 
advice for improved environmental performance was optional or discretionary. 

 ERRA rural housing reconstruction strategy articulated endorsement of local and salvage 
construction materials. 

 ERRA approved standards and guidance for reconstruction permitted and promoted design 
options using local construction materials and salvage materials and reduced the impacts of 
material imported to the area.  Incremental analysis and approval of standards was required to 
incorporate local materials and techniques. Early decisions on standards endorsed use of stone, 
but use of timber was a more complex and later decision. 

 ERRA approved timber frame construction in late 2006, Bhatar timber reinforced masonry 
in mid 2007, Leepa timber construction in early 2008. All of these techniques include use of 
timber for construction. 

 ERRA promoted siingle storey house construction and lightweight roof construction 
contributing to increased use of timber framed roofs. ERRA did not preclude multi storey 
or non timber roofs, but such buildings were subject to special inspection. The single storey 
and light roof policies contributed to the evolution of elaborate timber pitched roof solutions 
to accommodate storage, additional storeys and other uses and significant additional 
consumption of timber. 

 The final inspection stage was at lintel level. Roof construction was not considered as a critical 
safety issue compared to foundations and walls. For both reasons, there was less emphasis 
on technical guidance for roofing, reducing opportunities to advise on more efficient use of 
timber, insulation and incorporation of rainwater harvesting and other roofing construction 
and completion measures. 

 ERRA prescription of sources outside the affected areas for certain materials increased 
importation and transportation. 
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The mountains of northern Pakistan supply the major rivers and irrigated croplands downstream, 
and historically the tree covered mountains were a primary source for timber for the country, 
making the management of natural resources not only a local but also a national concern. Over 
the last four decades increased population growth and other factors have brought changes in 
land management with impacts on settlement, agricultural production, natural resources and 
climate in the affected districts. The reconstruction and rehabilitation of over 600,000 houses 
and the investment in development and risk reduction activities introduced both challenges 
and opportunities to a fragile and evolving environmental context. Negligible institutional and 
public concern for natural resource management before the earthquake could have continued or 
accelerated in reconstruction, or new concerns and measures could be introduced to mitigate the 
impact of the recovery and to address underlying issues towards a sustainable future.

The ERRA rural housing programme had a limited sectoral mandate, it is important to also refer to 
ERRA programmes in agriculture, water and sanitation and other infrastructural recovery aswell as 
the cross cutting ERRA environment initiative, to understand the range of policy and programme 
measures with environmental planning aspects which affected shelter and settlement. See 
chapters 5 relocation, 7 land use, 8 infrastructure. 

The ERRA rural housing programme tried to promote informed and sustainable use of local 
and traditional materials and salvage for reconstruction. In later stages of the programme 
initiatives were developed to improve the environmental performance of buildings and housing 
infrastructure and increase awareness of linkages between sustainable settlement, natural 
resource management and risk reduction. However, environmental performance, sustainability 
and impacts were secondary considerations compared to hazard resistance, and settlement issues 
were secondary considerations in comparison to construction throughout the programme. See 
chapters related to design and construction issues and their promotion, chapters 10 design, 11 
culture, 12 social mobilisation, 16 training. 

 

Guiding Principles
 Rebuild in situ. Minimum population relocation should take place, and only where necessary in 

cases where risks or hazards are very high. Reconstruction would therefore reinstate the status 
quo in terms of settlement pattern. 

 Rapid Environmental Impact Assessments should be used as tools in decision making. 

 The use of local materials should be promoted in construction standards and technical support.

 The use of salvage materials should be promoted in construction standards and technical 
support. 

 Guidance should be provided on approved sources of materials considering quality and 
environmental impact. 

 The building life cycle should be considered in the evaluation of environmental impact.

 Rural housing reconstruction offers opportunities to improve the environmental performance 
and durability of housing as well as reducing seismic vulnerability. 

 The post disaster recovery provides opportunities to link housing and settlement sustainability 
to natural resource management through policy development, public awareness and 
programme activities.  

Introduction / Context 
The areas affected by the earthquake is generally mountainous, with warm summers and 
monsoon rains, and very cold winters with heavy snow. The climate requires buildings to perform 
across a temperature range of approximately 40 degrees, from below zero to high 30’s C. 
Traditional housing types and construction techniques had evolved to suit local climate conditions, 
based on the locally available materials of stone, timber and mud. These were the predominant 
materials used in the buildings damaged in the earthquake and available for reuse in salvage. 
Recent construction before the earthquake included continuing use of traditional materials but 
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Institutionally, there was no previous designated government authority with responsibility 
either for rural housing standards and building control or for rural land use and planning 
control. The Department of Local Government and Rural Development is primarily concerned 
with administrative issues and public works including registration of births and deaths in the 
population and small scale community infrastructure. There is no mandate to control or guide 
private development such as housing and limited capacity to address increasing development and 
population through strategic planning for infrastructure. 

In AJK and across pakistan, the institutional role of local government, representation and 
participation in decision making is an evolving process with limited capacity, resources and 
traction. 

Local water supply and quality is under one line authority, other natural resource management 
such as forestry is under another authority. it is difficult to get an integrated approach to issues 
of settlement and natural resource management in Government or in the community. Policies 
and plans are sectorally driven. There is limited correlation of development of marginal land for 
settlement, rapid environmental degradation and increased vulnerability to disaster. Apart from 
concern for seismic risk, the increased incidents of landsliding and flash flooding have not resulted 
in settlement, development or planning control measures.  

The rural housing reconstruction sought to minimise relocation as problematic practice from 
experience in post disaster recoveries. The landless and hazardous land programmes facilitated 
those with no choice to relocate but was reactive in response to household choices for relocation. 
Advice was provided on site selection. See chapter 5 relocation. 

The housing programme was focused on individual families, and the construction safety criteria 
established in technical standards and leveraged by the financial assistance mechanism. 

There were mobilisation, awareness and training activities through Village Reconstruction 
Committees and public information campaigns in relation to risk reduction, and technical support 
for mitigation, but the overall housing programme did not have a dedicated strategy in relation to 
fundamental questions of sustainable settlement. 

The housing programme has fuelled an acceleration of the pre-earthquake pattern of increasing 
agricultural land and marginal land under residential development. See chapter 7, land use. This 
was a consequence of the massive investment in the rural recovery in general, but also due to 
specific policy decisions by ERRA, including single storey construction, for example. 

The reasons for a lack of focus on risk reduction at settlement level and sustainable rural housing 
development in the ERRA programme include the following: 

 High levels of land ownership and very small holdings. Momentum in self recovery was to 
rebuild in situ. As the majority of the area was susceptible to hazards, and people had very 
limited options to move, the assumption was acceptance of hazards and settlement patterns 
and focus on increasing resilience through changing and improving construction standards.  

 Weak cause and effect diagnosis of linkages between housing, livelihoods, agriculture and 
environment. 

 Low levels of community awareness or concern for environmental sustainability and natural 
resource management. 

 Low levels of local, state / provincial or federal Government awareness, concern or prioritisation 
of environmental sustainability and natural resource management. 

 Sectoral segregation and limited programmatic coordination between ERRA housing, 
environment, disaster risk management and infrastructure sectoral programmes. 

 Limited partnership between ERRA and local authorities in planning and implementation of the 
housing programme. 

 ERRA’s major focus was on construction standards, compliance and financial disbursement, not 
on long term development or sustainability issues. 

 ERRA’s major focus was at individual household level, less at community, collective or 
institutional level, again limiting consideration of sustainability. 

River valleys

The topography of the affected districts was characterised by steep mountains ranges with river 
valleys between. The river valleys carried snow melt from higher altitude in spring and monsoon 
flood water in summer. along the river valleys were the main road arteries, crossing points of the 

167

9  ENVIRONMENTAL PLANNING

Summary of Activities

 Establishment of ERRA environment programme 
ERRA eestablished their environment programme as a cross cutting initiative supporting 
and informing all sectoral programmes including rural housing reconstruction, water and 
sanitation and disaster risk reduction. 

 Local technologies 
Field research and technical analysis of local materials and local technologies, development 
of associated standards, training and public information, demonstration and promotion, 
carried out by NESPAK, UN-HABITAT, SDC and implementing partners. 

 Monitoring of building material issues in reconstruction  
The HRC teams carried out monitoring of local and imported materials used in 
reconstruction, identifying and reporting issues of cost, supply and quality. Transportation 
was also monitored as a major factor. Results informed ERRA programme reviews and 
policy development.  
ERRA carried out specific environmental impact assessments for key policy issues.  

 Environmental building performance initiative 
In 2009 a package of initiatives was developed by UN-HABITAT to broaden the objective 
of ‘build back better’, addressing the environmental performance of newly reconstructed 
houses and contributing to more sustainable rural housing and settlement in future. Topics 
included sanitation and site drainage, water supply and water quality, rainwater harvesting, 
insulation, fuel efficiency, maintenance and protection. Activities included community 
consultation, diagnosis of performance, identification of local and external best practice, 
development and testing of options, training, demonstration and public awareness. 
Initiatives planned and implemented in partnership with government authorities and local 
NGOs and CBOs.  

 Natural resource management, risk reduction and settlement initiative 
A package of activities linked to building performance but focused on sustainable rural 
housing, settlement, risk reduction and natural resource management was developed from 
2009. Links between consumption or degradation of resources, future availability of timber 
supplies, increasing landslide risk and other issues were the focus of public awareness 
campaigns with activities by communities and schools in partnership with concerned 
government authorities. 

Technical Issues
Technical issues are described under three topics: 

1. Shelter, settlement and environmental impact. Institutional and policy context. 
2. Construction material sources and supply for reconstruction. 
3. Improving environmental performance and sustainability in reconstruction. 

1. Shelter, settlement and environmental impact. Institutional and 
policy context. 

Land Use and Increasing the Rural Population. Rebuilding In Situ. 

The earthquake affected districts are characterized by highly dispersed and relatively high density 
population. Previously small holdings were based on subsistence agriculture, but the last thirty 
years saw a increased dependance on incomes from migration and emigration. The pattern of 
over 85% rural settlement also continued as urban centres in the affected area were few and 
were not the locus of economic growth. Funds saved from work outside the area were usually 
invested in housing at origin in rural areas. Housing and settlement was therefore delinked from 
livelihoods and land use criteria and environmental sustainability. 
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river and a series of settlements serving as market and distribution points. With access to river 
stones and sand, flat sites in accessible and visible locations, the river valleys became the main 
location for concrete block production. This activity had significant impact in terms of extraction of 
river bed materials. 

The large schemes of road rehabilitation and upgrading brought even greater impacts to the 
river valleys with extensive cutting and destabilisation of slopes, high proportions of earth 
removed were disposed of directly into the rivers causing silting locally and downstream at 
dams. Conditions to manage earth removal and disposal were specified in environmental impact 
assessment statements and contract method statements, but enforcement was lenient and many 
stakeholders anxious about both the stability of slopes and silting of the river were unable to 
convert local concern into effective pressure for greater monitoring and adherence to better 
practices. 

The river valleys had flooded several times in the last decades and were recognised as vulnerable 
locations for settlements including towns developing at cross points. This knowledge was not used 
in settlement development control. The spring floods in 2009 and monsoon floods in 2010 both 
caused extensive damage, including to buildings newly constructed after the earthquake. 

Making a link between construction and natural resource management. 

Using Environmental Impact Assessments

As explained in chapter 7 on land use and housing, the earthquake affected areas are 
accommodating a rapidly growing population, but also rapidly changing in their relationship 
with the land due to changes in livelihood patterns. A rising proportion of people no longer keep 
livestock or raise crops on the land. The level of skills and knowledge in land, crop and animal 
husbandry are decreasing and consequently knowledge of local plants, climate and environment. 
Protection of ground water sources, maintenance of irrigation channels and other community 
infrastructure has reduced as people have rising expectations of provision of piped water supply 
and have less practical skills in environmental management. 

Although this is an area with cold winters and difficult topography, it is almost year round green 
and productive and the local population historically had easy access to plentiful clean water 
supplies, good quality timber and fertile land. There was not a culture of conservation or concern 
for the management of natural resources. As this was not a pre existing concern, it did not arise 
as a priority in the context of the earthquake recovery, when the focus of attention was on 
apparently urgent needs and replacement of losses. In the same way that there was little concern 
for underlying economic problems and no plan to seize opportunities to redress them, there was 
no concern for underlying environmental problems, their exacerbation in reconstruction or plans 
for public or collective action to redress them. 

The vast quantity of materials needed for reconstruction and their provenance, such as local 
river stones and sand, local fast growing or slow growing timbers, or imported goods with high 
transport impacts, generated discussions at local and community level, provincial and state level 
and federal level in programme policies. Issues were raised and decided primarily on the basis of 
specification, cost or availability, rather than in terms of environmental impact or sustainability. 

While the Rural Housing Strategy endorsed the use the local materials and technologies, there 
was not an integrated approach to review source options and to address environmental impact 
across all materials and processes. A Rapid Environmental Assessment was carried out in relation 
to the timber supplies as part of ERRA’s decision making on timber frame construction, but as a 
discrete expert technical process, it did not develop opportunities for broad based engagement in 
diagnosis of issues, consideration of options and development of mitigation measures, awareness 
activities or other longer term vision. The timber environmental impact assessment was debated 
by a range of interests but with a focus only on the approval of timber frame construction, and 
without broader discussion on the implications of single storey policies, efficiency in construction 
of trussed roofs, sources for Similar assessments were not carried out in relation to sand, gravel, 
concrete block production, household sanitation or household water supplies. A systematic 
environmental impact assessment process on materials could have been an opportunity to 
facilitate engagement of stakeholders. 

There was not a systematic broad based stakeholder review process of the ERRA housing 
programme in general. Progress reviews tended to be in project management format considering 
rate of implementation, rather than from an impact perspective. 
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SETTLEMENT AND HAZARD

Increasing development of river valleys including close to rivers prone to 
flooding. This river flooded in 2010 with over 200 houses damaged. 

Increasing development of steep and vulnerable sites. Note loss of tree cover. 

Housing and commercial buildings damaged in village at river crossing, february 
2010.  

Houses were traditionally sited on ridges. Most steep areas were heavily wooded. 

Cut and fill of steep slopes for housing. Environmental degradation and highly 
vulnerable site development. 

River in flood february 2010, causing landsliding and damage to the road. 

ACTIVITIES
 The ERRA rural housing programme assumed reconstruction in situ for the majority of households. Assistance for those 

who had lost land completely or only had extremely hazardous sites for housing was carried out under the ERRA landless 
programme. See Chapter 5 To relocate or not to relocate.  

 Advice on site selection and site mitigation was provided as part of technical support activities. 
 Natural resource management and settlement issue awareness was developed in the completion stage of the programme 

targeting extremely vulnerable communities or areas of rapid degradation. 

RESULTS
 The increasing rural population means more marginal and hazardous sites are being used for settlement and for 

construction. 
 The ERRA programme resulted in mutliplication of housing units, See Chapter 7. This resulted in accelerated site 

clearance, cutting and filling and consumption of timber.   

River valley, with main road alongside. 
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2. Construction material sources and supply for reconstruction. 

Use of local and traditional materials in reconstruction. 

The earthquake affected area of over 30,000 sqkm was predominantly remote and rural. 
As described in chapter 8 infrastructure, transport of imported materials for masonry or 
reinforcement was a major logistical and financial problem for most households. Those living at 
high altitude and in remote areas tended to also have lower incomes due to land quality.  The 
financial assistance from ERRA was of critical importance for reconstruction in poorest areas, 
obliging families to comply with ERRA standards in order to access assistance.   

While the initial ERRA Rural Housing Strategy publicised in April 2006 referred to use of salvage, 
local and easily available materials, and familiar building methods, only masonry with sand cement 
mortar and RCC reinforcement was endorsed by ERRA during the first building season. This had a 
significant impact as many households needed to make a start in order to have a place to live and 
to access the next stage of ERRA assistance. As the only permitted plinth construction standard 
involved use of steel and concrete and therefore very high expense and transport difficulty, the 
community response to this policy was very negative. This pressure forced ERRA to review options 
using local materials and techniques in order to be affordable and achievable within the budget of 
the 175,000 PKR financial assistance. 

The process of field survey, technical assessment and analysis of local technologies which started 
in the first winter 2005 accelerated in 2006 to ensure ERRA could expand their menu of approved 
technologies with affordable and feasible local solutions. See chapter 10, housing design and 
chapter 11 culture. This was a rigorous process based on seismic resistance performance of 
various techniques, some of which had evolved in response to hazard and could be endorsed 
as they were, and other technologies which required new improvement measures. As with the 
conventional technologies promoted, the primary criteria was seismic resistance, rather than any 
other performance criteria such as thermal performance or durability.  

The majority of pre earthquake construction was based on stone, timber and mud as building 
materials. The predominant typology was unreinforced stone masonry walls, with heavy 
timber beam and mud flat roofs. These buildings were very vulnerable in earthquakes and had 
contributed to the very heavy losses of life and property and reconstruction needed to be based 
on a substantial shift in building practices. Luckily, there were also local traditional models of high 
seismic resistance, including infilled timber frame construction (Dhajji Dewari) as well as a range 
of timber reinforced masonry (bhatar) and timber post and beam multi-storey construction in the 
high valleys. 

Dhajji Dewari is a construction technique which has evolved in areas from Europe to Turkey 
to Kashmir. It has an excellent record of good performance in earthquakes. More importantly, 
it should be remembered that it has evolved not only in response to seismic hazard, but for 
economy of materials, specifically timber and also masonry. This is a lighter construction than the 
previous kacha houses, improving safety and reducing consumption of materials (although with 
thermal insulation implications, see below). 

Use of salvage material in reconstruction. 

The majority of houses were constructed in local materials of stone, mud and timber with 
rudimentary services. The majority of this material could be salvaged and reused. 

There was a smaller percentage of reinforced concrete construction, including floor slabs, wall 
framing and roof slabs. This posed a greater challenge for demolition, salvage or disposal and 
reuse. There was no use of hazardous materials. 

The dispersed nature of settlement meant there was space for demolition, salvage and storage 
of materials. A number of people chose to reconstruct on the same site, sometimes using the 
previous floor slab with new wall foundations, or moving new construction to an adjoining site. 
Moving to adjoining land or constructing more than one new structure to replace the previous 
joined family home resulted in significant use of agricultural land under housing reconstruction. 

The use of salvage materials significantly reduced the transport costs apart from new material 
costs and was most important in high altitude areas and for low income households. Use of 
salvage materials, usually meant use of local and familiar skills, tools and techniques also.  In some 
cases families reused materials themselves, but people also chose to sell materials or elements 
such as timber beams, trusses and windows, locally, either due to very low income and a need for 

cash, or higher income and a preference to purchase new materials. 

Stone 

The majority of people who previously lived in unreinforced stone masonry houses did not chose 
to reconstruct in stone due to factors including fear, high amounts of mortar and skilled labour 
required resulting in high cost. Instead there was a widespread shift from stone masonry to 
concrete blockwork. In these cases salvage stone was used to make the sub floor, foundation and 
plinth. 

A high proportion of people also chose to construct in dhajji, recycling the timber and stone from 
kacha houses, cutting the timber down to smaller section sizes and breaking the stones to fit the 
thinner wall thickness. Again larger stones were used for the plinth and floor which was usually 
raised to protect the timber frame. Smaller stone used in dhajji walls did not generate the same 
degree of fear as wider full stone walls.  

Semi dressed stones rose in cost after the earthquake, as there is high demand for a range of 
construction needs, including plinths, they are generally available from salvage. Unfortunately, 
the usual preparation of these stones is cubic or face dressed, which prioritises the external finish, 
but is not optimum shape for good bonding in wall construction, where flat or rough or long 
field stones would be better. The quality of stone varies widely across the affected area, with 
the best quality from specific high altitude areas. Some locations have friable local stone, which 
delaminates easily.

Timber

Approximately 200-500 cubic ft of reusable timber was salvaged from each destroyed kacha 
house in 2005, including large timber beams, timber planks used for ceilings and floors, timber 
wardrobes and partition walls, doors and windows. 

Structural timber was in varying conditions with some deteriorated due to humidity, fire or 
infestation damage. The larger section sizes were cut down by mobile band saw operators who 
cut the timber on site. Some of the timber was used by families in the first winter to construct 
temporary shelter, but the majority of families kept their best timber for reconstruction. Part of the 
popularity of Dhajji construction was due to the fact that families had a ready stock of timber and 
stone in salvage at site. About 30-40% of doors and windows were reusable as well as interior 
joinery, new joinery became expensive after the earthquake. Timber frames were repairable where 
broken, but had to be replaced where they were rotten beyond re-use.  Where kacha houses were 
not destroyed but were categorised as fully destroyed due to high vulnerability, people did not 
dismantle the old buildings for salvage material, they invested in all new materials, either local or 
imported. 

Stone in debris, dressed and undressed. 

Stone in reconstruction, used in walling 
with mortar and used for sub flooring. 

Dhajji, economical use of materials using 
small sections and small stones. 
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Corrugated Galvanised Iron (CGI) Sheets 

While the large majority of destroyed houses had heavy mud flat roofs, there was a significant 
number with pitched roofs and cgi covering, estimated at 20% of the destroyed houses. The 
failure of the building was usually caused by the collapse of unreinforced walls. Well framed 
trussed roofs sometimes slipped off the walls remained framed intact. The framing timber and cgi 
sheeting were reusable as long as they were not very poor quality or deteriorated. 

During the first winter 2005 / 6 the policy of shelter support adopted by the shelter cluster and 
applied throughout the affected area was to provide CGI sheets as the standard assistance, 
supplemented in some cases with shelter grade plastic, or other materials. The provision of ten 
CGI sheets per household was a contribution which some households used for winter shelter, 
but many more stored for use in permanent reconstruction. In the first winter they were not 
necessarily confident the Government would deliver on reconstruction assistance. The emergency 
shelter CGI is not strictly salvage, but it was material distributed in the humanitarian shelter 
programme and used or reused in permanent reconstruction. (Over 1 million households received 
10 sheets, 10 million sheets or 50 million sqft of CGI). 

Use of imported materials. 

The affected districts encompassed an area of over 30,000 sq km with varying levels of 
destruction, levels of access and available local materials. Part of NWFP had ready access to good 
quality sand, aggregate and fired brick, as well as good road networks and larger cities facilitating 
supplies of and affordability of materials like steel and cement, while most of the affected areas of 
AJK had to transport in even basic materials like sand and aggregate due to poor quality or limited 
local supplies, as well as steel and cement, resulting in significant transportation financial costs, 
but also high environmental costs of bulky transportation on poor condition road networks.

 

Sand and Aggregate

The quality of sand and aggregate specified officially by ERRA for both public works and housing 
required material of a standard unavailable in the affected districts which necessitated importation 
from outside, officially Margalla and Lawarancepur for aggregate. The transportation would have 
been an average of over 100km for the majority of AJK affectees. In AJK north local markets 
generally also sold locally sourced materials, including for example aggregate extracted north of 
Muzaffarabad, though this material was dolomite based and not appropriate for use in concrete. 

Official advice advocated the use of high cost imported sources but many people resorted to local 
sources on the basis of material cost, transport cost and availability. There was no consideration or 
systematic testing of local materials to provide local advice as to which sources could be approved, 
and which needed to be clearly prohibited and the criteria for this technical judgement. In the 
absence of guidance, all local materials were apparently the same and households assessed them 
only on the basis of costs. 

The quantity of sand and aggregate for a small two room house in masonry was around 1000 
cft, representing three truck trips or 6 trolley trips on steep roads where vehicles could not carry 
full loads, transportation added significant cost to these low value bulk materials and additional 
distance increased the environmental impact. 

Cement and Steel

Cement was imported not only for direct use in concrete but also as a constituent in the 
production of concrete blocks, which were locally fabricated mainly along river valleys. The 
replacement of mainly local stone and mud mortar with cement concrete blocks marks the biggest 
change in construction pattern. In the case of reinforcement of concrete block or brick masonry 
sand cement mortar and steel reinforced concrete confining elements were necessary to meet 
basic seismic standards, but in the case of stone masonry, the option to use timber reinforcement 
and mud mortar in Bhatar construction could have saved considerable imported material and 
transport. 

There are similar issues for steel which was used both in concrete reinforcement and in extensive 
quantities as new roofing materials. Steel was also used for window and door frames where 
appropriate timber was not available or was unaffordable, these were usually quite poor quality 

and less satisfactory than timber frames as they were difficult to fix or weatherproof in masonry 
walls. Pakistan is an importer of steel, with centralized production facilities at Karachi and Lahore. 

An estimated 1,200,000 tons cement was used in housing reconstruction apart from the cement 
used in concrete blocks. An estimated 500,000 tons of reinforcement steel and over 250,000,000 
concrete blocks were used in housing reconstruction. The environmental impact of the use of 
cement and steel should consider both the production impact and the transportation impact. 

Other imported items and materials

Apart from the main bulk items listed above, the very large scale of domestic reconstruction 
involved importation and transportation of other construction materials. This included thermopole 
expanded polystyrene sheeting made in Pakistan, melamine laminated fibreboard used for ceilings 
usually imported from South East Asia, ceramic tiles and bathroom fittings, generally made in 
Pakistan, carpentry, plumbing and electrical fixing and fixtures. The investment in housing also 
meant replacement of and investment in household goods including basic items like mats, carpets, 
mattresses and char pais, but also items such as fans and televisions. 

Transportation

Transportation of heavy and bulky items on steep roads, many unmetalled and in poor condition 
resulted not only in significant financial cost, but also in high emissions and dust. During the long 
dry spells in 2007, 08, 09, the increased heavy traffic on the roads transporting building materials, 
caused a very noticeable increase in airborne dust hanging over the affected areas, without wind 
or rain to disperse it. A description of the transportation for the reconstruction of an average 
house in confined masonry is included in chapter 8 infrastructure. 

Timber in Reconstruction 

Large quantities of timber were available in the salvage materials of damaged and destroyed 
houses, but the scale of reconstruction required that additional timber supplies would be needed. 
The ERRA policies of promoting lighter roofs and single storey construction required different 
section sizes. lengths and type of construction to the previous flat roof construction. Timber 
was also required for doors, windows, cupboards, fixtures and fittings. The use of timber as 
reinforcement for masonry and in framing and walling techniques was approved by ERRA as 
technically adequate and provided feasible and affordable design options for remote communities 
using available materials and mitigating extensive and expensive importation. While the policy 
decisions on roofing resulted in substantial consumption of timber, they were not subjected to 
environmental impact assessment. The policy to use timber in walling however was subjected to 
assessment, and to extensive public and institutional debate.  

The issue of timber was very sensitive in Pakistan as the country has seen rapid decline in tree 
cover and relies on the northern part of the country to provide timber. When ERRA proposed 
to endorse Dhajji as a permitted walling option for reconstruction, several lobbies in the 
country opposed this decision strongly, purportedly on grounds of environmental impact and 
deforestation. This position neglected to consider the following factors: 

 The contribution of introducing a more economical technique for future low cost and local 
construction. 

 Timber has inherent structural advantages for seismic resistance.  
 Using local and familiar skills has advantages in acheiving quality assurance and safety in 

reconstruction. 
 The assessment showed commercial extraction rather than local use as the greater concern for 

sustainability. 
 The ERRA policies of single storey and lightweight roofs resulted in greater consumption of 

timber than Dhajji. 
 Imported materials and transportation was not affordable for remote communities was not 

affordable there was a high risk that they could not meet ERRA standards in conventional 
techniques, access financial assistance accordingly or manage completion of reconstruction. 

 The environmental impact of imported materials and their transportation.
 The majority of households in remote areas likely to use dhajji construction had substantial 

quantities of salvage timber from their destroyed kacha houses. 
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 Initiatives in forest conservation, protection or reforestation could have been integrated into 
the ERRA recovery programme to offset the impact of timber consumption and addressed not 
only the use for walling but also for roofing, fixtures and fittings. 

ERRA and initial strategies for timber

The supply of reconstruction materials including sand, aggregate, steel and other goods was a 
private sector activity before the earthquake and ERRA developed the material hub strategy in 
partnership with the private commercial sector to meet reconstruction requirements including 
quality assurance, monitoring of supply and price. 

Timber supply before the earthquake was based on official government supply mechanisms and 
individual or community consumption also subject to government regulations. ERRA therefore had 
to work with an existing institutional system and regulations in relation to timber supply. From the 
outset of the development of the rural housing reconstruction strategy, ERRA worked closely with 
the provincial and state governments on issues of local timber supply for reconstruction including 
policies to prioritise local use of timber for reconstruction rather than lucrative government 
managed export of timber out of the area. The responsibility to review institutional systems or to 
operationalise policies and mechanisms to address timber supply for reconstruction lay with the 
provincial and state governments rather than with ERRA. 

ERRA and strategy developments for timber. 

During the summer of 2006 affected communities, partner organisations and implementing 
partners of ERRA requested consideration of local technologies, starting specifically with 
timber frame construction (Dhajji). Along with the technical analysis, ERRA and the World Bank 
supported by UN-HABITAT undertook a rapid assessment of the potential environmental impact of 
approval of Dhajji construction and reviewed wider issues relating to timber use in reconstruction. 
The conclusion of this assessment was that community consumption of timber in the affected 
areas was sustainable including consumption for reconstruction, but the commercial extraction 
of timber for export was not sustainable. Policy recommendations were made for provincial and 
state level timber management to address reconstruction needs and contribute to longer term 
sustainability issues. 

On the basis of the environmental impact assessment and meetings with authorities and 
communities in the affected area and other stakeholders at national level ERRA advanced the 
following proposals in association with their decision to endorse Dhajji timber frame construction 
in November 2006. The measures refer to specific mechanisms to access timber for reconstruction 
based on agreements between ERRA and the local authorities and additional measures relating to 
natural resource management which were less specific. The official responsibility for management 
of timber and access to timber remained entirely with the concerned authorities. This process was 
unlike the ERRA material hubs initiative which was based on an open market mechanism

Access to timber

‘To facilitate availability of timber for construction and at the same time to address the 
environmental concerns only government depots provide timber to affectees’. 

‘Additional government depot outlets to be created for distribution of timber’. 

‘Affectee be allowed to get timber at subsidized rates from government depot located anywhere 
within the same district where his house was destroyed.’ 

On completion of a plinth certified compliant for a timber frame house, the house owner was 
eligible to purchase a maximum of 60 cft of timber from a Government depot, providing the 
plinth receipt for confirmation. The Assistance and Inspection teams were required to share the 
lists of certified plinths with the depots to facilitate cross checking and detection of fraud. 

Additional initiatives proposed in the ERRA timber strategy paper: 

‘Provincial / State authorities to come up with a comprehensive plan to mitigate any adverse 
environmental impacts’

‘As an immediate step additional forest guards be deputed to check any un-authorised cutting of 
trees’

TIMBER MANAGEMENT

Pakistan has scarce and rapidly declining forest cover. 
Northern provinces provide the majority of timber supplies 
for both structural and non structural uses for construction, 
furniture and fittings for increasing populations locally and 
nationally.  

The types of timber grown are as follows: 

 Name Local Name Maturity Forest / 
   (yrs)  Local

1 Platanus Orientalis Chinar 100 Local
2 Cedrus Deodar 140 Forest
3 Pinus Roxburghii Chir 120 Forest
4 Forest Walnut Ban Khoor 60 Forest
5 Pinus Verilchina Kail 80 Forest
6 Walnut Akhrot 40 Local
7 Mulberry Toot 20 Local
8 Ailanthus Darawa 10 Local
9 Olyia Koh 20 Local
10 Willow Beens 15 Local
11 White Poplar Safida 10 Local
12 Robinia Kikar 10 Local

The forest grown timber is usually for construction use, 
and grown at higher altitude. Deodar is generally grown at 
very high altitude (over 7000 ft), it is a slow growing tree 
of excellent construction quality and durability, but stocks 
are much reduced from previous coverage. Kail and Chir 
pine are preferred for construction. Poplar was introduced 
into AJK south and other areas as a fast growing plantation 
tree and is used for construction although it is softer and 
of lesser strength, dimension and durability than the local 
pine. Extensive forest and local timber supplies are consumed 
annually for household fuel. There is no use of bamboo in 
the earthquake affected districts, although it is a common 
construction material in Pakistan.  
Forests are managed by the government and by private 
individuals and communities. Both public and private timber 
are subject to regulation for cutting, transportation and 
sale. If a private person wants to cut a tree from his own 
forest, he must apply in the Forest Department, from there 
the application goes to the Revenue Department. They 
carry out a joint inspection to the benificiary land, if both 
departments agree then a No Objection Certificate will be 
issued from Deputy Commissioner, and fees will be submitted 
to government, then the tree can be cut and transported. The 
cost of official permission depends on the species and age 
of the tree and can cost up to 12000 PKR for a mature tree. 
This lucrative permission system is slow and cumbersome and 
frequently circumvented.
Government timber is officially sold in Government timber 
depots and private saw mills. The timber is supposed to be 
harvested at proper maturity and well seasoned. Timber prices 
vary according to grade, log or cut timber and other factors. 
Government prices are fixed but supplies are limited, and 
procurement complicated. Both private and government forest 
timber supplies a black market which is larger than the official 

market, representing up to 80% of transactions. 
The management of government forests, protection, nurseries, 
tree planting and private cutting permits are managed by the 
Forestry Department. Timber cutting, grading, sales and export 
of public timber is managed in Kashmir by Azad Kashmir 
Logging and Sawmill Corporation (AKLASC) also under the 
Forestry Department. Although both come under the mandate 
of the same minister and department there is a clear divide 
between logging or extraction as an exhaustive activity and 
the sustainability of forestry resources as a stewardship 
activity, between a short term profit making activity and a 
long term investment activity. On the one hand there is a 
perception widely held in the government and community 
sector that this is a forested area and resources are plentiful 
enough to be consumed or sold without impact, on the other 
hand there are stringent regulations to control timber use 
derived from official concern over sustainability of resources. 
This has resulted in a double standard of official policing, 
strong regulations, costs and fines on the grounds of scarcity 
and value of timber resources, but limited efforts to conserve 
or regenerate those resources. The institutional system of 
regulations and charges and circumvention or unofficial 
mechanisms are well established and powerful. There was 
limited political will to review the system or to introduce 
changes. Official reforestation activities were focused on large 
scale spring planting but the figures planted did not coincide 
with the much lower survival figure which showed limitations 
in the effectiveness of policies and approaches and particularly 
deficiencies in public awareness and engagement in decision 
making and implementation.  

The official Government timber depots were established 
before the earthquake. Throughout reconstruction, the 
quantity of timber available at the hubs varied, with some 
relatively well stocked and others regularly short of supplies. 
More importantly, the state and provincial governments 
opened only few additional hubs and did not facilitate the 
supply of timber in areas where there was a high demand 
and difficulties for sources, despite the ERRA strategy which 
proposed to increase the number of depots. For example, 
most of AJK south did not have timber depots although the 
number of houses to be reconstruction was over 75,000. The 
decision not to increase the depots reflects inertia in the public 
sector system and brought up questions over discrepancies 
between the official and unofficial timber management 
processes. 
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‘Provincial / State authorities refrain from issuing any wood cutting permits to affectees so as not 
to undermine ERRA framework. 

  ERRA was constrained that their primary focus was on the construction of houses compliant 
with standards and the associated release of financial assistance. They were not concerned 
with impacts of the reconstruction, long term consequences or sustainability in terms of natural 
resources or in terms of institutions. 

  ERRA did not have a comprehensive formalised relationship with local partner authorities at 
provincial or state level or at district level in order to develop or follow through any strategy 
objectives. The formal relationship between ERRA and the state and provincial authorities in 
the rural housing programme was focused on management of financial disbursement. 

  ERRA was a federal authority. Relationships between federal authorities and provincial / state 
authorities were complex and political. The implementation of formal agreements required 
considerable effort. To extend mandates, attempt to impose additional policies, or advance 
long term institutional or development agendas was not feasible if driven by federal interests.  

  ERRA was constrained that timber was a provincial and state matter with existing legislation 
and systems. It could have been easier to institute new measures if there was not an existing 
structure dealing with the same issue. 

  ERRA sectoral programmes were generally developed and implemented separately, without 
cross reference between related issues, such as housing in relation to environment, and in 
relation to disaster risk reduction.  

While these were the constraints faced by ERRA, the primary responsibility for action was with the 
provincial and state forestry departments. They did not develop or implement initiatives to address 
the massive needs for timber in reconstruction, to invest in sustainable supplies of timber for the 
future or to highlight the increasing vulnerability to natural hazards of deforested mountainous 
areas. The objective that government depots would meet the required demand, with increased 
coverage and ensure access for eligible households to a minimum quantity of quality timber at 
a managed rate did not happen. Expanding official government distribution did not find local 
political support and the unofficial channels continued to dominate supply. 

The massive reconstruction provided an opportunity to review the management of timber cutting, 
sale and export, and of forestry management and sustainability of supplies in future. The question 
of timber as a key material for reconstruction arose first in late 2006 in the debate over permitting 
Dhajji: timber frame construction, but should have been equally a priority concern at the start of 
the programme with the ERRA policy recommendation to construct lighter roofs, meaning timber 
trusses. While there was significant stocks of timber available in salvage material, considering the 
scale of reconstruction and the variety of uses of timber in construction, timber availability, quality 
and cost were major factors for households and communities. An estimated 150,000,000 cubic 
feet of timber was used in reconstruction, of which it would be optimistic to estimate 50,000,000 
came from salvage, the rest was locally cut, equivalent to between quarter and half a million trees. 

For many households the timber they required to buy for roofing, walls, windows or doors, 
represented between 10- 25% of the cost of their new home. As an issue for over 400,000 
households this represents one of the key overall concerns and costs. The question of where 
timber would come from, how and where it was available, what it cost, and what measures 
would be taken to secure future supplies and costs, should have been major discussion issues in 
the community, in media and in government. 

While at national level a number of lobbiests raised concerns about ERRA’s decision to permit 
timber frame construction, this was largely uninformed by data on timber in salvage, consumption 
in construction and fuel and a wide range of issues in the management of forestry and timber. 
Unfortunately, what was needed was local level and more comprehensive diagnosis and 
awareness, leading to grass roots concern and action. A broad based community movement 
might have brought about results at least on behalf of the community. There was no public 
sector political will or community pressure to review or reform official procedures and policies. 
Public sector action required political will or political pressure, both of which which were absent. 
This reflects a general public disenfranchisement. It also reflects the low prioritisation of natural 
resource management issues behind other concerns including livelihoods, roads and transport, 
water supply and electricity.  

The missed opportunity was not only to review the permission systems and other procedures, 
but also the collective experience of disaster and reconstruction as a mobilizing opportunity to 

create awareness and collective action and shared concern and responsibility for the future of 
trees, tree cover and timber in AJK and NWFP. Trees, forest cover and timber were not viewed 
as fundamental for sustainable housing construction material supply, land use and settlement, 
water supply or risk reduction. Instead there was little debate about rights and responsibilities, 
stewardship, long term patterns and impacts, or planning for the next generations. 

The Forestry Department increased their annual tree planting programmes following the 
earthquake, and has increased the status of protection of forestry, but these Government led 
actions have not been very effective and have not developed better general public understanding, 
greater involvement by the community or a long term plan for management of timber resources. 

Timber consumption in reconstruction

The construction of a typical 900 sqft unreinforced masonry house with timber and mud flat roof 
kacha house which was typical pre earthquake local construction, requires approximately 650 
cubic ft of timber for the roof.   

The construction of a typical 900 sqft dhajji house with a simple hipped pitched cgi roof was, 
requires approximately 190 cubic ft for the walls and 110 cubic ft for the roof. 

Construction in dhajji is estimated to need approximately 60% of the timber used in local kacha 
construction. In the event of reconstruction a high proportion of this timber was available in 
salvage, but in terms of future construction in remote areas by low income households, dhajji is a 
more environmentally economical option. 

ERRA promoted the use of lightweight roofs: pitched roofs in lieu of traditional flat timber and 
mud roofs. ERRA also promoted single storey construction in lieu of storeyed terraced traditional 
construction. Both of these policies were widely followed, often with considerable elaboration of 
the pitched roof to accommodate storage space or additional storeys within the roof space, locally 
referred to as ‘tower roofs’ and requiring substantial quantities of timber for their construction. 
These roofs were prevalent over all walling types. 

The construction of a typical 900 sqft tower roof requires approximately 340 cubic ft. 

This is higher than the amount of timber required for a 900 sqft Dhajji house walls and roof (using 
a simple hipped pitched roof)

The majority of houses used timber for windows, doors and for storage cupboards often serving 
as room dividers. The average quantity of timber used for fittings and fixtures for a 900 sqft house 
was approximately 60 cubic feet. 

The quantity of timber used in different construction techniques, building elements and for 
fittings should be considered in relation to the significant quantities of timber consumed for fuel. 
The quantity burned for fuel in one year was often equivalent to the amount required for the 
construction of a timber frame house. See below fuel efficient heating and cooking.  

Reconstructed house using salvage 
timber sawn to smaller sizes, and salvage 
windows. 
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TIMBER IN ROOFING. THE EVOLUTION OF TOWER ROOFS

Tower roof providing over a conventional confined masonry concrete blockwork 
house. This specification did not anticipate an additional load of an extra storey. 

Tower roof with accommodation. Upper storey sheeted out in CGI sheets. 
Lightweight solution. 

Two room house in blockwork, with extended timber frame roof providing verandah and storage area. The consumption of timber in roofing over masonry houses was 
greater than that consumed in timber frame construction.  

Tower roofs use short lengths in two different spans and are based on timber 
and CGI standard lengths.  

Tower roof used for storage. Roof dimension larger than the core house, 
verandah provides additional living space and protection for the external walls. 

TIMBER IN ROOFING. THE EVOLUTION OF TOWER ROOFS

Simple pitched roof over masonry house. Timber was scarce and expensive in 
many areas. Practically 100% of roofs are hipped. 

Double level hipped roof typical tower roof configuration.  

Full sheeted house at high altitude. dhajji walling and timber framed roofs all 
clad in CGI sheets for protection from snow.  

Dhajji house and simple pitched roof. Both are economical in timber, with small 
sizes and low total quantities used. 

Tower roof under construction. House relocated after landsliding.  

Square sections and wide spacing is common in roof construction. No trusses or 
bracing used. This allows easier use of the space, but less stiffness and greater 
quantities of timber consumed. 

ACTIVITIES
 ERRA promoted single storey construction. This was was widely interpreted as single storey masonry and additional 

storeys constructed in timber frame in the roof space. 
 ‘Tower roofs’ were the local terms for raised and articulated roof space framed out for use for storage and for 

accommodation. Tower roofs included one storey or more. 
 Tower roofs were usually framed out with perpendicular timber, they were not trussed or braced roofs. This maximised 

the usable roof space and access. ERRA technical standards promoted roof truss construction but while this was sound 
engineering advice it did not suit the need for using the roof spaces. 

 Roofs were outside of ERRA inspection and it was difficult to account for the additional load on buildings approved to 
lintel level. Advice on more efficient use of timber was provided in some areas. 

RESULTS
 A new vernacular has evolved through the reconstruction process and seems likely to continue post ERRA, subject to the 

availability of affordable timber supplies in comparison to other construction options for additional storeys. 
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COOKING AND HEATING, PREVIOUS STOVES

Traditional stove cooking outside. Food preparation takes several hours daily and 
requires continuous watching by women in the household. 

Mud constructed stove, indoors, front loaded long pieces of timber fed into fire 
according as it burns. Flue for extract but considerable smoke in the room. 

Mud constructed stove and flue in a timber house in Leepa. Stove retains in the 
heat and provides fireproofing in a timber house. 

Traditional cooking using dried dung or more commonly using wood, inefficient 
and generating a lot of smoke inside or outside the house.  

Mud constructed stove on verandah of house, allowing ventilation and better 
working conditions. 

Open cooking within an alcove indoors, mud surround provides fire proofing in a 
timber constructed house. Inefficient and generating a lot of smoke. 

ACTIVITIES
 Pre earthquake buildings were generally heavy masonry walls and heavy mud roofs. New lighter buildings in 

reconstruction increased the demands on heating for the long severe winters in the affected districts, and therefore 
increased consumption of wood, women’s time preparing, and quantities of smoke in the house. 

 Pre earthquake stoves were generally very inefficient. 
 The consumption of timber annually for fuel was comparable to a full two room Dhajji timber frame house in areas where  

timber supplies are decreasing rapidly. 
 The ERRA organisational arrangements for technical support including technical and social mobilisation staff, 

demonstration and  information promotion capacity were focused on safer construction, but could easily add other topics 
for guidance according to local needs.  

 Inefficient stoves had the greatest impact on the lives of women, in terms of time but also the health of women, small 
children and elderly who spent most hours in the house.  

FUEL EFFICIENT STOVE PROMOTION

Improved traditional mud stove with flue and second chamber, reduced cooking 
time, consumption of timber and smoke. 

Women training women, training and demonstration from start to finish in same 
event, women see the impact straight away.  

Front loading improved local stove, low cost and replicable, high adoption rate 
due to familiarity, cost and ease of use. . 

Gas stove left. Metal stove right, distributed by NGOs after the earthquake. Note  
this stove is not easy to use for front loading timber.  

Material and equipment required for making the fuel efficient stove. Used oil 
cans and water bottles for moulds, commonly available, metal flue and mud.  

The new stove tested. Results show 40% reduction in time and fuel use. 
Associated reduction in smoke improving indoor environment and health. 

ACTIVITIES
 Metal fuel efficent stoves were promoted by free distribution after the earthquake to reduce fuel consumption. They were 

generally not adopted for use by the community. 
 UN-HABITAT carried out assessments of all traditional and new stove use to identify preferences, needs and good 

practices to build on and promote. All research, development and promotion was carried out by HRC teams in 
partnership with local NGOs and CBOs. 

 An improved front loading mud stove with second chamber and flue extract was selected as optimum for most areas. 
Training led by women for women was carried out in targeted areas and in association with other improvement measures 
and natural resource management awareness. Monitoring of perfomance, feedback and further development continued. 

RESULTS
 Over 20,000 women were trained in fabrication of improved stoves, high adoption and replication rate in all areas of 

promotion. Fuel consumption and cooking / heating time reduced by an average of 40%.  
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TREES AND NATURAL RESOURCE MANAGEMENT

Timber for fuel stacked at a house. Over 300 cubic feet per year is commonly 
used through traditional heating and cooking methods. 

Messages in natural resource management addressed a range of issues related 
to settlement, targeted according to location, needs, seasons and other criteria. 

Neelum valley, areas with high forest coverage rapidly declining but continuing 
patterns of high consumption of timber in fuel. 

Assessing the quantity and type of timber used for weekly fuel, before and after 
documentation to monitor results and provide motivation for others to adopt. 

Promoting awareness and behaviour change targeted schools and children with 
school tree planting and poster programmes. 

Awareness materials linking the unprecedented ERRA construction activitiy with 
the need for an active approach to natural resource management.

ACTIVITIES
 Assessment of consumption of timber in reconstruction and in fuel use across various areas of the affected districts.  
 Promotion of timber efficient techniques in reconstruction and for future construction use. 
 Development of awareness and information campaigns in partnership with government, local NGOs and CBOs, including 

practical activities, tree planting, rainwater hearvesting promotion, water quality testing etc. 

RESULTS
 Promotion of fuel efficient stoves, adoption by over 50,000 households, reducing timber consumption by 7.5 million cft 

per annum. 
 Over 200,000 people participated in awareness activities including schools and communities. 
 Partnership with government and local stakeholders to develop practical solutions to making houses more 

environmentally sustainable and develop awareness of the challenges of increasing density in rural settlement. 
 Technical solutions, training, tools, information and awareness materials produced for continued use.  

RAINWATER HARVESTING PROMOTION

Over 95% of newly reconstructed houses had CGI roofs representing 
opportunities for rainwater harvesting and self reliant water management. 

Demonstration houses were fitted with gutters, to assist training and promotion 
of better practices, including reduced blockage of gutters. 

Training of UN, PO and local NGO staff in rainwater harvesting. Training included 
practical models for use in the community. 

Where rainwater harvesting had been practsed it was generally with poor 
fittings, no filtering and poor storage. 

UN-HABITAT carpenter training carpenters to make corner gutter details for 
hipped roofs. All details were based on commonly available materials. 

Demonstration of first flush mechanism at HRC, showing how to filter off dirty 
water and how to store rainwater without contamination. 

ACTIVITIES
 Assessment of current practices, knowledge and awareness, priority areas,  
 Development of technical guidance in partnership with ERRA water and sanitation and local NGOs
 Demonstration, training and promotion of rainwater harvesting in target areas, monitoring of feedback and results. 

RESULTS
 Successful partnership between housing and watsan sectors. Participation by large number of NGOs and CBOs in training.
 Over 400 programme staff and 5000 artisans trained in rainwater harvesting and water filtration.  
 New techncial guidance developed based on local materials and skills, contributed to national engineering discussions on 

and standards for rainwater harvesting. All technical information field tested and feedback documented. 
 Adoption of improved rainwater harvesting by an estimated 150,000 households in affected districts. 
 Reduction in time required for women to carry water, increased household and community capacity to manage water.  
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3. Improving environmental performance and sustainability in 
reconstruction. 

The ERRA rural housing reconstruction strategy set out aspirations for improved environmental 
performance and sustainable construction. However the detailed development of the programme 
and the interpretation of ‘build back better’ became more narrowly focused on seismic safety. 
From 2006 to 2009 ERRA management restricted technical support activities to compliance with 
safety standards and financial disbursement. 

From 2009 onwards, when over 80% of households had reached practical completion, ERRA 
permitted the remaining technical support partners  to use small remaining budgets to develop 
and implement a package of technical support and awareness activities to improve wider 
aspects of quality and performance including water supply, rainwater harvesting, sanitation, site 
drainage, fuel and energy efficiency, insulation, maintenance and improvements for durability and 
building lifespans, slope stabilisation, tree conservation and reforestation. These measures were 
designed to contribute solutions and develop skills and awareness for sustainable rural housing 
construction, service provision and rural settlement all linked to natural resource management. 

Some of these aspects of ‘building back better’ could have been incorporated into the technical 
support and awareness promotion activities from the outset or early stages of the programme 
and benefited from the larger scale implementing partner capacity and extended time to develop 
awareness, learn from feedback and support sustainable replication. Earlier development of 
solutions could have been incorporated into demonstration and model houses, into training 
and awareness activities. The omission of environmental performance indicators from the 
formal inspection criteria and financial support mechanism relegated these infrastructure and 
environment to secondary importance. ERRA rural housing focused on meeting the targets 
of completion and compliance in the rural housing reconstruction programme, but additional 
activities to optimise the investment in housing by improving quality and performance of housing 
were a lesser priority than redressing deficits in other sectoral programmes. Sectoral segregation 
had limited potential synergies between related ERRA programmes which might have brought 
a more integrated and holistic perspective to housing. In this context, implementing partners 
who were specifically focused on housing and settlement issues sustained advocacy to use the 
opportunity of the completion stage, to not only support the smaller number of houses requiring 
late stage inspection but to use the remaining capacity, time and resources to develop and deliver 
additional technical guidance and awareness. The range of topics was based on field experience 
of deficiencies and challenges in new construction and settlement. Area based discussions with 
households, communities and artisans identified local concerns and priorities and agreed which 
topics and initiatives would be developed according to local demand. As resources and staff 
capacity were limited and could not deliver complete coverage, UN-HABITAT targeted low income 
and environmentally fragile union councils for implementation. Low cost and simple solutions 
were promoted but advice for higher income groups was also available. Wherever possible 
indigenous knowledge and best practice was identified, captured and regenerated enlisting also 
the knowledgeable local skilled artisans to train and promote information which in many cases 
was at risk of being lost. Good practice and successful models from other comparable areas was 
also sourced. Where possible initiatives were developed in partnership with local government 
departments and with local NGOs and CBOs, helping to ensure greater replication and longer 
term continuity. 

The introduction of new topics, responding to current demands helped to renew interest and 
participation by the community in technical assistance and awareness activities and provide a new 
opportunity to reiterate earlier messages on hazard resistance and disaster management in new 
ways and with a greater emphasis on sustainability. The programme of  improving environmental 
performance and sustainability in housing and settlement was developed from late 2009 until the 
end of 2010. The focus was on AJK due to organisational presence and active partnership by the 
Government of AJK who sought to capitalise on development gains in housing reconstruction. 

Fuel efficiency. Thermal Performance. 

The majority of pre earthquake houses were constructed with 15-18inch stone walls with mud 
plaster inside and outside. The masonry may have been dry stone or with mud mortar. Other 
traditional construction technologies included Dhajji stone and mud infilled timber frames, or 
timber double wall construction in Leepa and Neelum. The buildings’ good thermal performance 

was based on either high thermal mass or the insulative qualities of thick mud plaster or timber 
and cavity wall construction. This was of particular importance in high altitude areas where 
winter lasts 4-6 months and temperatures are more severe. Snow cover ranges from 1-8 feet 
according to location. It is important to note that temperatures in the affected areas reach up to 
high 30’s centigrade during the summer but high temperatures do not constitute a concern in 
building terms compared to cold. Lower lying areas of Pakistan experience the opposite problem 
of very high temperatures in a long hot summer and buildings need to ensure cool internal night 
temperatures, or people use verandahs and courtyard spaces. While active cooling with fans and 
air conditioning is a concern and cost in the south, active winter heating is the greater problem in 
the northern areas affected by the earthquake. 

There were various factors which influenced peoples’ choice of masonry material for 
reconstruction, including fear of damage, cost, skill required, aspirations for modern houses, 
ERRA policies to promote lighter construction and other issues. The result was a significant shift 
from heavy stone and mud construction to concrete block construction and particularly to hollow 
concrete block construction. The decrease in wall thickness was from 15-18 inch to 6-8 inch 
and effectively to 3-4 inch masonry in the case of hollow blocks. The reduction in mass was an 
advantage for seismic resistance, but a disadvantage in terms of thermal performance. Although 
there was some use of concrete blocks before the earthquake it was very limited. People were 
therefore unfamiliar with the material in practice, this is borne out in the poor quality fabrication 
of blocks, but also in the lack of awareness by purchasers of the durability and lifespan of the 
blocks and most importantly the poor thermal performance and consequent increase in heating 
requirements. 

Apart from wall performance, the widespread move from heavy timber and mud roofs to 
lighter timber truss and cgi roofs, generated an additional challenge for thermal performance. 
Previous flat roofs were constructed with large structural timbers and built up heavy layers 
of mud providing mass and good insulation. In pre-earthquake pitched roofs, people usually 
constructed a relatively strong ceiling with solid timber planks. The space in the roof was used 
for storage of dried grass in winter. The timber boarding and the grass provided a good solution 
for insulation. This was repeated in post earthquake reconstruction, but many families could not 
afford to construct a ceiling or used lighter sheeting material. It is presumed that this practice of 
ceilings will increase as people incrementally improve their new houses. The winter storage of 
grass provided very good insulation through the winter. Grass was stored for winter season and 
consumed by spring. The roofs were not sealed which reduced the insulation value but ensures 
there is good ventilation, reducing humidity and ensuring the grass does not rot. Tower roofs 
used for additional living space helped the overall thermal performance of the building. Using 
the roof space for storage or accommodation also helped reduce the need to use more land for 
construction. See Chapter 10 for further information on building insulation measures. 

Fuel Efficient Heating and Cooking. 

Traditionally heating and cooking in the earthquake areas use timber. This includes twigs and 
windfalls, but also cut mature timber in higher altitude areas where trees are more plentiful.

In low areas the lowest consumption of timber in summer per household per day is 10kg, rising to 
30kg in winter. 

In high altitude areas, due to increased cold and timber supplies, the average consumption in 
summer is approximately 20kg rising to 40-50kg in winter. 

This amounts to a range of 3600 kg to 18000 kg per annum. If 1 cft dry timber weighs 
approximately 10 kg, this translates to around 360 cft to 1800 cft timber consumed per annum. 

An estimated 150,000,000 cft timber was used in reconstruction of 400,000 houses, 
approximately 100,000,000 was newly cut timber, but 144,000,000 cft timber is consumed 
annually by 400,000 households (assuming 360 cft per annum per household)

These figures are extremely important in the context of the environmental concern expressed 
over the endorsement of timber frames for reconstruction. Almost the equivalent of the timber 
required to construct one dhajji house is consumed annually as firewood in the lowest altitude 
households, and a quantity of timber equivalent to four Dhajji houses is consumed annually by 
households at high altitude. At least in construction, if houses are built with well seasoned and 
protected timber there is at least 50 years use value from the timber, unlike the use of timber for 
firewood. 

Household timber supply stored for 
heating and cooking. 
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Traditional heating and cooking techniques vary from enclosed and semi enclosed stoves inside 
the house, to open fires in separate kitchens and open areas. Traditional stoves are constructed 
from mud with one chamber and with timber front loaded to allow continuous burning of 
long pieces. There may or may not be control of exhaust by flue.  A small number of traditional 
examples are relatively efficient, the majority are not and generate considerable smoke. Apart 
from the environmental impact of stoves consuming large quantities of timber, there are other 
issues related to inefficiency, including detrimental impact on health, particularly for women, the 
considerable amount of women’s time used in firewood collection, increased humidity and smoke 
damage to the building and household goods. 

Directly after the earthquake a number of organisations tried to introduce fuel efficient stoves 
in the first winter, the majority of these were steel stoves, often models which had been used in 
other parts of the country. Evaluations of the adoption and use of these stoves was not positive. 
The stoves were promoted by free distribution, were higher cost than local stoves, and were 
theoretically efficient, but mostly they operated using small cut timber top loaded, rather than 
the local version of front loaded timber. A very low proportion of the estimated 120,000 stoves 
distributed in the first winter were still in use after one year, 

Limited additional work was done to promote fuel efficiency until the completion phase of the 
housing programme in 2009 and 2010, when UN-HABITAT started activities as part of a package 
of technical guidance measures and awareness activities to improve environmental performance 
of reconstructed houses and contribute to sustainable housing and settlement. 

The UN-HABITAT technical and social staff in cooperation with local NGOs carried out assessments 
of traditional heating and cooking practices, timber consumption, timber types and sources, 
cooking time, cooking efficiency, heating time, and documented stove types and preferences. 
They also reviewed the impact of previous efforts to introduce more efficient models. The 
outcome of this initiative was to take existing best practice in tested efficient stoves made from 
local materials, and to include adjustments and improvements according to regional preferences 
and conditions, and to provide technical information, training and demonstrations of these stoves 
as dissemination. 

The stoves selected for promotion reduced the consumption of timber by an average of 40%, and 
reduced cooking time likewise by around 40%. This represents a significant reduction in timber 
use, smoke emissions and time for wood collection and cooking by women. 

The most important aspect of this initiative is that the stoves are based on improving local 
traditional practice are very low cost using local materials and locally driven programming. The 
stove is improved through using a second chamber, by molding with a simple formwork, and 
introducing a flue to control smoke egress. The only cost is for a flue. Unlike promotion based on 
free distribution, the promotion was based on addressed priorities identified by the community 
and implemented through introducing sustainable new skills. The promotion of the stove was 
targeted mainly for women and by women, and with practical training so they could make 
their own stove as part of the training. The rate of uptake and replication was very high, and 
evaluations of their use is proving a significant reduction in timber and time and high satisfaction 
rate. Local  NGOs and community leaders were trained in the stove fabrication to help with 
further promotion. All promotion of fuel efficiency was linked to natural resource management 
issues. Families and communities recorded previous fuel consumption and cooking times to 
establish baselines against which to measure the performance of the improved stove. This exercise 
also helped to develop awareness of overall consumption of resources and questions of depletion. 
Information and awareness materials relating to trees, forests, conservation and reforestation 
were discussed and distributed in association with fuel efficient stove promotion reinforcing the 
connection between shelter, settlement and trees. While long term natural resource management 
was more difficult to develop interest in and action on, without clear and immediate gains for 
families and communities, fuel efficient stoves brought rapid savings in time, money and health 
and contributed practically to longer term objectives to sustainably reduce consumption of timber. 

Improved water and sanitation. Natural resource management.

A high proportion of households in remote and low income areas before the earthquake used 
open defecation or separate latrines at a distance from the house. In more accessible and 
wealthier areas, there was a higher rate of flush latrines. Design and construction practices were 
not good with poor quality soakaways and no use of septic tanks even in suburban areas and 

poor levels of technical knowledge or awareness of improved practices.   

Increased residential development before the earthquake was already increasing sanitation 
disposal and groundwater contamination. The rapid multiplication of separate housing units in 
reconstruction further increased the development of individual household sanitation and disposal. 
The density of settlement and rate of increase was an issue for the consideration and measures 
required for rural housing to be sustainable, such as safe water supplies.  

Household water and sanitation and promotion of improvements is discussed under chapter 8 
infrastructure and services. 

Water Supply.  

Water supply sources before the earthquake include local protected and unprotected springs and 
wells and piped water supply. For over 50% of households water was carried from sources by 
women and girls on a daily basis with an average of thirty minute to one hour round trip, often on 
steep terrain.  

As mentionned above and in the chapter on infrastructure, the long term condition of ground 
water sources, needed consideration. Many were affected by the earthquake, others by prolonged 
dry spells and environmental degradation including deforestation. The greatest risk to water 
quality was from the localised impact of contamination, by animal waste, by chemicals used in 
agriculture and by poor protection from disposal of human waste. The increased use of improved 
sanitation was one step towards improved protection of ground water, but although disposal 
of soil water was more contained it was not managed properly  according to good engineering 
practice. 

In lower altitude and more accessible areas there was an increasing development of piped water 
schemes and increasing expectations in the community that the Government would provide 
piped water supplies to all villages. Considering the highly dispersed distribution of rural housing 
and the rapidly growing population, this was potentially a very high installation and operational 
and maintenance cost for the public sector and relied on continued depletion of ground water 
sources. Post earthquake reconstruction included rehabilitation and upgrading of piped water 
supply schemes. However, the focus was on increasing investment and coverage rather than on 
the protection of existing ground water sources, safe waste disposal or more sustainable water 
supply options such as rainwater harvesting. The focus was generally more on public provision of 
hardware, rather than watershed management and the household and community’s responsibility 
for environmental protection. 

The linkages between depletion of forest cover and associated impact on ground water sources 
and storm water run off were discussed in natural resource management awareness activities in 
the completion stage of the programme along with awareness of local water source protection. 
Surveys carried out by the departments of public health in the affected districts in 2009 showed 
that over 75% of ground water sources did not provide safe potable water. This result helped 
to bring attention to environmental concerns and increased activities in community based water 
quality testing and awareness, and coincided with the phase of environmental performance 
improvement and sustainable settlement activities in the ERRA rural housing programme 
developed and implemented by UN-HABITAT.   

Rainwater harvesting. 

The majority of the earthquake affected area benefited from having a number of rainy seasons 
throughout the year and a total precipitation which could be harvested to provide around 90% of 
a household’s need. Likewise harvesting of rainwater at community level could provide valuable 
resources for agricultural and other collective uses. This was of particular interest in several remote 
areas where local sources were deficient and public piped provision would be very costly. 

The advantage of a widescale change in building tradition from flat mud roofs to pitched cgi roofs 
provided a new opportunity for rainwater management. The structures of technical guidance 
development, demonstration and promotion which were used to introduce safer construction 
were also available and appropriate to introduce technical guidance for rainwater harvesting, 
or fuel efficiency or sanitation. In the case of rainwater harvesting, the effective time to provide 
advice was at the later stage in the programme when people were reaching roofing level.  

The programme of rainwater harvesting promotion was developed by UN-HABITAT under 

One of the greatest challenges of 
increased rural housing development is 
water supply, with increasing population 
and increasing aspirations to have piped 
water supply. 
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the ERRA rural housing programme and coordinated with ERRA water and sanitation and 
implemented in 2010. See report. 

Building Lifespan. Increasing Durability. 

The calculation of the environmental impact of various materials and technologies used in 
reconstruction focus on the production of those materials. It is important to factor in the lifespan 
of those materials as a consideration with consequences in terms of repeated consumption and 
transportation of materials. 

The seismic performance of a building is not only determined by the original specification and 
construction, but depends on the depreciation of structural strength of those materials. Many 
buildings will continue to perform to the design seismic resistance because they were well detailed 
and maintained, other buildings may not provide adequate strength because of degradation 
of key structural elements. The chief threats to building durability include poor initial execution 
such as concrete cover over steel reinforcement, poor protection from water ingress and poor 
ventilation both causing moisture damage weakening the strength of masonry and introducing 
rot and infestation in structural timber. Water ingress was prevalent across different construction 
techniques with damp problems in floors, retaining and other walls, causing concerns for health 
and requests for solutions from many occupants.  

The programme of technical support tried to highlight the importance of correct detailing and 
execution including protection of the building from site moisture, throughout the programme 
during reconstruction. A follow up initiative of advice was carried out in 2010 to provide advice 
on improved plinth protection and damp proofing, building maintenance and durability. The 
issues of building lifespan, durability and structural performance were considered as technically 
fundamental to building safety as well as a major factor in environmental impact. 

In the rush to progress construction and in order to save on material and labour costs, a high 
proportion of households had neglected the importance of the ERRA recommendation to raise 
the plinth of the building 1ft above the natural slope level, constructing the plinth band instead 
directly at ground level. This resulted in the masonry at the base of the building often exposed 
to site drainage, as well as splash from the roof as most buildings do not have gutters or splash 
aprons. Hollow concrete blocks were particularly vulnerable as they were easier to erode and 
often poor quality. 

The summer of 2006 was the busiest time for construction of plinths. The ERRA decision 
to endorse Dhajji timber frame construction came in November 2006 when the majority of 
plinths were already constructed. This explains the predominant problem, that the plinths were 
constructed for masonry and not lifted adequately above ground to keep the timber dry. Timber 
quality was often less than premium due to the high demand in reconstruction and use of damp 
proofing treatment of exposed members was not commonly practised. Insufficient protection 
of timber was leading to accelerated deterioration of the structure, timber had already rotted at 
the base of buildings where moisture was trapped. This severely undermined the strength and 
safety of the building. There was concern that this poor durability and poor performance in the 
case of an earthquake could seriously undermine the technical credibility of this local construction 
technique and cause people to move to new conventional construction. 

The 2010 programme of plinth protection and damp proofing included measures to improve 
site drainage, gutters to control rainwater disposal, timber protection, removal of damage and 
drying out, plastering, soling and other measures. The promotion of these measures was timely as 
households who had constructed to sub standards were beginning to experience damp and visible 
deterioration. 

Households with less resources had constructed simple masonry only and had not yet managed 
to plaster the buildings. This programme advised strategic investment in the case of limited 
resources, for example instead of internal plastering of rooms, to prioritise the plastering of the 
external skirt of the building, bottom 2 feet of masonry and to invest in a gutter for rainwater 
control as well as the benefit of rainwater harvesting. 

During reconstruction there was a rush to get a building progressed. It was important to maintain 
quality control in technical support and through building inspection and certification, not only 
in seismic measures and standards, but just as importantly in overall quality and workmanship 
and particularly weak detailing that will affect the durability and condition of the building, as this 
equally affects the performance or vulnerability of the building in a disaster. 

The one off investment in reconstruction needs to be optimised by ensuring the new buildings 
have as long a life span as feasible. Even poor initial work can be redressed incrementally by 
carrying out key improvement works, such as described above. 

Extending the life span of buildings through better detailing or through a rigorous maintenance 
regime will improve the building earthquake performance, will mitigate problems for occupants 
like damp, and will reduce the environmental impact by extending the interval to building 
replacement. This is particularly important in the case of timber construction, where the life span 
of a poorly constructed building may be as low as 10 years, but well constructed can easily be 
over 50 years with significant savings in timber consumption. 

Trees, conservation, protection and reforestation

The training and mobilization of village reconstruction committees introduced topics of 
disaster risk reduction, in terms of sustainability of safer construction but generally not in 
terms of mitigation of vulnerability through improved land management and natural resource 
management, including tree protection and planting.  

PPAF and implementing partners and UN-HABITAT both initiated programmes to raise awareness 
of the number of trees used in housing reconstruction, and to promote community based 
replanting of trees in compensation, and as a contribution to improved longer term environmental 
management. UN-HABITAT programmes also targeted schools and teachers as the channel to 
develop behaviour change and awareness activities on the environment. 

Information materials developed on environmental awareness and trees were also distributed in 
training activities on fuel efficient stoves for example, to reinforce the link between consumption 
of timber and natural resource management, and in water and sanitation programmes, to 
reinforce understanding of the ecosystem and settlement issues. 

For example, media campaigns and community awareness activities were developed to highlight 
the importance of trees in Kashmir, to support the Spring planning season to encourage greater 
private and community action in an subject generally considered to be only a government 
concern. All activities were developed in association with the Forestry and Education departments. 

While there were programmes developed by ERRA and the respective state and provincial 
governments in the affected districts during the years of recovery and reconstruction 2005-2010 
in reforestation and horticultural planting under forestry, agriculture and livelihood programmes, 
these were generally not linked to issues of land use and settlement or to questions of sustainable 
local timber for building materials. The disaggregation of ERRA sectoral programmes mitigated 
against integrated programme development and implementation, the secondary status of cross 
cutting ERRA environment and disaster risk reduction programmes, and the lack of long term 
and local partners mitigated against consideration of sustainability issues in general in ERRA 
programmes. 

The scale of effort which was invested in awareness and mobilization for safer building and the 
structuring of advice, incentives and programme management, were needed to address the 
challenge of sustainable building and settlement, rather than assuming that small efforts by 
individual organisations with limited budgets and limited Government and donor interest could 
deliver on this aspect of the reconstruction. Until and unless environmental sustainability becomes 
an serious widely held concern and urgent priority it is unlikely to see coordinated policies and 
broad based action and progress. 

Risks and Challenges

  Rapid growth and rural development 
Increasing population growth and rapid rural housing development was consuming agricultural 
land for housing and occupying marginal and hazardous sites before the earthquake. The 
subdivision of households after the earthquake accelerated and exacerbated this issue. 

  Weak institutional capacity 
There were weak national, state, provincial, state or district institutional arrangements, policies 
and capacity to manage rural land use, settlement, planning and building control, housing 
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infrastructure and natural resource management. This made it difficult to have institutional 
input in planning and decision making on environmental aspects of housing and settlements in 
reconstruction. 

  Limited mandate and time frame 
The event specific mandate of ERRA limited engagement in institutional development, 
longer term policies or other measures to integrate land use, risk assessment, risk reduction, 
settlement, housing, services and natural resource management. These are long term issues 
and require sustained action and therefore long term institutional committments. The limited 
time frame of ERRA programmes was as much a constraint as the limited mandate. 

  Environmental performance not a priority compared to hazard resistance in 
reconstruction.  
It is difficult to engage people with a range of good practice in terms of environmental 
performance of buildings when they are trying to meet basic needs for shelter. It may be too 
restrictive to make financial assistance contingent on meeting high standards in all aspects of 
housing. On the other hand the financial assistance provides a unique incentive and leverage to 
introduce improvements which are otherwise difficult to promote. 

  Difficulty to endorse and promote local materials and technologies 
Conventional and imported materials are more likely to be code approved and promoted in 
reconstruction, displacing the potential of local materials and technologies. Local materials can 
reduce significant transportation impact, regenerate local knowledge and provide affordable 
options. While there are issues with sustainability of local materials, the environmental 
footprint in the production of modern materials is often very high. Technical and political 
endorsement of local solutions requires considerable effort and committment.  

  Uninformed debate on environmental issues.  
Discussions on environmental issues were ad hoc rather than comprehensive and relatively 
uninformed rather than based on good data. Opinions and positions were often focused 
on problems rather than solutions, for example on limiting timber consumption rather than 
replacement or regeneration of resources. Debate was often dominated by interests from 
outside the area rather than informed by local knowledge and concerns. 

  The promotion of technical gudiance and awareness on environmental performance 
and sustainable settlement requires resources and capacity and time.  
Housing infrastructure including sanitation, building performance issues including insulation 
and energy efficiency, roof completion and rain water harvesting, are all important technical 
and cost concerns in housing. These measures are generally addressed and implemented at 
later or completion stages. The provision of technical support for these aspects of housing 
requires significant technical capacity and a range of expertise, field work and development of 
materials in order to be appropriate for target users. Technical support was front loaded and 
focused on hazard resistance in the ERRA programme with limited capacity, resources and time 
available for x

Results and Achievements

  160 material hubs established. This helped to mitigate the impact of high transport costs due 
to limited and poor condition of road networks. 

  Increased coverage of improved sanitation, water supply and electricity connection. 

  Increased use of rainwater harvesting (see chapter 9). 

  In a number of areas, partner organizations implemented parallel and complementary 
programmes in housing, improving health and hygiene as part of water and sanitation 
activities. 

  In the final phase of the programme where substantial progress was already made on housing 
construction, technical support for infrastructure and services was increased. This coincided 
with less pressure on technical support capacity but continued presence in field due to the 
residual caseload. Over 30,000 in participants in practical training over 200,000 participants in 
events. 

Summary of Lessons Learned

 Institutional and political will 
Institutional intransigence needs institutional and political will or political pressure to 
bring about change. Vested interests and inertia in government authorities can limit 
the development or implementation of policies in reconstruction and the potential for 
longer term institutional change and development. It was easier to introduce policies and 
institutional mechanisms where none existed before the disaster for example introducing 
rural housing construction standards, rather than the revision of existing institutions and 
policies such as those responsible for timber and forestry management. 

 Changes in construction  
The policy change to from heavy buildings to lighter techniques in reconstruction had a 
significant impact on energy requirements particularly in areas with very cold winters. This 
caused a considerable change in building comfort and fuel costs for low income families 
in high altitude areas. While advice for safer construction was prioritised, technical advice 
for insulation, fuel efficiency and alternative fuels were also needed to mitigate direct 
consequences of technical policies. 

 Ad hoc approach to material supply issues  
Policies were developed through separate processes in relation to materials: including 
prescribed sand and gravel sources, imported materials like steel, and local materials 
including timber. Policies were not integrated to address the full range of technology 
options, materials required or available for reconstruction, production and transportation 
aspects, use, performance and durability issues which could better inform decision makers 
or household choices for construction. 

 Large scale reconstruction will have large scale transportation impacts 
The scale of damage and remote location of the affected area meant a vast quantity of 
materials would be required from outside the area for reconstruction. Policies promoting 
use of steel reinforcement, concrete, and cgi roofs meant materials would be travelling 
long distance. The cost and environmental impact of transportation was not considered 
as much as other aspects in reconstruction but was a major factor in household decision 
making, traffic generation and pollution. 

 Field data 
The debate and discussion on environmental issues required up to date and broad based 
data to ensure issues were better diagnosed, causes and effects identified, priorities 
selected and solutions generated. Authoritative field surveys on water quality and 
documentation on timber usage in roofs and fuel provided critical contributions to inform 
decision makers, communities and other stakeholders on housing and settlement impacts 
on natural resource management. Without data discussions were based on relatively 
uninformed and emotional positions with weak understanding of field situations and 
unlikely to lead to effective strategy development. 

 Programme activities based on local demand may be easier to promote 
The diagnosis of deficiencies in new construction building performance, infrstructure and 
services and environmental risks were carried out in close cooperation with the community, 
identifying priority issues and interests. Activities were therefore demand led, selecting 
and promoting the guidance and support requested by local groups. Along with ensuring 
solutions were appropriate and achievable the demand driven approach was key to 
ensuring adoption, replication and sustainability of measures.   

 Women are key stakeholders in housing issues 
The collection and use of household water supply, collection of timber, cooking and 
heating, and many other aspects of housing related to natural resource management 
are primarily the remit of women in the home. They are also more likely to prioritise 
improvements in sanitation, reduction in smoke, addressing damp and other measures 
which affect the health and welfare of members of the family, especially elderly and 
children. It is important that women play leading roles in awareness activities and decision 
making as well as directly in implementation of improvements wherever possible so they 
can actively change their homes themselves. 
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 Better late than never 
The development and promotion of measures for improved environmental performance 
of buildings and infrastructure were not part of the first three years of the programme 
but were incorporated in the last year of the programme. While there were disadvantages 
to the delay in terms of limited time and capacity, there were also advantages: the 
implementing partners had established a good working relationship and credibility with 
communities which made it easier to develop and implement new activities, they were very 
familiar with housing construction, defects and good local practices, they had an overview 
of all the affected area which helped with targeting of resources towards most vulnerable 
groups when complete coverage was not feasible. The structures of technical support 
and public information dissemination established for housing reconstruction were easily 
adjusted to promote additional related topics. 

 Environment is a long term issue in short term reconstruction  
Housing reconstruction, based on replacement of assets and compliance with standards 
leveraged by financial assistance, was a relatively short term activity. Over 3 million people 
suddenly lost their homes in the earthquake in an area of severe climate conditions, 
bringing urgency to policies and establishing targets and priorities. On the other hand 
serious environmental concerns which preceded the disaster and may have exacerbated 
the losses did not appear to be sudden and urgent issues to be addressed. Likewise any 
actions to address environmental management would have required long term measures 
and sustained committment and progress or results would likely take several years. This 
was outside the scope of the ERRA mandate. It required leadership by the concerned 
permanent authorities and communities, but could have capitalised on the unprecedented 
resources and opportunities available and linkages between risk, climate change, natural 
resource management and settlement.  

Recommendations

 Housing and settlement should be considered as a holistic process rather than 
housing as assets   
Housing and settlement needs to be considered from the outset as a process and a holistic 
topic. A narrow focus on asset replacement or housing construction will neglect factors 
which are critical to successful rural housing and settlement programmes, including 
institutional arrnagements, land issues, infrastructure and services, materials, building 
performance and natural resource management.   

 Leveraging long term development opportunities 
Although reconstruction is a relatively short term activity, the unprecedented investment 
in terms of financial and material resources, capacity, skills and awareness, and policy 
and institutional development can contribute to long term development objectives. This 
requires planning to meet short and longer term goals, exit or transition strategies for short 
term or reconstruction authorities. investment in structural issues including institutional 
and policy development, and public awareness. The objective in the housing reconstruction 
programme should be ‘better and more sustainable housing and settlements’.  

 Environmental planning is cross cutting and needs coordination 
Environmental issues relating to housing and settlements require coordination between a 
range of sectoral programmes, between the reconstruction agency, implementing partners, 
the long term concerned local authorities and community representatives. For environment 
planning to be cross cutting requires cross referencing of polices, programmes, activities, 
budgets, monitoring and teams. This needs sharing of information, and roundtable debate 
and decision making by a range of stakeholders should result in better understanding and 
consensus building. 

 Dedicated environmental objectives, targets and indicators should be defined.  
Specific consideration needs to be given to environmental planning as an integral part 

of housing and settlement, from assessment to policy development to programme 
management. Environmental planning should have formalized and clear baselines, 
objectives, targets, indicators, funding and monitoring systems. Without formal status 
environmental issues can be easily neglected or dropped.  

 Good field data is vital for good policies and plans 
Comprehensive, up to date and continuous tracking of field data is important to ensure 
discussions are based on substantiated information. Both local and independent external 
sources can add value. Local data should include objective and subjective information; 
indigenous knowledge as well as community concerns and priorities. Data needs to be 
established early to contribute to policy and planning formulation but is equally important 
to collect on a continuous basis throughout the programme duration to identify evolving 
issues, and on completion to monitor results, impact and sustainability.  

 Technical expertise are needed to promote local solutions. Technical support 
should be available for the duration of reconstruction to completion.    
Technical capacity is essential to ensure the use of local technologies, salvage and local 
materials are explored, endorsed and promoted to optimise their potential. This requires 
field presence and engagement with technical authorities. This exercise should be carried 
out as early as possible, and throughout the programme.  
Technical support in research and development, training, demonstration and public 
awareness needs to continue to the completion stages of housing reconstruction activities 
to ensure building services, infrastructure, maintenance and other critical housing measures 
are given due attention. This requires planning of resources, activities and capacity. Ideally 
in large reconstruction programmes and fragile environments, technical support should 
continue for a period to monitor replication, use, operation and maintenance, impacts and 
to reinforce sustainability.  

 Local knowledge, local champions, local partnerships 
Collect and regenerate indigenous knowledge, skills and practices which have evolved 
specifically for local conditions, not only related to construction, but also in site selection, 
water management, cooking, heating, insulation and other shelter activities. Afford a 
platform to local master craftsmen who can play a leading role in training, promotion 
and motivating communities. Build partnerships with local activists, institutions and NGOs 
who can broaden the range of activities and participation and ensure greater long term 
ownership and sustainability. 

 Wider target audience 
The direct beneficiaries participating in post disaster housing repair and reconstruction 
programmes will likely only represent a proportion of the overall affected areas and 
communities, but environmental planning is a wider topic than concerns everyone. 
Guidance and awareness to improve the environmental performance of buildings and 
natural resource management in relation to shelter should be available to and engage with 
the wider community.  

 Identify priority areas and communities 
This is a vast subject and cannot be addressed comprehensively through post disaster 
recovery programmes, interventions should be targeted. Identify environmentally sensitive 
locations and hotspots likely to be adversely affected by reconstruction activities or under 
particular development pressure. Identify vulnerable and low income communities affected 
reliant on local ecosystems and adversely affected by natural hazards, environmental 
degradation, climate change or other impacts. Identify communities most active and 
interested in taking action to conserve their local environment or visible and accessible 
to disseminate good practice. Prioritise targeting of limited resources and capaicities, or 
piloting of projects in selected areas and communities based on needs and opportunities. 

 Demand led initiatives. Achieving attitude and behaviour change.  
The range of environment related issues that may exist pre disaster or arise in recovery, 
the problems and opportunities are very wide and could encompass an even wider range 
of responses and activities. It is important to identify and understand local priorities, 
concerns and agendas, and faciliate households and communities to lead diagnosis of 
issues, decision making, planning and implementation of programmes. Initiatives should be 
demand led rather than supply led to be relevant and widely adopted by people using their 
own resources and therefore more likely to lead to sustainable change.
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EARLY RECOVERY:  
THE CONTEXT FOR 
HOUSING AND COMMUNITY 
RECONSTRUCTION

 Coordinating the shelter response, the Federal Relief 
Commission and the pilot IASC Shelter Cluster

 Winter shelter solutions

 Migration and displacement

 Spotaneous self recovery

1

Cooking for the family. Maintaining everyday life in tent 
accommodation, winter 2005, AJK. 
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 Achieving attitude and behaviour change. 
Initiatives should build on understanding of personal and collective motivations and 
effective communication channels to achieve attitude change as a foundation for 
behaviour change, adoption of improved practices and public and political momentum for 
wider change.  
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HOUSING DESIGN AND 
CONSTRUCTION TECHNOLOGY

 Developing standards

 Adopting local technologies

 Materials and skills issues  

 Shortcomings, non compliance, remedial measures

 Promoting standards

 Owner driven design

10

Completed house, constructed in Dhajji 
timber frame, Muzaffarabad District AJK
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minimum safer building standards. Standards and proposed technologies must be affordable 
and achievable to be acceptable and adopted in an owner driven programme.      

 Building materials  
The building material supply chain is a necessary factor to support the required rate and quality 
of construction. Interventions to increase access to quality materials and offset inflation should 
be devised. 

 Skills and awareness 
Reconstruction and introduction of improvement measures requires developing of development 
of capacity to ensure adequate understanding and skills needed to implement safer 
construction including the use of new materials and technologies. Promotion is also required to 
create awareness and demand for safer construction by house owners as clients. 

Introduction / Context 
The extensive losses of life and property in the earthquake affected areas were due to widespread 
building vulnerability. The majority of completely destroyed rural buildings were constructed in 
traditional unreinforced stone masonry with heavy timber and mud roofs, but there was also 
extensive failure in new conventional construction due to shortcomings in design and construction 
quality. 

The affected area of over 30,000 sqkm incorporated a wide range of housing conditions and 
typologies, known in outline but not well documented or analysed. The pattern of settlement was 
predominantly rural with over 90% of the population living in dispersed villages, often on steep 
and remote sites with extreme climate conditions and short building seasons. This represented a 
considerable challenge for reconstruction in terms of appropriate design solutions and practical 
constraints in terms of access for building materials, machinery and skilled labour.  

Apart from the physical challenges of reconstruction, there were several issues in institutional, 
economic and personnel capacities to address. As common in the majority of countries there was 
not a formal building code or institution responsible for planning or building enforcement for rural 
areas, and in the affected areas, there were no codes for seismic hazard nor effective systems 
of enforcement of the existing regulations. In Pakistan there were few experts on earthquake 
resistant construction and the subject was not mainstreamed in engineering or architectural 
education. Construction in traditional technologies had diminished in terms of quality. 
Construction in new materials and technologies was poorly constructed due to poor levels of 
knowledge and poor execution. The existing infrastructure of technical or vocational training for 
artisans was small and not appropriate to engage with the largely informal sector and apprentice 
system which characterized the housing construction sector. 

The requirement therefore was not only to devise adequate and appropriate technical solutions in 
terms of house designs and specifications in construction technologies, but also to relate to and 
resolve issues of capacity, skills, quality assurance and building control to execute those solutions. 

Key Decisions 
 Build Back Better 

The ERRA policy decision that reconstruction would be based on the principle on ‘build 
back better’ across all sectors set a premise that needed to be further defined according to 
sectoral strategies. In the Rural Housing Reconstruction Strategy March 2006: ‘ The overall 
objective of the rural housing reconstruction policy is to ensure that an estimated 400,000 
houses that were either destroyed or damaged, will be rebuilt by using earthquake resistant 
building techniques, through grant assistance from the Government to eligible households’. 
The definition of ‘build back better’ emphasizes improved earthquake resistance but did 
not explicitly mention other requirements in terms of standards or performance criteria. The 
strategy mentions ‘Reconstruction efforts will consider environmental degradation concerns, 
support environmental friendly building techniques and promote sustainability awareness’. 
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The heavy losses experienced in the earthquake were due to significant deficiencies in construction 
design and construction, and high vulnerability. These deficiencies needed to be diagnosed and 
addressed in reconstruction, through the determination of appropriate and feasible improvement 
measures and new construction options. The vast area and range of household capacities required 
a range of solutions. The ERRA programme enabled a wide range of choice balancing owner 
needs and preferences with a dynamic process of rigorous technical consideration. In later phases 
of the programme design and construction standards and guidance expanded beyond the narrow 
definition of seismic safety to include improved environmental performance. The incremental 
nature of the process of standards development reflects a field driven and needs driven nature 
of the programme, the responsive approach of ERRA and the positive collaborative relationship 
between the technical actors involved. 

This Chapter should be read in association with Chapter 8 Infrastructure, Chapter 9 Environmental 
planning, Chapter 11 Cultural heritage conservation, Chapter 16 Training, where various issues 
overlapping with housing design and construction are described in more detail and context. 

 

Guiding Principles

 Safer buildings  
Opportunities to develop housing standards and earthquake-resistant techniques for non 
engineered buildings will be seized.

 Local technology  
Locally known construction technology and easily accessible materials should be promoted 
with pragmatic improvements for seismic resistance. Local uniqueness will be respected over 
monolithic implementation of standards.

 Centralised Technical Review and Approval 
The review and approval of structural designs, constructions and training curricula should be 
through a broad based process including technical stakeholders and respond to field needs 
to elaborate technical advice. ERRA will retain centralized authority to ensure consistency and 
quality control. 

 Principles rather than Prescriptions.  
The concept and communication of safer construction prioritized the promotion of principles 
and flexible options to deploy approved construction techniques rather than prescriptive 
designs. Principles rather than prescriptions supported the enabling approach for owners 
to design their own homes according to needs and means within overall safety guidance. 
A focus on principles in standards, training and information is key to increase the level of 
understanding and therefore the sustainability of safer construction concepts. 

 Enforcement 
Adherence to standards to be leveraged by linkage to stage payments of cash grants, technical 
support and inspection. 

 Sustainable housing  
Reconstruction efforts should consider environmental degradation concerns, support 
environmentally friendly building techniques and promote sustainability awareness, including 
optimizing use of salvage materials. (this did not initially include building performance)

 Minimise unnecessary reconstruction.  
Reconstructing only where necessary-through damage assessment that distinguishes against 
set criteria, between houses needing reconstruction and those only needing economically 
feasible repair or retrofitting. Restoration and strengthening of damaged houses to seismically 
acceptable standards. 

 Affordable standards 
The cash grant for replacement of the destroyed house was planned for a core of two rooms 
constructed to seismic resistant standards and not necessarily proportionate to the replacement 
value of the loss. The financial assistance amount was based on a calculation of construction to 
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consultative mechanism was not established.  
ERRA adopted internationally recommended standards for non engineered construction, 
including the International Association of Earthquake Engineering for reinforced masonry as an 
initial standard. This initial menu was expanded to incorporate additional standards for a wider 
range of conventional construction.  

 The series of additions to the menu of standards constituted key decisions. 

 The ERRA Catalogue of Compliant Construction for Rural Houses 
Consolidate the menu of approved construction techniques: 
The menu of ERRA approved techniques expanded from the initial reinforced masonry 
standard in 2006 communicated widely in 10 pt posters, to incorporate additional traditional 
and conventional technologies which were communicated in a various information materials. 
The issue of an incrementally expanded menu of standards and techniques, in a range 
of information products was cumbersome for the various actors involved in managing or 
implementing the housing reconstruction programme. ERRA decided to consolidate the 
approved standards to date into a single catalogue: guidelines for the construction of 
compliant rural houses. 

 Provide solutions for non compliant construction:  
The second objective of the compliance catalogue was to communicate remedial advice and 
technical solutions for those households who constructed inadequate new houses, so that 
they could carry out additional works to make their homes safer, meet required standards and 
access financial assistance. 

 Sustainable Housing 
The emphasis in the initial phases of the programme was on strictly only on safer construction. 
Opportunities to address environmental performance, including for example rainwater 
harvesting were deemed unnecessary by ERRA and certain donors. Therefore when the 
programme was a full capacity of implementing partner organizations, there was no 
information available to promote improvements in these aspects of housing. By mid 2009 
when the rate of housing completion and compliance assured decision makers that the 
housing programme had met targets including financial disbursement, activities were started to 
redress building performance issues. This includes the development and promotion of technical 
advice for rainwater harvesting, water filtration, low and mid cost sanitation, insulation, fuel 
efficient heating and cooking. The uptake of building improvement measures has been very 
positive and a greater impact might have been achieved had the information been integrated 
earlier in the programme. 

Summary of Activities

 Initial standards based on conventional technologies 
Desk research and development of initial standards and guidance for reinforced and 
confined masonry. 

 Expanded standards incorporating local technologies 
Field assessment and desk research and development of standards and guidance for local 
construction technologies, Dhajji, Bhatar, Leepa, Manoor valley. See Chapter 11. 

 Remedial measures  
Identification of shortcomings in reconstrucion and development of remedial measure 
solutions to reach adequate standards of structural safety. 

 Catalogue of compliant construction  
Compilation of all approved standards and recommended remedial measures into a 
single resource document the ERRA catalogue of compliant construction for rural houses. 
Reference document contained all updated decisions and streamlined communication. 

 Construction of model houses and demonstration buildings 
Approved construction technologies were promoted through the construction of houses, 
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There is not specific or explicit reference to set or enforce standards on water and sanitation, 
energy efficiency or other criteria. 

 Financial assistance 
The decision to provide financial assistance of 175,000 PKR for a core house of 250-400 sqft, 
(basically for a 2 room house), was based on calculation of masonry with sand cement mortar 
and steel reinforcement. While the financial assistance was not compensation based and was 
planned to adhere to the policy principle of equity, in effect the financial assistance depreciated 
rapidly and households faced very different costs for reconstruction due to wide variations in 
material and labour costs and particularly high transportation costs in remote areas. ERRA had 
to ensure there were approved seismic resistant designs and construction technologies which 
were feasible to construct within the financial assistance budget in all locations in the affected 
districts. 

 Inspection / Enforcement 
The decision that reconstruction was to be assisted and inspected set the principle that 
construction standards would be introduced and would be mandatory. The absence of pre-
earthquake enforcement mechanisms meant that a new system had to be devised to ensure 
adherence to ERRA standards. This was a system specifically established to implement the ERRA 
programme, rather than planned with reference to existing or post-reconstruction long term 
institutional bodies or systems. 

 ERRA approval mechanism 
The Government of Pakistan appointed NESPAK as general consultant to ERRA in aa technical 
guidance and approval role. See Chapter 13 Institutional Arrangements. 

 Central Review and Approval Unit 
The ERRA Housing Reconstruction Strategy included a proposed  ‘central review and approval 
unit’: to incorporate provincial, national and international stakeholders to support the 
Government in rural reconstruction as a technical advisory and approval body for design and 
construction guidelines, and with a proposed role to establish standards, specifications and 
reference materials for artisans and  beneficiaries. This body was not formally established. 

 Authorisation of information materials,  
Only ERRA endorsed standards, and related training curricula and information materials were 
permitted to be used by implementing partners to ensure accuracy, quality and consistency 
of technical information. This helped ensure that no untested unofficial contradictory or 
confusing information was circulated. This was essential considering the plethora of assistance 
actors involved through all stages of the response and the critical importance of accuracy in 
communicating standards as they related to eligibility for financial assistance.  

 Training strategy 
The training strategy was devised on a centralized cascade system expanding from master 
trainers to village mobile teams to ensure capacities could be scaled up to reach the extensive 
numbers required and maintaining consistency. See Chapter 16 Training. 

 Housing Reconstruction Centres  HRC 
The owner driven housing strategy was based on the principle of enablement, with a focus on 
outreach and support for households and communities. ERRA decided to establish a network 
of housing reconstruction centres (HRCs) to demonstrate and promote ERRA approved housing 
design and construction standards. See the role of HRCs, partner organizations etc under 
Chapter 16 Training. 

 Material hubs 
It was anticipated that families with destroyed houses would make maximum use of salvage 
materials but would still have substantial needs for additional materials for reconstruction. 
ERRA established the material hub initiative to support material supply pipeline and quality 
issues. 

 Standards 
ERRA proposed ‘the development of reference minimum structural design standards that 
meet internationally accepted requirements for low cost earthquake resistant housing’. In the 
strategy document this meant ‘excluding the use of katcha-type construction’. At the same 
time the strategy proposed that ‘locally known construction technology will be promoted 
with pragmatic improvements for seismic resistance’. The issue of approval of certain selected 
traditional construction technologies as safer technologies and of clear rejection of other 
techniques as unsafe was anticipated and evolved as a process although the planned formal 
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providing training and documentation opportunities. Standards were promoted through 
principles and construction details rather than fixed house designs.  

 Training on standards and guidance 
All HRC and PO programme staff and  AI inspection staff were trained in all approved 
standards and guidance. Refresher and update training was provided at regular intervals to 
ensure consistency in ERRA communication and execution. 

 Monitoring of reconstruction issues  
Continuous field monitoring through technical support teams and inspection identified 
trends in construction and needs for policy decisions, technical solutions, specification, 
guidance and information. Documentation of reconstruction patterns was initiated in the 
first winter and sustained until the end of the programme. 

 Preparation of communication materials   
All standards and guidance were developed into training and information materials for 
communication and dissemination, requiring illustration, translation, simplifcation and 
other interpretation. Technical teams responsible ensured consistency. 

 Building improvements  
Identification of building performance issues in reconstruction and the development of 
standards, specification and guidance to promote appropriate improvement measures, 
including sanitation, rainwater harvesting, plinth, insulation etc. See Chapters 8,9. 

 Consolidation and institutionalization  
Documentation of all damage, construction standards and guidance in conventional and 
traditional technologies, reconstruction practices and defects was used to incorporate 
in national building codes, technical education curricula, and long term training and 
information materials. 

Technical Issues

1. Developing Standards

Katcha / Pucca

Categorisation of ‘katcha’ and ‘pucca’ construction in Pakistan is historically a categorisation 
referring to formal or permanent housing and settlements and informal or non permanent 
settlements. The connotation has included inference that pucca is legal, durable and stronger, 
and katcha is weak, temporary and otherwise substandard. These terms are commonly used 
by government, technical persons and the public as a way of describing buildings particularly 
housing, including, for example, in the census. The categorisation has been a generic term, with 
political and socio economic implications apart from technical criteria. 

The preexisting perceptions of the terms katcha and pucca and the use of terms in policy and 
implementation of the housing programme, generated and reflected a number of technical issues:

The damage assessment categorized: 

1.  Completely destroyed / structural damage beyond repair
2.  Repairable structural damage 
3.  Negligible structural damage

This categorisation was for both katcha and pukka construction. Katcha construction was 
described as: 

Type of wall: masonry in mud mortar 

Type of roof:  wooden beams with mud covering 

The initial policy statements for reconstruction referred to ‘excluding the use of katcha type 
construction’. 

The definition of katcha identified timber beam and mud roofs (it was implied the roof was flat), 
flat timber and mud roofs were generally very heavy, not well connected to walls and highly 
vulnerable in earthquakes. 

Masonry in mud mortar did not specify the masonry units but could include unfired and fired 
bricks as well as stone. As the majority of the affected areas were mountainous, the vast majority 
of masonry was stone. Dry stone masonry was not included in the description of katcha but may 
be implied as in the same category as masonry with mud mortar, (katcha), rather than masonry 
with sand cement mortar (pucca). 

The categorisation and description of ‘katcha’ as unreinforced masonry (usually heavy stone), 
with timber and mud roofs, captured the description of the heavy traditional houses which were 
seismically vulnerable and performed poorly in the earthquake. The majority pancaked, causing 
high numbers of deaths and injuries. 

However, in the colloquial use of the term ‘katcha’, the term was also used by people to describe 
any buildings constructed in local traditional materials and technologies, usually in stone, timber 
and mud. There was an assumption by some stakeholders that all traditional construction is 
‘katcha’, weak, or excluded for reconstruction.

The issue of definition and assumptions of definitions of ‘katcha’ construction became a greater 
issue following the decision by ERRA that ‘katcha’ buildings were highly vulnerable and those 
‘katcha’ houses in the earthquake affected area which had not been completely destroyed, should 
be categorized as destroyed to ensure they could be replaced, thereby reducing  vulnerability. 

There were several consequences of the official definition of ‘katcha’ and the informal unofficial 
definition of ‘katcha’. 

1. It increased the number of overall houses to be reconstructed, and by including a number of 
houses which had not been destroyed, it contradicted the principle of minimizing unnecessary 
reconstruction. It needs to be considered therefore whether the replacement was ‘necessary’. 

2. Where ‘katcha’ houses were categorized as ‘completely destroyed’ on grounds of vulnerability, 
but were not heavily damaged, a number of households tried to claim full stage payments for 
new construction, but had only carried out minor repairs to the original house which was still 
highly vulnerable. 

3. People who lived in other types of traditional construction including timber frame dhajji houses, 
timber post and beam construction and timber reinforced masonry bhatar were categorized as 
‘katcha’ although their houses were seismically safer than the defined unreinforced masonry 
and heavy mud roof ‘katcha’. Sometimes households requested to be categorized as ‘katcha’ 
and therefore completely destroyed, as this brought eligibility for a higher rate of financial 
assistance. 

4. The definition of seismically unsafe traditional construction was narrow and clear in the 
damage assessment, but other types of traditional construction were not described in the 
categorization. It was therefore not clear whether they were to be considered as safe or 
unsafe, or considered as katcha or pucca, either in the damage assessment or as potential 
construction technologies for reconstruction. In engineering terminology, categorization 
of techniques makes reference to the construction material. Stone, timber and mud are 
considered by many in the technical community and perhaps public perception as inherently 
‘katcha’ materials and all technologies using these materials are considered as ‘katcha’, weak 
or substandard. 

Determining Standards

Standards are not determined empirically, they are usually derived by a process of reference to 
existing bodies of knowledge. In the case of housing this is usually based on standards for non 
engineered construction, but many construction techniques, local traditional, new and hybrid are 
outside of those defined in codes and standards and may be only locally known or practised in 
limited geographical areas. In the ERRA programme, the first stage was based on desk research 
work to review the existing body of codes in earthquake resistant conventional materials and 
technologies. From the earliest stages, the question of local materials and technologies was 
considered, but required additional steps in their analysis and adoption.

See ERRA letter May 20. 

Typical unreinforced stone masonry house 
with mud plaster, and heavy timber 
beam and mud roof. This house type was 
categorised as ‘kacha’ or weak.  
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Initial standards: reinforced masonry

The initial standards endorsed and promoted by ERRA for reconstruction were based on the 
International Association of Earthquake Engineering (IAEE), for non engineered buildings. The 
IAEE standard for reinforced masonry includes steel reinforcement in stone, brick and concrete 
block masonry with sand cement mortar. This standard is consistent with the seismic codes in 
India, Nepal and Afghanistan. Reinforced masonry may be cost effective in terms of minimal steel 
reinforcement and smaller dimension of concrete cover for the steel, (3 inch band for 2 steel bars, 
instead of 6 inch beam for 4 bars and single vertical bars), but has specific requirements including 
special shaped blocks to house the steel, skill and care in masonry workmanship and techniques to 
ensure mortar cover. 

Reinforced masonry was initially adopted widely for construction up to plinth level, but masons 
and households realized that although the reinforcement was economical a high level of skill and 
time was required.

A number of factors influenced changes in masonry patterns in the affected areas including 
memory and fear of poor performance of stone construction, large amounts of expensive sand 
cement mortar need for stone masonry, high levels of skill and higher cost labour for stone 
masonry, unavailability of brick in much of the area, high transport costs, large amounts of mortar 
required in brick masonry, lack of local skills in brick masonry and high level of skills required. 
There was a rapid and widespread move to concrete block masonry, generally solid blocks in parts 
of NWFP, and Patika, but increasingly hollow concrete blocks from Muzaffarabad south and east 
in AJK. 

Construction in simple concrete blocks and especially in hollow blocks was relatively lower in 
transport costs, larger and regular units required less sand cement mortar and overall skill level 
and time was greatly reduced. 

The move to construction in block masonry was mirrored by a shift to construction in confined 
masonry. Confined masonry was not based on the single bar vertical reinforcement but a series of 
4 bar columns at corners and junctions, this technique was adopted for reasons including ease of 
construction of masonry between reinforcement and a perception by masons and houseowners 
that a four bar steel reinforced concrete column is stronger than single vertical bars. The 
perception was that this is a reinforced concrete frame house. 

As reinforced concrete frame construction is an engineered technique, requiring good design and 
workmanship to adhere to meet seismic resistant standards and relatively expensive, it was not 
initially promoted by ERRA. 

Evolving standards: Confined Masonry

In the absence of technical specifications and guidance, masons and houseowners were moving to 
a framed or semi framed construction technique. UN-HABITAT surveys of plinths in 2006 showed 
that over 80% of households in AJK were constructing 4 bar column reinforcement rather than 
single bar reinforcement. UN-HABITAT and SDC advised that it would be a better option to 
promote a technique called ‘confined masonry’ in response to the trend in the field. Confined 
masonry uses columns and beams as confining members but is not as sensitive to error as a 
moment resisting RCC frame. The columns and beams are designed and constructed as confining 
members to act in combination with the masonry wall. The confining members are constructed 
after the walls, which is a significant difference from standard RCC frame construction. 

The standards for confined masonry were based on technical research and guidance in confined 
masonry in Peru by Marcial Blondet, Canada Svetlana Brzev, India IIT Kanpur, Eurocode and 
others, specifically to provide improved solutions for non engineered, cost effective, technically 
feasible, and seismically resistant construction. The formal status of confined masonry as a defined 
and distinct construction technology with associated research and standards development has 
become mainstreamed in engineering thinking over the last decade, but this has not been enough 
time to incorporate confined masonry into national building codes in many countries. 

ERRA requested NESPAK to review the standards and guidelines proposed by SDC and UN-
HABITAT. This included a desk review of comparable codes for earthquake resistance. One 
key donor agency did not accept the standards proposed and recommended instead to have 
reinforcement equivalent to RCC frame construction. This negated the consideration of 
the masonry in seismic resistance, cost effectiveness and ease of construction. UN-HABITAT 
constructed a demonstration building in June 2007 to illustrate the steel specification was 

extremely difficult to practically construct. Large diameter bars are not commonly available in the 
market and are difficult to bend at high levels in the building, the size combined with lapping 
caused so much congestion of steel at column to beam connections that it was not possible to 
execute the steel fixing, or to pour concrete at the joint. This very high specification of steel, for 
relatively small and light buildings, generally with CGI roofs, did not represent value engineering 
advice. 

The very large numbers of houses constructed in confined masonry in Pakistan provided a useful 
testing ground for identification of new issues in confined masonry, including for example the 
use of hollow masonry, retrofitting of confined masonry buildings, solutions for longer spans 
and connecting cross walls. This information has contributed to global engineering discussion on 
confined masonry. 

Confined masonry has since been incorporated in the proposed Pakistan Building Code : Seismic 
Code Provisions. Confined masonry is now taught in schools of civil engineering, and further 
work has been done by the University of Engineering and Technology Peshawar, Earthquake 
Engineering Centre to develop guidelines for engineers, sub engineers, contractors and masons 
and by UN-HABITAT to provide step by step construction guidelines in confined masonry. 

2. Adopting Local Technologies: Assessment and Preparation of  
Standards. 

While the initial policy endorsed the promotion of local technologies, the commitment to establish 
to promote formally approved standards led therefore to the need to formally assess a range of 
local technologies for formal exclusion or inclusion in the menu of ERRA endorsed construction 
techniques. This process required the following steps: 

1. Initial field identification of the range of housing typologies and construction technologies. 

2. Physical survey and documentation, drawings, photographs, testing of materials, preparation 
of sample and test building parts, identification of the range of practice, examples of best 
practice and examples of defective practices, including poor detailing, hybrid construction, 
maintenance and depreciation issues.  

3. Physical and non physical assessment of damaged buildings, documentation of the type and 
extent of building failure or damage, including field evidence and eye witness accounts. 

4. Documentation where feasible of specific architectural characteristics, including fittings, 
services and non structural issues which may be outside the specific concern of hazard 
resistance.

5. Non physical survey and documentation, through discussions with artisans and owners on 
the range of practice in a given typology and technology. This involves the collection of local 
knowledge on selection of material, issues of workmanship, structural and non structural 

Testing of proposed confined masonry 
standards for feasibility. Congestion 
of recommended specification of 
reinforcement bars at beam column 
junction shown above prohibits 
concreting. This practical testing was 
used in discussions on standards. 

NESPAK senior staff on site with UN-
HABITAT staff and local artisans reviewing 
local construction technologies.  
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details. Discussions with master artisans expert in the technique should provide insight into 
understanding of building behavior, limits, best practices and defective practices including 
concerns for quality assurance in reconstruction. Consultation with master artisans included 
discussion on training needs and options for materials in the concerned construction 
technique.   See Format. Artisan survey  / focus group

6. Desk analysis of field information, basic engineering analysis of structural behavior, sharing 
field information and dialogue with engineering expertise in country. 

7. Desk analysis of engineering and architectural information on related construction techniques, 
including reference to existing codes, research papers, sharing field information and 
preliminary engineering analysis with international experts, including earthquake, geotechnical 
and structural engineers, architects, conservation and traditional construction experts. 

8. Consolidated documentation and analysis of field and reference material to establish the 
engineering assessment and determine recommended standards: specifications, dimensions, 
limits, tolerances. 

9. Consolidated documentation and analysis of field and reference material to determine 
recommended key construction details as guidance for quality assurance and building 
performance, including selection and quality of materials, quality of workmanship, 
connections between structural elements. 

10. Submission of draft standards and specifications for review and comment. 

11. Approved standards and specifications disseminated to field through training and information 
materials developed to target a range of audiences including engineers, artisans, house 
owners. Guidance materials based on theoretical and practical knowledge and communicated 
with theoretical and practical exercises and examples, including demonstration model houses. 

12. Promotion of guidance and best practice to protect and reinforce the architectural integrity of 
construction technique and building typology, including devising and demonstrating solutions 
for new lifestyle needs and modern services. 

13. Continued research carried out at field level to identify priority needs for information, defects, 
hybrids to devise appropriate advice and solutions, and to adjust the training and information 
to improve communication and promotion. 

14. Continued research carried out by empirical testing including shake table tests of scale model 
construction, full size sample connections push tests, numerical modeling, cross referencing 
of results between methodologies and with field evidence. Research work was carried out by 
universities, private sector consulting engineers and peer review input by a range of technical 
experts.  

This process was followed to investigate Dhajji, Bhattar, Leepa and Manoor Valley housing 
typologies and construction techniques. It is important to note that traditional construction has 
a wide range of variation in practice with materials which have highly varying properties (stone, 
mud and timber), it is therefore difficult to analyse using standard engineering tools like finite 
member analysis. To carry out empirical research requires significant time, expertise and resources. 
In the context of reconstruction the critical constraint of timing and the need for decisions on the 
adequacy or otherwise of existing traditional techniques requires engineering assessment using all 
available expertise and information sources, and may require funding or material support. 

See Chapter 11 Cultural Heritage Conservation 

3. Materials and skills issues 

See Chapter 8, 9 for description of issues relating to salvage material, material source

ERRA’s challenge was to introduce 
improvements in house safety across a 
vast dispersed area with extremely difficult  
geography.  

The majority of pre earthquake houses 
were constructed like the house pictured 
left,  
Pre earthquake houses accommodated 
joint families, used the slope for multiple 
storeys and mainly had heavy mud flat 
roofs. 

The new typical houses of the earthquake 
affected areas reflect several changes, 
including multiple units, pitched CGI roofs, 
less use of stone and more use of concrete 
blocks in walling. 
The ERRA programme has resulted in 
comprehensive changes in housing design 
and construction practices. 
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CONSTRUCTION STANDARDS + PRINCIPLES, REINFORCED MASONRY

ERRA standards for reinforced masonry. From the ERRA catalogue of compliant construction of rural houses.

CONSTRUCTION STANDARDS + PRINCIPLES, CONFINED MASONRY

ERRA standards for confined masonry. From the ERRA catalogue of compliant construction of rural houses.
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CONSTRUCTION STANDARDS + PRINCIPLES, TIMBER FRAME (DHAJJI)

ERRA standards for timber frame construction (Including Dhajji). From the ERRA catalogue of compliant construction of rural houses. 
Note: Timber frame construction could be clad or infilled (Dhajji). 

CONSTRUCTION STANDARDS + PRINCIPLES, TIMBER REINFORCED MASONRY (BHATAR)

ERRA standards for timber reinforced masonry (Bhatar). From the ERRA catalogue of compliant construction of rural houses.
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and quality and the ERRA material hub initiative. 

The following observations describe the importance of the availability and cost of materials and
skills in relation to decision making for the design and construction of the house. In some cases
the decisions were based on the advice of the mason, in other cases it was a household decision, 
and in some circumstances constraints determined that there were no choices. 

Site and foundation

Site and back walls

The ERRA standards required all new reconstructed houses to be entirely free standing, meaning 
not constructed attached to the slope as was the previous tradition. ERRA initially specified 
a minimum distance of 4 feet from the slope behind. This stipulation was later relented in 
recognition of the site constraints particularly in high altitude areas where people did not have 
adequate land to meet this condition and had to attach the building to the slope. See Section 4 
Shortcomings defects and non compliance. Constructing the house using dry stone and backfill 
as the rear wall was not only a technique to optimise land, but was also a means to save on 
materials. Many families opted to construct a ‘back wall’ as a retaining stone wall, and the other 
walls in new masonry material. This led to difficulties not only with the retaining wall itself but 
also with reinforcement, connections and differential weight. 

Foundation 

The ERRA standards advised for a range of foundation standards depending on soil type, and 
based on excavation of usually at least 2 feet, and mortared masonry up to plinth level. Only a 
few  areas of the affected districts had soft soil, and a very high proportion of sites were on rock 
on or close to the surface. This made excavation difficult. On most mountainous sites the mason 
excavated a shallow trench and used only dry stone masonry below ground level, believing the 
bearing was relatively stable. This was also to save on cost of materials in the foundation. One 
consequence of this practice was that the overall foundation was shallow and reinforcement often 
only started from the plinth band. Vertical reinforcement, bars or columns often did not have 
adequate anchorage. 

Plinth

Several sites were steeply sloping with scarcely 4 metres width for construction, leading to use 
of the attached back wall. This type of constraint also led to the construction of made ground or 
raised plinths to support the front wall of the house, or a verandah. The construction of raised 
plinths was usually in unreinforced dry stone masonry. This posed problems of stability and 
anchorage for the building above, which may have been otherwise compliant. Recommendations 
included constructing habitable rooms on solid ground and verandahs or limited load bearing on 
raised plinths, and solutions to reinforce the plinth. 

The initial standards promoted by ERRA in Spring 2006 were only for reinforced masonry 
construction, with vertical steel reinforcement and a plinth band. The majority of households 
started or completed their plinth within the first building season as per this specification, but 
often minimising the cost in masonry and sand cement mortar by constructing at ground 
level rather than raised the recommended 1 ft above ground level. This shortcoming affected 
masonry constructed above due to inadequate protection from site drainage, and was especially 
detrimental in cases where people adapted the plinth for use with timber construction leaving the 
timber in contact with the ground and damp. 

Reinforced and confined masonry

Prior to the earthquake the majority of buildings were constructed in stone, a very small 
percentage were concrete blockwork and brick was limited to low areas. Masonry was usually 
not reinforced. Masonry was often laid dry and pointed, or only had mortar in bed joints and not 
vertical joints. 

Stone 

Before the earthquake the majority of houses in the affected area were constructed of stone, 
with walls of 15-18 inches constructed of field stones or semi dressed stones. Walls were usually 
constructed in two wythes with smaller stone fill in the core of the wall. Traditional practice of 

using through stones to bond between the two wythes, and use of larger stones as quoins at 
corners and junctions had diminished. 

Stone was widely available in salvage, but many families chose not to use stone for reconstruction.
Stone was perceived as heavy and dangerous in earthquakes, many were afraid to live in stone 
buildings again. Stone masonry required skilled work and considerable quantities of mortar 
and was therefore an expensive option for many compared to block masonry, many of the new 
workforce of masons employed in reconstruction had only rudimentary masonry skills and no 
experience of selection, dressing and laying quality stonework. In areas were people chose to 
reconstruction in Dhajji or Bhatar, the salvage stone provided valuable materials for rebuilding. For 
Bhatar stone could be directly used, for Dhajji the stone needed to broken into smaller pieces to fit 
as infill in the thinner wythes.  
It was usually very low income families in remote areas who used stone for reconstruction, often 
for protection in very cold areas, but they were unlikely to have resources for mortar and the 
masonry was usually laid dry. UN-HABITAT recommended that these were among the more 
seismically vulnerable areas, and buildings and developed reotriftting solutions to improve their 
safety as it is was likely that stone masonry would continue to be used in future in remote areas 
and did provide an enivronmentally sustainable, warm and affordable solution for housing needs. 

Brick

Brick was traditionally produced and used in low lying areas of the country with clay deposits. 
Mountainous areas more commonly used stone and moved to concrete block production after 
the earthquake using crushed stone. Bricks were available in cities and in parts of NWFP but were 
unaffordable for people in other areas. Brick was used for public buildings. Brickwork required  
masons experienced in working with bricks from outside the area and significant costs in sand 
cement mortar. 9 inch walling was more common, though it is noted that recent construction in 
NWFP after conflict and flood damage is shifting to single brick wythe to save costs. In many post 
earthquake houses brick was used for the front wall only and stone masonry used on the less 
visible walls causing connection and other problems. 

Concrete blocks. 

Concrete blocks became the most common masonry units used in reconstruction, replacing stone 
masonry. They were produced from local crushed stone, easily available and transportable, fast 
and easy to construct with, required less mortar, and represented modern and safer construction 
for most families. 

Concrete block production was of three types: 

  Solid concrete blocks made by small scale manufacturers 
  Hollow concrete blocks made by small scale manufactures
  Solid concrete blocks made by households and communities themselves in hand molds. 

Concrete block production by small manually operated press machines increased rapidly in towns 
and along river valleys, close to main road transport, supplies of river stones, water for mixing 
and curing and flat sites for production were more readily available. Concrete block production 
expanded rapidly by small scale private operators before the market opportunities were seized by 
larger scale producers. There were no quality controlled large scale production facilities developed 
and the government did not participate in this issue. It is notable that informal surveys during the 
first winter on people’s intentions in reconstruction showed an overwhelming preference to use 
concrete blocks. This was not adequately anticipated in terms of standards, guidance or regulatory 
frameworks. 

As block production was outside of the material hub system, growing rapidly and very dispersed, 
there was initially no regulation. Producers were generally new to block production or to concrete 
fabrication. Sample surveys information collected on production sites in 2006 showed problems 
including:  one day curing time, less than the required amount of cement in the mix, poor mixing 
and poor compaction, flash curing in full sun, poor curing due to lack of watering. Customers 
were also unaware of quality assurance issues in terms of block strength. 

Sample blocks taken for testing in material labs in Islamabad showed psi strength as low as 
150 psi. In March 2007 ERRA M+E started mobile testing of block samples, and supported the 
provision of training to producers and information to customers to improve quality assurance. 
Producers who failed crushing strength tests were temporarily closed and given two weeks to 
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improve their quality for retesting. Tests were carried out at site, or sample blocks were taken 
away for centralized testing. 

The standards for reinforced and confined masonry are based on solid masonry of minimum 8 
inch wall thickness. The shift to concrete block masonry represented not only change from solid 
masonry but also a reduction in wall thickness, with consequences for slenderness ratios, and wall 
strength and specification of reinforcement and confining members (8 inch thick walls have 8x8 
inch columns, 6 inch walls have 6x6 inch columns). 

At the end of 2006 NESPAK, UN-HABITAT and SDC advised that standards for masonry units 
needed to be regulated by ERRA. This resulted in actions to train and inform producers, authorities 
and consumers as well as introduce testing. Sample blocks taken for testing in material labs 
in Islamabad showed psi strength as low as 150 psi. In March 2007 ERRA M+E started mobile 
testing of block samples, and supported the provision of training to producers and information 
to customers to improve quality assurance. Producers who failed crushing strength tests were 
temporarily closed and given two weeks to improve their quality for retesting. Tests were carried 
out at site, or sample blocks were taken away for centralized testing. 

Problems in the quality of blocks and block masonry workmanship were over shadowed by a focus 
on the issue of block sizes. 

Reinforced concrete   Concrete

While there was some knowledge of concrete in the earthquake affected areas, there was not 
extensive understanding of the material, or good site practices from exposure and experience on 
mechanized sites elsewhere. The preparation of good quality concrete depended on the quality 
of constituent materials and the skill of mixing and placing, sand and aggregate quality varied 
widely. 
On rural construction sites, and even urban sites, mixing was done manually without use of even 
rudimentary cement mixers. There was little knowledge of the important of correct storage of 
materials, correct proportion and batching and dry mixing. There was little knowledge of water 
ratio or a base to retain water in the preparation. Common practice was to mix water and dry 
materials all at the same time, often directly on the ground with contamination by organic 
material, with a very high proportion of water. 
The problems of rudimentary mixing of concrete continued in rudimentary placing and 
compaction. Vibrators are not used on small construction sites, simple techniques of rodding 
are also not commonly practiced. Formwork is usually constructed of timber planks, and struck 
within 3 days. Carpentry skills for formwork are low. The result was often air gaps in the concrete 
members and poor coverage of steel reinforcement, particularly in columns. 
The shift to constructing confined masonry instead of RCC frame construction helped to improve 
the concreting as the walls provided permanent formwork. Striking of formwork was usually done 
within a few days as formwork timber was an high demand, curing concrete members was not 
common practice. It was not commonly understood that RCC members needed curing. 
The construction of concrete floors and roofs was more familiar practice. Ground floors were 
generally constructed by making a subfloor of close packed stone set on end, approximately 
9 inch deep, compacting a blinding course, screed and float finish. This was economical with 
expensive materials. There was no reinforcement mesh or otherwise in ground floor construction.  
As training for reconstruction targeted the introduction of seismic resistant measures with an 
assumption of basic skill and practice levels, the actual field conditions meant that key basic 
skills needed also to be integrated into training, and into on site advice and follow up technical 
support. 

Reinforced concrete   Steel

Steel is centrally produced in Pakistan by Government regulated but private sector operated steel 
mill, producing smooth and deformed steel. Steel is also produced by recycling scrap steel. 
UN-HABITAT field reported the poor steel quality in markets and in field construction. The quality 
was apparent as steel fixers and masons could not bend it into closed rings, or bend seismic hooks 
without the steel snapping from brittle failure. Samples of steel available in the local market in the 
earthquake districts were sent for testing to material testing laboratories in Pakistan and in the 
U.K. The results showed high carbon content and low tensile strength. Testing was also carried 
out by ERRA M+E who were responsible for the quality for materials sold at hubs which were 
supposed to be in accordance with ERRA material specifications. Simple tests of bending sample 
steel to check ductility, were promoted by UN-HABITAT as customer advice for housebuilders 

procuring steel in their local markets. 
Steel was sold in long in long bars, priced at a per kg rate. Over the course of reconstruction, 
deformed bars and a wider range of diameters become more easily available. 
House owners purchased steel from local markets, they also had to find skilled steel fixers to 
bring to their sites to do steel cutting and fabrication of reinforcement elements. Steel providers 
and steel fixers responded to demand by prefabrication of steel reinforcement columns. These 
were usually substandard, without adequate anchorage at the base or top, and with simple rings 
instead of seismic rings. UN-HABITAT provided training for the steel suppliers and steel fixers on 
correct selection of steel and the specification for reinforcement elements including columns. 
Demonstration reinforcement, drawings, details and other public information was provided both 
for customers and for the supplier and artisans.  This supplemented formal training initiatives, 
public information campaigns and on site advice and inspection. 
There was very basic knowledge of steel fixing in the affected areas, and while correct detailing 
was prioritized in training, it required specific targeting of steel fixing improvement on a continued 
basis to develop an adequate level of awareness and skill.  
The adoption of improvements to traditional technologies was easier to achieve where people 
were working with familiar materials, tools and skills. The introduction of a complex technology 
like Reinforced Cement Concrete cannot be expected to reach a level of mature practice 
understanding, skill and practice easily or quickly. Engineers who are familiar with the theory are 
not necessarily experienced on site, and those on site do not necessarily understand the principles 
and therefore make fundamental and critical mistakes. The reliance of consulting engineers and 
advisors to donors on RCC construction should consider the wide gap between the theoretical 
performance of a standard and the likely field execution of that standard. 

Dhajji, Bhattar and Leepa construction 

Timber used for frame walling or as reinforcement for walling needed to be good quality, well 
seasoned in adequate lengths and section sizes. While both Dhajji and Bhatar are economical in 
the use of timber and do not require large section sizes, continuous lengths and good quality is 
important. Both techniques were appropriate for the reuse of large timber beams cut to smaller 
section sizes as well as use of various small and broken timbers from salvage. The best timber 
needs to be used in the most exposed elements of the building, specifically the base plate, for 
example. 
In reconstruction some households and carpenters tried to reduce the cost or stretch the available 
materials b using lower standards that traditionally used or standards recommended by ERRA. This 
was done in masonry by using poorer quality blocks, or no mortar in vertical joints for example, in 
Dhajji and Bhatar this was easy to do by using lesser section sizes and greater spacing. This saving 
resulted in substandard work and a need for remedial measures which were relatively easy to 
implement in Dhajji, but less so in Bhatar. 
Leepa type construction was only remaining in remote and high altitude communities of 
Kashmiri culture before the earthquake. It represents a family of techniques used in combination 
according to local conditions and timber availability. The majority of Leepa houses affected by the 
earthquake were not destroyed but damaged and rehabilitated. Where new houses in the same 
technique were constructed it was within these same historic villages, where people had access to 
extensive and good quality timber.  The total number of new Leepa type houses is approximately 
900 or less than 0.5% of reconstruction. 

Partition walls, (Almira)

A number of households constructed only the external walls of the house to save on masonry 
for cross walls and also because it was a local tradition to use walls of cupboards and wardrobes 
(almira) between rooms. Like doors and windows these were constructed of salvage where 
feasible but a significant number of new partition walls were made in houses where the external 
walls were either new or traditional construction. 

Roofing

Tower Roofs

ERRA standards advocated construction of single storey construction. The pre earthquake houses 
were often multi storey and reconstruction on very constrained sites for large extended families 
needed to find solutions in multi storey constructon. 

The evolution of tower roof construction addressed this need by capitalizing on the increased 
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elaboration of the pitched roof to incorporate storage or living accommodation. In high altitude 
areas areas where timber was relatively affordable and sites more limited, tower roofs are now 
very prevalent and expected to continue as a new tradition beyond the original ERRA policy 
constraint of single storey masonry construction. 

RCC Slab roofs

Although there were substantial timber quantities available in salvage, including in large section 
sizes, it was not always appropriate sized or lengths or quantities to construct new roofs. There 
were problems of timber availability and costs in many areas especially those at greater distance 
from high altitude forested locations. These were some of the factors which led approximately 5% 
of people to choose to construct new flat roofs in reinforced cement concrete. 

Construction of RCC slab roofs was 4-5 inch thick with simple two way reinforcement bars. Roof 
reinforcement. Roofs were usually cured better than reinforcement members. New fashions to 
construct elaborate parapet walls in masonry or concrete were discouraged on the basis of safety 
by technical advice teams, although the roof was beyond the scope of ERRA inspection. 

Skills  

The ERRA Rural Housing Reconstruction Stategy projected a need for an estimated 60,000 skilled 
and 80,000 unskilled or semi skilled workers for housing work alone. The strategy also estimated 
that 20% would be met from the existing local labour pool, therefore there was a need for an 
additional 80%. The gap would be addressed by training additional people and by migrant labour. 

While the affected areas were remote, they were connected with a very large labour market, 
particularly from KPK, Punjab and Gilgit Baltistan. Migrant labour moved initially to towns in 
the earthquake area in the first phase, but quickly reached to high altitude villages and distant 
locations according to demand, and building season opportunities. 

In some cases migrant labour dealt with full construction, in other cases migrant labour or petty 
contractors carried out the steelfixing and concreting work as this was less familiar and more 
skilled work. At the same time the number of local artisans and their skill levels increased during 
the course of reconstruction. A high proportion of the construction workers were unskilled or semi 
skilled, particularly those who have migrated for work from other areas of Pakistan. Households 
needing to procure labour were often left with no choice but to employ substandard workers. This 
has affected both the general quality of workmanship and also the implementation of earthquake 
resistant measures, as transient workers were less likely to participate in technical training.

Traditional skills and workmanship such as in stone masonry and carpentry joints had decreased 
over recent decades and were subjected to two parallel processes during reconstruction, on the 
one hand it is difficult to carry out quality work during a boom, when skilled artisan’s time is at a 
premium and households are unwilling to pay for example for the extra needed to make timber 
joints. On the other hand, the scale of reconstruction, provision of training and imposition of 
standards required ensured some quality assurance in workmanship and gave opportunities for 
new artisans to learn good practice. 

The adoption of improvements to traditional technologies was easier to achieve where people 
were working with familiar materials, tools and skills. The introduction of a complex technology 
like Reinforced Cement Concrete cannot be expected to reach a level of mature practice 
understanding, skill and practice easily or quickly. Engineers who are familiar with the theory are 
not necessarily experienced on site, and those on site do not necessarily understand the principles 
and therefore make fundamental and critical mistakes. The reliance of consulting engineers and 
advisors to donors on RCC construction should consider the wide gap between the theoretical 
performance of a standard and the likely field execution of that standard. 

Issues of training both local and migrant labour and addressing the scale and speed of skill 
development are elaborated under ‘Training requirements in reconstruction’. 
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CONSTRUCTION PRACTICES IN TRANSITION

Timber embedded in stone previous stone walls was protected and stonework 
was continuous around the post with mud mortar or in dry masonry.

Reconstruction also involved new developments of hybrid construction types by 
masons such as in situ concrete between timber posts, economical in terms of 
skills and materials but not providing adequate seismic safety. 

New house constructed early after the earthquake before ERRA technical advice was available. Shows transition to use of concrete blocks and lighter roofs but 
continuing use of timber posts to support the wallplate and roof. The new wall has only 6 inch thickness, timber posts are exposed and separate the wall into panels.

Pre earthquake construction where 18 inch stone walls used timber posts for 
reinforcement and to support the wall plate and roof. 

Use of timber posts in new construction was due to familiarity, access to salvage 
and lack of understanding of steel reinforcement. 

STONE WORK

Bhatar construction offered an affordable and feasible stone masonry option for 
remote areas, and was enthusiastically adopted in remote and cold areas. 

Training included regenerating and emphasising old knowledge and practices, 
such as the importance of using through stones. Old masonry knowledge was 
vital for quality assurance in reconstruction. 

Demonstration house in stone masonry using sand and cement mortar, training 
for new masons by master artisans on stone selection, dressing and use. 

Remedial measures included reinforcing stone masonry with a lintel level band, 
helping to improve safety in some of the most vulnerable housing types. 

Before the earthquake most houses in the area were constructed of 15-18 inch stone walls in two wythes with smaller stones in the core of the wall. Traditional practice 
of using through stones to bond between the two wythes, and use of larger stones as quoins had diminished leading to increased vulnerability and losses. 
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IMPROVING STEEL FIXING DETAILING

HRC and PO teams focused on demonstrating correct corner details in training 
and follow up site support to address critical common defects and quality issues.  

Demonstration models showing column anchorage and beam connections, 
colour coded for easy communication. Models were used for training and left in 
place in key locations where confined masonry construction was prevalent. 

While most households invested in purchase of steel for reinforcement of this new houses, this investment required a corresponding investment in training and 
awareness of the correct detailing and steel fixing to ensure the construction of a safe house. Above common problem of steel corner showing knowledge deficit.

Typical steel fixing showing steel band not continuous, not tying one wall to the 
other. Most masons and steel fixers were new to reinforced concrete work

Training steel fixers to produce correct corner stitches, improving skill level and 
awareness of correct details through repetition under engineering supervision. 
Prefabricated stitches were sold in local makets. 

STEEL REINFORCEMENT, STANDARDS AND USE

Hybrid with 4 bar steel columns at corners and vertical bars at 4 ft centres. 
People believed columns at corners would be safer, and paid the extra cost. 

Colour coding of steel bars for training and documentation for information 
materials. Difficult to explain to masons through engineering drawings.

Mason in front of his own house constructed in confined masonry and used 
as a local training and demonstration house, masons had high incomes due to 
reconstruction and usually built their own houses as safely as possible. 

Reinforced masonry with single bar vertical reinforcement at 4 ft centres. Most 
households were not convinced that single bars provided enough support. 

Testing of ERRA recommended draft specifications for confined masonry 
showing difficulties in steel overlapping and congestion at junctions. 

Hybrid construction using angle iron with masonry. Such innovation by masons 
needed to be monitored and rapidly approved or banned by ERRA, at risk of 
local replication. 

ACTIVITIES
 Identification of previous common defects in steel reinforcement to inform training and information activities. 
 Standards devised for affordable and feasible reinforced and confined masonry. Technical guidance, training and 

information materials developed including all working steel fixing details.
 Specific focus on steel fixing details and quality assurance in all practical training of reinforced and confined masonry.
 Demonstration steel fixing details produced and disseminated and models constructed for reference and communication. 
 Targeted steel fixing campaigns in small towns and other areas involving steel merchants, masons, steel fixers and 

engineers. Quality of steel, prefabricated columns, seismic hooks and other topics addressed. 

RESULTS
 Approximately 55,000 masons learn reinforcement details in practical training, over 200,000 learn in orientation sessions. 
 Over 100,000 door to door site visits demonstrate correct detailing and advise masons during reconstruction.
 Standards and guidance for reinforced and confined masonry adopted to national codes and engineering curricula. 
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WOMEN

Women were often the only member of the family at home all day, and played a 
vital role in supervising masons, and quality assurance, using skills from training.

Orientation sessions for women provided important opportunities to meet, 
discuss their experience, ask questions and gain knowledge for reconstruction. 

Traditionally women carried out plastering and finishing of houses. The 
regeneration of local technologies was matched with reviving these skills. 

Women headed households faced the challenge of organising materials and 
labour. With access to finance and technical advice they managed successfully. 

Shaheen Gillani UN-HABITAT trainer explaining seismic resistance measures at a 
women’s session on a demonstration site. 

ERRA programme engineer explaining retrofitting measures to women’s group. 
Women were important to plan the budgets and therefore investment in safety

ACTIVITIES
 Women safeguarded by ERRA to receive financial assistance in housing and land programmes including property 

ownership. 
 Specific programmes of training and awareness for women, including policies and construction standards.
 Village reconstruction committees including women representatives or with women and men’s committees
 Women staff employed by all partner organisations to  ensure full engagement with women in all activities. 

RESULTS
 Approximately 55,000 houses reconstructed by women headed households including those where male family members 

had migrated for work. 
 Over 300 women employed as trainers and community organisers activities in the housing reconstruction programme.   
 Over 1300 village reconstruction committees with women representatives
 Women staff employed by all partner organisations to  ensure full engagement with women in all activities. 

CONCRETE BLOCKS

River valleys also provided large flat sites for curing newly made blocks and good 
access for customers. The hand press above was commonly used.

Meeting with concrete block fabricators to advise on mixing, compaction and 
curing. Blockmakers were unaware of quality issues affecting block strength. 

Technical support and door to door assistance emphasised the importance of 
continuing to cure blocks and mortar during construction. 

Concrete block making along river valleys provided river stones for crushing. The 
importance of correct storage, batching and mixing was not generally known.

Solid concrete blocks made on site in a metal mold. Molds were distributed by 
ERRA partners to remote communities along with training. 

Quality of hollow concrete blocks was initially very variable with low strengths 
recorded, until a concerted effort was made to train blockmakers, advise 
customers and monitor and regulate quality was introduced in 2007.

ACTIVITIES
 Concrete blocks originally outside of the scope of ERRA specifications of materials. 
 Identification of shortcomings in production methods and product quality led to a programme of measures to address 

both including specifications for sizes, composition, curing, strengths.  
 Training of local officials, blockmakers and engineers in block quality related issues. 
 Introduction of monitoring and regulatory system including mandatory testing of blocks by mobile teams. 
 Remedial measures devised and promoted for houses constructed with substandard and undersized blocks. 
 Public information campaign for customers on block quality issues through all media and marketplace awareness events. 

RESULTS
 Concrete blocks included under technical guidance 
 Use of non ERRA approved specifications in housing reconstruction minimised.   
 140 blockmakers trained, marked improvement in block quality through training and monitoring. 

TEMPORARY SHELTER EVOLVING TO PERMANENT HOUSING

Temporary shelters were sometimes constructed without any foundation or 
site preparation, including on hazardous sites and could not be incrementally 
improved to permanent buildings without starting again from foundation. 

ERRA programme engineer explaining retrofitting measures to women’s group. 
Women were important to plan the budgets and therefore investment in safety

ACTIVITIES
 Temporary shelters were constructed directly after the earthquake and as solutions until people could start permanent 

reconstruction. Unfortunately, some households invested incrementally in the shelter and did not start a new ERRA 
approved plinth and construction of a new house. 

 Some shelters were timber frame and could be braced or strengthened to reach ERRA timber frame standards.  
 The majority of shelters had rising walls, of the previous old house, or new masonry which had no vertical or horizontal 

reinforcement. Many shelters were being incrementally infilled with more masonry often behind the cgi cladding, 
therefore leading to full height unreinforced masonry and highly vulnerable buildings. For this reason such t-shelters 
were not approved as compliant construction and owners were advised to start again with a new plinth to access ERRA 
funding. 

 Remedial measures were devised to convert shelters to permanent construction but most shelters were unretrofittable.  
 T-shelter was not approved as compliant construction as this decision would be a disincentive for people to start 

permanent ERRA approved construction. 

Temporary shelter with a mix of construction materials and techniques. This 
would be difficult to tie together or make weather durable for long term safety. 

Many shelters involved significant expenditure by owners using their housing 
financial assistance, they were not interested to invest again in new construction. 

Shelter built by erecting a lightweight frame above four feet wall of the original 
house. 

Interior of shelter: unbraced framing and a four feet wall left hand side. Incre-
mentally constructing masonry walls without reinforcement would be unsafe. 
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4. Challenges, shortcomings and defects. Non compliant construction. 

Construction in Transition. 

The picture of the earthquake affected districts as mountainous with traditional houses in stone 
with heavy mud and timber roofs which collapsed easily, is a true picture, but not the full picture. 
Like many countries in Asia, rural Pakistan was a landscape in transition, a building culture in 
transition. A proportion of the buildings before the earthquake were also reinforced concrete 
frames, with brick or block, multistoreyed and with flat RCC slab roofs. The widescale destruction 
in 2005 affected not only the old building types, but also the new. This is a fact easily and quickly 
forgotten, as engineers devising standards for reconstruction tend to reject local construction as 
inherently weak and regulate towards reinforced concrete as inherently stronger, but missing the 
issue that the execution of a technique is a large contributing factor to the building performance, 
including design, specification and detailing, quality of materials and workmanship. 

The reconstruction of housing in Pakistan is a story of old materials and skills and new materials 
and skills and the transitions in between. In this transition there are choices about the use of 
previous materials and techniques and the use of new materials and techniques and complex 
context for providing technical guidance where households and masons are drawing on a mixture 
of old and new skills, information and ideas. 

All areas and communities have their own specifics, conditions, traditions, needs, aspirations 
and opinions that must be also considered as factors. The consideration of this is the first step in 
an iterative process. When people rebuild, they do not start in vacuum, they start from existing 
materials and skills. If a programme is going to be owner driven, then it is important to know 
where the owners are starting from, to predict what they may do, and to understand and meet 
their needs for technical support. 

Using the evidence.

Devising standards for reconstruction was developed for ERRA by NESPAK based on international 
standards for non engineered construction and field work was carried out to investigate the 
potential of local traditional technologies. In addition to these two key activities in the planning 
phase, field technical teams also carried out investigation of damaged and destroyed building to 
increase the level of understanding of causes of failure. This provided important information to 
identify common shortcomings as all previous mistakes are likely to be repeated. The common 
mistakes diagnosis was incorporated into training curricula and information materials, to target 
and redress potential problems.  

Field assessments of damage provided an invaluable opportunity for engineers and masons to 
learn the practical reality behind the theory, to see and understand the reasons for building 
failure. It provided an opportunity for the community and professionals to take part in diagnosis, 
to be part of recognizing the failures and understanding the need and feasibility of improvement 
measures, and communicating this information, instead of simply waiting for standards to be 
issued. Soon after the disaster people started constructed their own interpretation or attempts at 
safer construction  

The problems identified included: 

1. No use of through stones in stone masonry. 
2. Roof not fixed to walls. 
3. Poor anchorage of RCC columns. 
4. Little use of seismic hooks, inadequate spacing of rings. 
5. Poor column to beam steel connections, and poor corner detailing 
6. No framing of opening, extensive shear cracks. 
7. Discontinuous lintel bands. 

The field assessments of these failures provided extensive local photographs to explain the 
principles and risks of substandard design and work. 

The majority of primary data in the form of photographs, surveys, interviews was not centrally 
collected as a reference or resource. The lack of compilation of data and recommendations 
reflects also the impact of many early rapid assessments on the development of standards or 
guidelines. Without either a clear link to the process of development reconstruction standards, or 
to the actors involved in the longer term planning or implementation, several early assessments 

did not affect the recovery or reconstruction. The exceptions were information collected by NSET 
Nepal, GOAL (irish NGO), UN-HABITAT, SDC, GTZ and others who transferred information and 
lessons learned to the ERRA Rural Housing Reconstruction Programme and implementing partners. 

Retaining Walls 

Standard existing advice for design and construction of earthquake safer houses starts from site 
selection and recommends a level plain site, free from hazards. The majority of the area affected 
by the 2005 earthquake were mountainous. The standard advice in this case is to keep the 
building away from the slope of the hill or retained slope, at least the same distance as the height 
of the slope, or a minimum of 4 ft. However, due to the steepness of the terrain in much of the 
earthquake affected area, and the generally small size of family plots, and terrace dimensions, 
houses are often built such that the rear wall abuts the hillside.  When the house is constructed 
on a steep terrace it is likely the rear has a retaining wall and the front has a verandah, often 
constructed on a raised plinth, thereby also needing the construction of a retaining wall for 
support.

Initial ERRA advice followed the international norms of advising to construct the house away from 
the slope. This was communicated in training and information materials. It was also followed by 
Assistance and Inspection teams who adjudged houses with retaining walls as ‘non compliant’ 
and therefore not eligible for further financial assistance. 

In ERRA progress review meeting June 2007 the implementing partners and AI team coordinators 
argued that this was ‘forced non compliance’, as the majority of such households did not have 
alternative, better sites. The issue of non compliance and exclusion of many households from 
financial support was one concern, the second concern was that retaining walls were being 
constructed badly and were not receiving technical guidance for improvement as they were simply 
excluded from ERRA reconstruction standards.

The high and remote communities who found themselves in this situation of ‘forced non 
compliance’ were generally low income communities, with highest transport costs for building 
materials for reconstruction, and among those in most in need of ERRA financial assistance. 

It is more accurate to use the term ‘back walls’ as in many cases the wall was not designed or 
constructed to ‘retain’ the slope. The back walls before and after the earthquake were generally 
dry stone construction, predominantly: 

 Walls constructed of a single wythe of stone masonry against a steep slope, without any 
retaining function. 

 Freestanding masonry walls with extensive dry masonry fill to half or full height.

The technical issues requiring engineering recommendations included: 

 The design and specification of the wall to retain the slope. Geometry, dimension. 
 Ground drainage and protection of the building from damp. 
 Whether the building and the back wall should be separated or connected, for improved 

seismic resistance and the design and specification of required details. This consideration 
in relation to respective construction technologies including reinforced masonry, confined 
masonry, (both in stone, concrete block and in brick),  dhajji timber frame construction and 
bhatar timber reinforced masonry.

 Ground conditions ranging from unstable slope material to rock. 

UN-HABITAT carried out field assessments of previous practices and evidence of performance 
and damage of back walls in the earthquake and current practices in reconstruction. In addition, 
UN-HABITAT and NESPAK carried out a desk review of engineering standards and guidance to 
determine recommendations for ERRA. While there is commonly available engineering knowledge 
on reinforced concrete retaining walls, there is little on its economical use in non engineered 
housing, and there is little available knowledge on stone or dry stone retaining walls. 

The desk review was supported by CRATerre France who sourced valuable input from the French 
Government civil engineering authorities responsible for the design, construction and maintenance 
of stone retaining walls along road ways in the Alps and mechanical engineering academic 
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 Focus by donors on consistent reconstruction standards, rather than bespoke repair guidance. 
The debate over reconstruction standards was intensive and absorbed the full attention of 
those engaged in technical advice.

 Single tranche for partially damaged buildings meant no visit by AI teams for certification of 
works completed. 

 Repairs were carried out early and quickly in many cases to make building habitable before 
there was advice available to carry out more comprehensive work such as retrofitting. In the 
majority of cases the repairs were superficial and cosmetic. 

The later development of advice in 2007 for remedial measures for substandard new construction 
provided guidance, training a corps of skilled workers and promoted public information which 
also supported retrofitting of existing buildings, through practical and affordable measures.

research work analyzing the behavior of dry stone construction according to varying material 
charateristics and workmanship, ARUP engineering UK who sourced research testing of stability of 
stone walls of various geometries subjected to ground shaking, from railway engineering work in 
the previous century. 

It is important to list these sources as they illustrate a key difficulty, that engineering knowledge 
and guidance on stone retaining walls in general and their behavior in earthquakes is very 
scarce. Although many earthquake regions are mountainous and therefore likely to use 
stone construction, this highly complex topic has not been an arena or priority for research or 
development. (Research and engineering knowledge is also scarce in moulded earth construction, 
which characterizes large numbers of buildings in seismic zones including 10,000 houses 
destroyed in the Baluchistan earthquake in October 2008) Research in earthquake engineering 
appears to be more focused on technological advances such as remote sensing rather than 
increasing understanding of or solutions to the continuing problem of losses in highly vulnerable 
technologies and low income communities. 

The lack of formal engineering sector knowledge is reflected in the lack of formal engineering 
codes to guide practice in retaining wall construction as part of buildings. This poses a problem 
to those involved in approving standards (including donors) as standards for post disaster 
reconstruction are not usually determined empirically, but in reference to the existing body of 
formal engineering knowledge represented in building codes and seismic codes and guidance, 
including for non engineered construction. The absence of relevant codes and the imperative of 
the field conditions, meant that the technical advisors to the programme needed to access and 
generate the best guidance they could provide and the decision makers needed to consider the 
issues of codes, compliance, constraints, acceptable standards, access or inaccess to financial 
assistance. 

From the day of the earthquake it was clear that that given the mountainous conditions affordable 
and feasible engineering solutions would be needed for steep sites. 

The emphasis by donors to adhere to international codes amounted to ignoring the field 
conditions. While the issue was highlighted repeatedly by field implementing partners, it was only 
finally addressed in a reactive manner when it became clear that the prevalence of the problem 
would affect the rate of compliance and over 50,000 households not accessing 3rd and 4th 
tranche financial assistance. 

The technical advice developed included guidance for the construction of new retaining walls 
and remedial measures to retrofit already constructed or part constructed retaining walls and 
tolerances for compliance.   

Advice was also developed on detailing for better connection of the house to the back wall. 
However it should be noted that the comparison of whether it would be better to tie the building 
well as a box separate to the back wall and allow it to behave independently or to increase the 
connection rigidly to the back wall, requires further and complex engineering investigation. As a 
number of the construction techniques, including dhajji construction, bhatar construction, and 
hollow concrete block confined masonry are not extensively documented it is difficult to reach 
conclusions about their behavior when combined with stone masonry backwalls. 

The issue of lack of engineering information and advice on stone retaining walls and retaining 
walls are part of buildings was highlighted by UN-HABITAT in the World Conference on 
Earthquake Engineering in China in 2008, in a presentation on the ERRA Rural Housing 
Reconstruction Programme was made at the request of the Government of China. 

Repair and Rehabilitation

From the winter of 2005 the emphasis was on standards for new construction rather than on the 
provision of advice for repair and rehabilitation. 

The reasons for this prioritization were as follows: 

 The high proportion of completely destroyed buildings in the majority of areas. 
 Shortage of engineering capacity to devise advice for repair, shortage of technical practical 

skills to carry out repair or retrofitting works to existing building. 
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WOMEN

Women were often the only member of the family at home all day, and played a 
vital role in supervising masons, and quality assurance, using skills from training.

Orientation sessions for women provided important opportunities to meet, 
discuss their experience, ask questions and gain knowledge for reconstruction. 

Traditionally women carried out plastering and finishing of houses. The 
regeneration of local technologies was matched with reviving these skills. 

Women headed households faced the challenge of organising materials and 
labour. With access to finance and technical advice they managed successfully. 

Shaheen Gillani UN-HABITAT trainer explaining seismic resistance measures at a 
women’s session on a demonstration site. 

ERRA programme engineer explaining retrofitting measures to women’s group. 
Women were important to plan the budgets and therefore investment in safety

ACTIVITIES
 Women safeguarded by ERRA to receive financial assistance in housing and land programmes including property 

ownership. 
 Specific programmes of training and awareness for women, including policies and construction standards.
 Village reconstruction committees including women representatives or with women and men’s committees
 Women staff employed by all partner organisations to  ensure full engagement with women in all activities. 

RESULTS
 Approximately 55,000 houses reconstructed by women headed households including those where male family members 

had migrated for work. 
 Over 300 women employed as trainers and community organisers activities in the housing reconstruction programme.   
 Over 1300 village reconstruction committees with women representatives
 Women staff employed by all partner organisations to  ensure full engagement with women in all activities. 

OUTSIDE RECOMMENDED STANDARDS, RETAINING WALLS AND LARGE ROOMS

Reinforced concrete wall on a steep site, not constructed as a retaining wall. 
Vertical and only a few inches thickness. 

Houses with back walls usually had all openings on the opposte elevation. This 
house was also constructed as a single room larger than ERRA approved size. 

Many owners completed external walls first and intended to construct dividing 
walls later of masonry or wooden partiitions, this required technical advice for 
connecting cross walls so they were not free standing and dangerous. 

Typical stone back wall of a house, constructed vertical and separate to the 
building masonry. Not tied horizontally.

Back wall of dry stone with additional dry stone infill to half height. Rock sope 
behind is se;f supporting. 

House with large room. Traditionally houses had a large room called a ‘hall’ and 
used for social functions, mutli purpose. Engineering for the larger room was 
imrproved by increasing the lintel or roof beam. and other measures. 

ACTIVITIES
 Many households had very constrained land available to use as sites and had to construct the rear wall as part of the 

building. Engineers persisted to advise against use of such sites until they recognised topography was non negotiable and  
developed technical guidance for improved practice, nothwithstanding their preferred position of not using such sites. 

 Demonstration retaining walls were constructed to improve stability, drainage, connections and other aspects. 
 Large rooms were constructed to meet social and cultural needs in house layout, and were constructed by default as 

people invested in external walls first, planning to construct internal walls later.  

RESULTS
 Extensive retaining wall research and development generated, increased profile of a common engineering challenge in 

mountainous areas, most earthquake prone areas are mountainous. Demonstration and training carried out in all districts. 
 Engineering criteria developed for larger rooms and solutions devised for new construction and remedial measures.  
 Engineering standards and guidance adjust to be relevant for field constraints and preferences. 

REPAIR, RETROFITTING AND REMEDIAL MEASURES

ACTIVITIES
 Assessment carried out of types of buildings and types of damage and defects for repair and retrofitting.   
 Solutions developed based on international best practice and field testing for practical application, including key 

innovations.  Technical support and AI teams trained in techniques to be able to provide appropriate consistent advice 
and to carry out the work correctly to guide masons, 

 Public information and promotion campaign developed including demonstration and practical support for households. 

RESULTS
 Over 148,000 damaged houses repaired and retrofitted. 
 Over 30,000 substandard new houses upgraded through retrofitting to an approved standard of safety and qualify for 

financial assistance.   
 Over 450 demonstration sites, over 22,000 masons trained in repair and retrofitting. 
 1872 heritage buildings rehabilitated with ERRA approved conservation techniques.  

Mason plastering external corner stitch at a demonstration site. Simple solutions 
were promoted with standardised step by step advice for households. 

Repair and upgrading of traditional post and beam house, Leepa. These houses 
performed well in the earthquake, but minor damage needed appopriate repairs. 

Defective practices were monitored and targeted in training and information 
materials and in media campaigns. 

House with insufficient and discontinuous lintel is retrofitted with an lintel band,  
simple and affordable improvement with minimal disruption to the building, 

Repair and retrofitting training at damaged house, Muzaffarabad. High building 
costs meant retrofitting was usually economical if damage was not severe. 

Community visit retrofitting demonstration site, increased skills and promotion 
were needed for retrofitting, site visits ensured better explanations.   
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REMEDIAL MEASURES 

Example of remedial measure solution advice, including step by step explanation. From the ERRA catalogue of compliant construction of rural houses. See next page 
drawings above for engineering specification for the same works. The work was carried out on site by UN-HABITAT to provide easy to understand photographs showing 
each step and to clarify the advice.  

REMEDIAL MEASURES

Above: Engineering drawings of the same remedial measure described on left.  
Below: Example of remedial measure for timber frame construction defects, easy to strengthen with additional timber members. 
From the ERRA catalogue of compliant construction of rural houses.
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COMMUNICATING DESIGN AND CONSTRUCTION PRINCIPLES

Above: Design of buildings was communicated in simple principles including tolerance and rules, but focusing on easy to remember ideas. 
Below: Construction was also communicated in key principles for design and quality assurance including what to do and what to avoid to develop awareness of both, 
and based on field pictures for ease of recognition, all subjects are short and well illustrated to keep the attention of readers and for easy reference.  

DEMONSTRATION BUILDINGS

ACTIVITIES
 The initial phase of the programme was the ideal time to construct model houses for maximum training, promotion and 

motivational impact, however, resource constraints at the time limited model house construction activities. 
 In the later stages, model houses and demonstration buildings were constructed in each approved technique, according 

to local preferences. Model houses reflected local designs ensuring continued adoption and reference. 
 Model houses were used for practical training of local masons, carpenters and steelfixers, introducing seismic 

improvements but also other quality assurance aspects. Model house construction provided valuable step by step 
documentation which was used for training and information materials, familiar and accessible for all audiences. 

RESULTS
 Approximately 200 model houses and 700 demonstration sites completed. over 4800 artisans trained on model sites.  
 Over 115,000 people attend events and visit model construction sites. Promotion and awareness community events were 

held at key stages in model construction

Bhattar construction in east Kashmir introducing an alternative technique in a  
remote area. Constructed by an experienced mason from another province. 

Demonstration sites included repair and retrofitting work as well as new 
construction sites. 

Community visit at a demonstration site, to understand compliant standards, and 
quality assurance issues in material and workmanship. 

Confined masonry model house and training site. Site documented for step by 
step photographs for information materials. 

Dhajji house at HRC used for training and promotion at the resource centre. 

Training on a demonstration site. Many demo sites were left partially unfinished 
so the key reinforcement details were visible long term. 
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premium and households are unwilling to pay for example for the extra needed to make timber 
joints. On the other hand, the scale of reconstruction, provision of training and imposition of 
standards required ensured some quality assurance in workmanship and gave opportunities for 
new artisans to learn good practice. 

The adoption of improvements to traditional technologies was easier to achieve where people 
were working with familiar materials, tools and skills. The introduction of a complex technology 
like Reinforced Cement Concrete cannot be expected to reach a level of mature practice 
understanding, skill and practice easily or quickly. Engineers who are familiar with the theory are 
not necessarily experienced on site, and those on site do not necessarily understand the principles 
and therefore make fundamental and critical mistakes. The reliance of consulting engineers and 
advisors to donors on RCC construction should consider the wide gap between the theoretical 
performance of a standard and the likely field execution of that standard. 

Issues of training both local and migrant labour and addressing the scale and speed of skill 
development are elaborated under ‘Training requirements in reconstruction’. 

Enforcement

Housing is generally the most informal construction sector, and private rural housing in Pakistan, 
as in most countries, was not subject to building codes or enforcement of codes. There were no 
building codes and no authorities existing in the affected districts before the earthquake, with 
responsibility for rural housing. In rural communities including small towns, house owners and 
masons were therefore unfamiliar with rules or regulations in relation to planning or construction. 

Even where building codes did exist for private housing in urban areas, the capacity to achieve 
standards or enforce codes was very limited. The majority of people were only aware of simple 
regulations such as limits on numbers of storeys, but not construction standards. There was no 
seismic code in place. 

Effective building enforcement requires that the client and contractor are aware of the 
regulations and that failure to abide by the regulations is identified and action is taken to 
redress the shortcomings or penalize the property owner. This required significant manpower, 
with understanding of the codes, actively inspecting the work at key stages of construction. In 
some cases building enforcement may involve advice at planning or construction stage. Skilled 
manpower alone in enforcement alone will not achieve compliance with codes if there are no 
consequences for non compliant construction and falling short of codes. This is very difficult to 
achieve technically, financially, administratively and politically.  

Many households were traumatized by the earthquake, the majority of people suffered heavy 
losses and were willing to construct more safely after the earthquake but faced constraints of 
finance, skilled labour, and information. It is difficult to impose standards in this context where 
people are experiencing genuine distress and need. 

Case by case inspection over a vast area of difficult terrain and through all seasons required 
capacity and commitment. 

The ERRA inspection system provided a clear link between financial assistance and compliance 
with standards, and the responsibility of the owner to meet standards as part of their agreement 
with ERRA. The ERRA Housing Reconstruction Policy was ‘owner driven’ to ‘build back better’, 
with clear commitment by the Government to provide financial assistance, but requiring 
commitment by house owners to construct safer buildings with that financial assistance. 
ERRA provided technical assistance based on appropriate and achievable guidelines to enable 
households to construct to the necessary standards. 

ERRA strengthened the link between the financial assistance and the construction of compliant 
houses by disbursing cash grants in tranches, linked to stages of construction and compliant 
adoption of seismically improved construction. 

A large number of Assistance and Inspection teams (AITs) carried out first the damage assessment 
and subsequently the stage inspections, ensuring progress and quality validation. Stage 
inspections took place on completion of the plinth and on reaching lintel. AITs operated equally 
and consistently across all the affected district, ensuring timely evaluation of construction to 
facilitate continuous disbursement of funds by ERRA. 

Assistance and inspection was carried out by a team, initially of two Army personnel from May 
2006 to December 2007. From January 2008 to July 2008, teams consisted of Army personnel 
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6. Owner driven design 

Principles instead of designs

The housing policy anticipated from the outset that families would have widely varying 
requirements and conditions and that technical guidance would need to be based on an ‘enabling 
approach’, accessible and flexible, allowing house owners to have maximum decision making 
responsibility. This included the promotion of construction technologies with guidance on 
configuration and limits rather than promotion of specific house designs.  

The initial standards for reinforced masonry promoted by ERRA were accompanied by a set of 
drawings of typical house plans prepared by NESPAK in standard engineering drawing formats. 
These typical house drawings were distributed to the field, but did not become the main channel 
for promoting or illustrating standards. 

The majority of house owners and masons are not familiar with reading engineering drawings. 
The proposed house types did not take into account social and cultural requirements such as a 
larger hall for family use, bathrooms accessed from internal rooms, long verandahs or physical 
constraints arising from the sloping terrain such as majority of openings on one elevation. 

In May 2006 ERRA endorsed a ‘ten point poster’ checklist to introduce and promote reinforced 
masonry. The poster was developed by NSET Nepal with UN-HABITAT working with NESPAK. The 
poster was developed quickly to catch up with the 2006 building season, and was generated 
based on existing reference materials available from various sources. The idea of ten key points 
was simple to summarize a technology into key principles, does and donts rather than to promote 
a specific house design. The ten point poster also started the process of explaining not only what 
to build, but more importantly how and why. 

The approach of communicating principles was carried through training curricula and further 
information materials development. This included general principles common to all technologies 
on site selection and preparation, configuration: shape of the building, and distribution of 
openings, tying the building together, and specific principles, limits and specifications of each 
technology. 

The three key results are 1) a wide variety of expression in housing design and high rate of user 
satisfaction, 2) a very high rate of compliance as standards were appropriate, adaptable and 
understood by households and masons, 3) a good level of understanding of principles of seismic 
engineering among technical professionals providing a basis for them to continue to practice and 
promote safer building design and construction in future. 

Skills:  

The Damage and Needs Assessment prepared by the World Bank and Asian Development Bank 
in November 2006 projected a need for an estimated XXXXX skilled and XXXXX unskilled or semi 
skilled workers. The assessment also estimated that XXX would be met from the existing local 
labour pool, therefore there was a need to an additional XXXX. The gap would be addressed by 
training additional people and by migrant labour. 

While the affected areas were remote, they were connected with a very large labour market, 
particularly from KPK, Punjab and Gilgit Baltistan. Migrant labour moved initially to towns in 
the earthquake area in the first phase, but quickly reached to high altitude villages and distant 
locations according to demand, and building season opportunities. 

In some cases migrant labour dealt with full construction, in other cases migrant labour or petty 
contractors carried out the steelfixing and concreting work as this was less familiar and more 
skilled work. At the same time the number of local artisans and their skill levels increased during 
the course of reconstruction. A high proportion of the construction workers were unskilled or semi 
skilled, particularly those who have migrated for work from other areas of Pakistan. Households 
needing to procure labour were often left with no choice but to employ substandard workers. This 
has affected both the general quality of workmanship and also the implementation of earthquake 
resistant measures, as transient workers were less likely to participate in technical training.

Traditional skills and workmanship such as in stone masonry and carpentry joints had decreased 
over recent decades and were subjected to two parallel processes during reconstruction, on the 
one hand it is difficult to carry out quality work during a boom, when skilled artisan’s time is at a 

232



235234 235

10  HOUSING DESIGN AND CONSTRUCTION TECHNOLOGY

and UN-HABITAT technical staff. From July 2008 to December 2009, UN-HABITAT technical and 
social staff completed the balance caseload of assistance and inspection. 

Inspection forms were devised for the different construction technologies. See inspection forms. 

Leverage as Incentive

Training, information and social mobilization alone are not enough to achieve widespread 
behaviour change, especially under difficult post disaster conditions. The leverage achieved 
through stage approvals of construction and certification of payment was a vital incentive for 
people to adopt guidelines and construct to the standards required. Without financial incentive 
the motivation for change and adoption of standards would have been limited. This leverage also 
reinforced the technical support activities by providing an incentive for households, communities 
and masons to seek out information and actively learn new skills. 

The Assistance and Inspection regime ensured a very high level of compliance, and their regular 
field presence and motivation contributed to the rapid rate of completion. 

Stage inspections and payments instead of single payments generate extra complexity, and 
require additional resources due to the level of manpower and administration involved, but 
are key components of the inspection system if a critical objective is to introduce safer building 
techniques. 

Other ‘Owner Driven’ Reconstruction Experience 

Experience from other post disaster housing reconstruction programmes in Pakistan and elsewhere 
shows that financial assistance directly to households in a single tranche is far less effective for 
encouraging people to adopt standards for construction. If they already have the money there is 
no leverage. To achieve building improvements, compliant construction and risk reduction, with 
the same financial assistance, it is advisable to use financial resources as assistance but also as 
leverage through stage payments.  

The experience in the ERRA Rural Housing Reconstruction Programme has provided an important 
proof of the importance of this factor. 

Inspection and Enforcement. 

Capacity

The ERRA Assistance and Inspection regime was implemented by a large number of trained teams. 
Without adequate capacity, the system would not have been possible to implement and the flow 
of financial assistance to the community would have been affected. 

The programme implemented an Assistance and Inspection regime on an unprecedented 
scale in Pakistan, involving several hundred personnel from the initial damage assessment until 
completion. AITs included civilians (PPAF and Implementing Partners, UN-HABITAT) and Pakistan 
Army personnel.

The AITs provided a valuable channel of advice, particularly in the cases of non compliance, 
where households who had not managed to construct correctly needed to carry out remedial 
measures and needed individual technical guidance. It was vital that AITs adhered strictly in their 
enforcement of standards, leniency can quickly result in the community feeling standards are not 
important and regressing to unsafe construction. Inspection teams need be mobilized and trained 
in adequate numbers and in time to support the implementation of the type of system. If the 
issue of risk and building vulnerability is a high consideration, then the inspection personnel must 
be technically competent. This is important to ensure they give correct advice and make correct 
decisions. Wrong advice or wrong decisions can result in deviation from standards, additional 
costs for houseowners, or unsafe buildings. 

A broad field based system of inspection was supported by a system of technical backstopping 
and monitoring and evaluation. This provided quality assurance for decision making as well as 
referral system for complex cases. Information management and analysis of field data allowed 
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tracking of technical issues constraining the rate or quality of construction and ensuring that 
solutions could be found at policy or technical level. A robust system of monitoring and reporting 
is required to support a complex inspection regime to ensure the timely and accurate processing 
of data and financial transactions and support project management to optimize human resources 
available.  

The ERRA Rural Housing Programme was an advance in control and enforcement in the private 
or housing sector with focus on site inspection and quality control.  It was also  the first time 
standards were applied in the highly unregulated context of rural construction. The experience 
shows that while constraints of budgets, skills and information do exist, it is still possible to 
achieve very successful results if a strong and well designed enforcement regime is in place, 
as part of an overall strategy of technical support. Incentive based compliance is critical to this 
success. Monitoring and Evaluation

There is a high risk of corruption and collusion in financial disbursement based on field verification 
and in stage payments. Monitoring should include appropriate, achievable and enforced 
safeguards to avoid the undermining of the system. 

See organigram. Field Inspection. 

Note Inspection at April 2007

Inspection at lintel level accelerated in the Spring 2007. UN-HABITAT monitoring through the 
reporting, monitoring and evaluation system of the rates of compliance and non compliance 
raised issues of concern. In some areas the compliance rate was extremely high whereas UN-
HABITAT field monitoring through the HRCs did not agree that new construction in these same 
areas was of very high standard. UN-HABITAT became concerned that lenient inspection would 
reduce the household’s willingness to incorporate earthquake resistant measures. UN-HABITAT 
was secondly concerned that where substandard houses had already been passed it would be 
difficult to introduce tougher inspection in the same villages if it was not addressed at an early 
stage. UN-HABITAT also felt that lenient inspection would make its role as technical support and 
training difficult as households would be less inclined to listen. This issue was raised with ERRA 
and resulted in more accurate and equitable inspection activities.
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Risks and Challenges

  Local construction techniques not well known 
While the housing strategy endorsed the use of local technologies, these were not previously 
well known or documented. To catch up with this gap in information required time and 
capacity. Documentation required engineering skill present at field level working closely with 
local artisans. The eventual use of local technologies in reconstruction may be read as a success 
of the programme, but the process was reactive rather than proactive and contingent on 
persistence of implementing partners.

  Local construction techniques not easy to test or endorse 
Even with field evidence, it is difficult to engage in engineering arguments based on code 
and precedent or based on numerical analysis, neither of which are conducive to analysis of 
local materials and technologies. A peer review process or other system of engineering review 
may need to be established from the outset to determine who controls decision making on 
standards. 

  People building early 
Housing reconstruction starts earlier than other sectors and people commence work when 
they are ready and able to do so. It is important that policies, standards and support 
systems are devised and in place in time to ensure people aware of terms and conditions of 
financial support and can access technical advice in time to make use of it. In Pakistan, the 
establishment of housing reconstruction centres was only skeletal for the first one year after 
the earthquake and could not address the need to disseminate advice and information early 
enough for those households who started early. Likewise the incremental adoption of local 
technologies was a process slower than field construction and failed the affectees by not 
offering adequate choice in adequate time. 

  Repair needing bespoke solutions 
The compliance catalogue attempted to categorise common problems of defective construction 
and standardize advice of how to carry out remedial measures to reach an acceptable level of 
safety and compliance. While this addressed a large proportion of substandard construction 
there was still a significant number of houses which needed bespoke assessment and advice. 
This required engineering manpower, plus skilled artisans to demonstrate techniques. 

  Construction Standards or Housing Standards.  
In housing standards worldwide sanitation is considered an integral part of housing. Even in 
emergency shelter standards such as Sphere Standards, sanitation is considered essential to 
meeting shelter basic standards. In more comprehensive standards, space standards and energy 
rating would also be essential. 

 In the case of the Pakistan earthquake, standards for reconstruction referred only to 
construction and specifically seismic standards. There was no reference to water supply, 
sanitation or energy standards. While some decision makers advised that reconstruction is not 
an opportunity to address development deficits, at least standards and advice to meet basic 
standards of sanitation should be considered essential in reconstruction. 

  Sustainable Housing. Environmental Improvements.  
The reconstruction of over 400,000 houses offers opportunities and imperatives to address 
technical needs other than safety. This requires the development of relevant technical guidance 
according to needs and priorities, building on indigenous knowledge and best practices, 
offering a platform for existing initiatives and introducing new solutions. This may not be a 
priority at an early stage in a programme as authorities and people are anxious to simply build 
basic and safe houses, but the information may be important to offset performance issues 
in new construction. The structure and capacity to provide technical advice and information 
during reconstruction is likely to be dismantled and the opportunity will not be available later. 

  Inconsistent Advice: Yellow Map 
ERRA emphasized the importance of a single institution authorizing standards, guidance and 
information materials. This was vital to controlling confusion and achieving consistency in 
implementing partners and in the message reaching to households and communities. This 
was all the more important as the message was an incremental one with several updates and 
additions. 
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 At an early stage in the programme a local authority issued technical guidance widely in the 
affected district. Printed on yellow paper, this was known as the ‘yellow map’ this was issued 
early and was the first document received in many houses, while standards were still under 
discussion at federal level. The yellow map included construction in mud mortar and other 
standards which were not permitted by ERRA. 

 As the yellow map was widely distributed, it gained currency, and was quoted subsequently 
as the source of advice by community representatives, by individual households in inspection 
disagreements and in other contexts. 

 While many actors are anxious to get information and technical advice into circulation as early 
as possible when people are starting building, inconsistent and inaccurate advice worse than 
no advice.  

Results and Achievements

  A range of technology options approved and promoted to address needs and preferences 
across wide geographical conditions. 

  Technical training, guidance and public information and inspection criteria developed to 
operationalise owner driven choice and compliance with standards. 

  Derivation of standards and guidance for local technologies not previously encompassed by 
formal engineering documentation. 

  Consistency and clarity in standards and guidance issued by ERRA and promoted by all ERRA 
partners. 

  Over 90% completion and over 95% of those compliant, proving affordability and feasibility of 
design and specification options.  

  High level of owner choice and expression showing flexibility and sustainability of guidance.  

  Technical guidance developed to address housing environmental performance issues and 
according to local issues and needs, improving overall housing quality and meeting the 
objective of ‘build back better’

Summary of Lessons Learned

 Support for housing repair and retrofitting.  
The ERRA programme focused on standards and specifications for new construction, at the 
outset of the programme. The discussion on appropriate advice for repair and retrofitting 
happened by 2007. Technical advice for repair and retrofitting needed to be available as 
early as possible, preferably in the first winter to be in time. 

 Approval process, transparent, predictable timely.  
ERRA did not implement the central review and approval unit, but did establish an informal 
roundtable technical review process formalised by NESPAK endorsement. However, 
although this arrangement was positive and effective, it was not transparent, the timing 
was ad hoc and unpredictable and the process was often delayed. 

 Single source information, consistency and accuracy in standards.  
ERRA established a centralized role of approval of all technical standards, training curricula 
and public information materials to be used or circulated by all implementing partners. This 
was critical to ensure information used in technical assistance and all information reaching 
beneficiaries was accurate and consistent. This was a major success in comparison to other 
post disaster programmes. It reflects key ERRA leadership and also the responsible and 
cooperative role played by partners. 

237



239238 239

 Timeliness  
Housing reconstruction is one of the fastest recovery sectors. It is important to prioritise 
the development of technical decisions and information for housing to be available in 
time for affected families. The shelter and housing sector is likely to have a large number 
of assistance partners, it is important that there are technical decisions available as early 
as possible to ensure better planning of programmes and resources, and dissemination of 
approved and consistent technical information. 

 Avoid conflicting messages 
It is very important for authorities and implementing agencies to agree and adhere to 
consistent information on safer construction. If standards are linked to financial assistance, 
it is critical that accurate and consistent information is disseminated. The government 
should take a leadership role in the determination of standards and technical guidance, 
including inputs from assistance partners. Assistance agencies should strive to minimise 
conflicting or confusing technical information by participating in and adhering to 
coordination efforts. 

 Equitable standards 
In the case of assistance agencies providing direct support, the same technical 

 Continuous solutions  
In any reconstruction programme additional technical issues will arise over the duration. 
In an owner driven housing programme, this is even more so, as there is a wide range 
of interpretation and execution. It is important to ensure monitoring of reconstruction 
can identify issues, a mechanism is in place to provide technical decisions, solutions and 
guidance, and sustained capacity to support the field to review to field process.

 Market research 
Technical standards and guidance should be based on easily available and familiar 
materials, and avoid reliance on the introduction of unfamiliar or expensive materials and 
technologies. Market research will help establish the commonly used and available sizes 
and specifications of materials which should be the starting point for the development of 
standards.  

 Consider local solutions  
The housing sector globally is dominated by non-engineered construction types.  There 
are extensive technical references available for non engineered conventional technologies 
but the range of local materials and techniques is unlikely to be formalized in codes, 
documented or analysed. It is important to consider all construction options and particularly 
the potential of local solutions.  
The assessment, rejection, endorsement or improvement of traditional construction will 
require a dedicated process which should be anticipated from the outset and incorporated 
in the reconstruction strategy. There are signficant advantages to the adoption and 
promotion of local solutions, including affordability, feasibility, acceptability, environmental 
sustainability and performance, skills and cultural continuity. See Chapter 11 Cultural 
heritage conservation.

 Confined masonry and accessing international innovation 
Confined masonry has developed over the last decade as an affordable, hazard resistant 
solution to construction in reinforced concrete and masonry. However confined masonry 
is not yet adopted into international (and national) codes the formalization of which is a 
slow process. It may be important to access international best practice and innovation, 
whether in code or pending. This could involve establishing a peer contribution process 
to incorporate latest earthquake engineering input, peer review process, standards 
development workshops or other mechanisms. 

 Repair and retrofitting 
Technical advice for repair and retrofitting of buildings should be part of a reconstruction 
strategy. It is often overlooked when the focus is on new construction. the preparation 
of standardised guidance, bespoke advice, the process of assessment, communication of 
advice, provision of training, supervision, financial support all need to be considered in the 
elaboration of the strategy.   

 Research needs, intentions, preferences 
Invest in researching people’s perceptions, intentions, preferences and misgivings before 
reconstruction starts and through reconstruction. This can help identify priority needs for 
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 Concern for safety decreases  
The level of interest in the reasons for building damage and building failure was highest 
shortly after the earthquake, when most of the evidence was also still present. As time 
goes on, people clear debris, carry out repairs and begin to plan for reconstruction. The 
memory reduces and new concerns about costs of construction and other criteria become 
more dominant than safety. It is important to use the early stage to start technical support 
activities in the field and to start to introduce new principles of safer construction whether 
standards are confirmed yet or not. Artisans and affected houseowners are most receptive 
at this time and can begin to plan for safer building. 

 Local solutions are usually built better 
Local technologies using local materials and local skills are more familiar and more likely to 
be executed correctly. Introducing new materials, new skills and new technologies requires 
time and practice to reach a level of proficiency and execution especially in a context of 
fast reconstruction. This is particularly the case in complex technologies like steel reinforced 
concrete. Achieving quality is an important consideration in terms of standards and safety. 

 Advance information on intentions and preferences 
The shift from construction in stone to construction in concrete block was not adequately 
anticipated. Technical specifications and guidance for concrete blocks was not ready for 
the rapid and widespread increase in use of blocks. Similarly, the majority of people chose 
to construct in confined masonry rather than using single bar reinforcement at every 4 ft. 
While there was good monitoring of what people constructed there was not a systematic 
process to collect information in advance on what people were planning to do.   

 Build back better 
The ERRA objective for reconstruction purported to be ‘build back better’. In the housing 
reconstruction programme this was interpreted as structural hazard resistance but there 
were no standards and specifications for other aspects of housing or services or their 
improvement. Durability, energy efficiency, environmental sustainability, sanitation or other 
issues were not considered by ERRA to be core to technical standards either for formal 
inspection or for discretionary guidance. 

 Optimised choice and introduction of safer practices.  
The development and communication of standards and approved technologies in terms of 
principles, limits and construction details allowed for choice and interpretation according 
to site, budget and aspiration. Individual choice was optimized while safety standards were 
adhered to. The range of houses constructed was wide and element of choice helped 
ensure a very high level of owner satisfaction. 

 Building codes, none before, none after. sustainability.  
There were no building or planning standards or codes available as guidance or with 
formal status for enforcement before the earthquake. This situation was highlighted as a 
factor which may have contributed to the heavy losses in the earthquake. There were well 
considered standards devised and promoted for reconstruction and a strict enforcement 
process by ERRA. But there was no planning for the post ERRA situation, in terms of 
appropriate and evolving standards, access to guidance and no planning in particular for 
the institutional frameworks to promote or enforce compliance with standards. 

 

Recommendations

 Approval process for standards and specifications  
A housing reconstruction strategy needs to establish a mechanism for the development 
of standards and specifications for reconstruction. This should be informed by field 
circumstances and international and national best practices. It should be early and inclusive. 
A standing mechanism will also be required to continue to address issues arising requiring 
technical decisions, whether to consider new technologies for approval, or to devise or 
confirm technical solutions for problems in construction. Institutional arrangements for 
technical approval should be timely, transparent and accountable. 
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solutions and information. 

 Affordability 
The cost of construction may cary widely in different locations in a disaster affected area, 
influenced by material availability and transportation. Any assumptions on affordability of 
house designs and specification should take into account these variations. Decision makers 
will need to consider how to mitigate high costs through supporting pipelines or other 
measures, and/ or should ensure there are affordable technology options for all locations. 

 Principles not prescriptions  
Building codes are based on engineering knowledge that must support and be applicable 
to a wide range of design solutions. The preparation of technical standards, guidance and 
information should focus on engineering principles, limits and tolerances and construction 
details. This is preferable to fixed or prescriptive house designs. Priniciples will provide 
greater flexibility and design options for application during the reconstruction programme 
and afterwards as construction needs and patterns evolve. Focusing on principles will help 
to ensure the engineering is understand and applied correctly. 

 Facilitate choice 
The owner driven approach is an enabling approach, facilitating ownership of decision 
making and responsibility. A key element of an enabling approach is facilitate households 
to design their new house according to their own needs and preferences while adhering 
to structural safety standards. This will help to optimise sites, resources and creativity, and 
ensure a high level of satisfaction. 

 Engineering to people’s needs 
Technical standards should be cognisant of social and cultural practices and preferences 
and provide engineering solutions accordingly, rather than expecting family life and 
households to adjust and adapt to engineered designs. 

 Quality assurance in materials and skills  
The development of standards and decisions regarding construction technologies should 
consider issues in quality assurance in both materials and workmanship. These aspects 
will require support through training, material quality regulation, site supervision and 
inspection. However, field practices and constraints should be recognised and inform 
standards and technical guidance. 

 The potential of technical support wider than hazard resistance. Defining and 
achieving ‘build back better’. 
Post disaster housing reconstruction usually involves unprecedented activity and investment 
in housing construction, and in training and technical support. It is important to optimise 
the opportunities available to improve housing construction, performance and settlement 
but the list of topics may be very broad. The development of a housing reconstruction 
strategy should consider the range of issues, implications for financial and technical 
assistance, targets, indicators, mandatory and discretionary measures, institutional 
responsibilities, partnerships, resources, capacities and other matters to arrive at an initial 
strategy and should review it at regular intervals as the reconstruction situation evolves. See 
Chapters 8, 9, 11.  

 Institutional development, building codes and enforcement 
The housing reconstruction strategy should engage with the issues of building and 
planning codes, access to technical advice, regulation of contractors, regulation of material 
quality. design and construction compliance and enforcement. This may be outside of 
the remit of a reconstruction agency but the discussion should be initiated in parallel 
with reconstruction and sustained to reach conclusions as part of the completion or exit 
strategy. 

240 241
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COMPLETED HOUSES COMPLETED HOUSES REFLECTING ERRA STANDARDS, AND OWNERS DESIGN CHOICES
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CONSTRUCTION TYPES IN RECONSTRUCTION

Maps showing distribution of construction types union council wise. 

1. Stone and brick construction, including Reinforced masonry and Bhatar
2. Consrete blockwork construction, hollow and solid blocks
3. Dhajji timber frame construction 

The maps show construction types were determined primarily on the basis of 
access to materials. 

Stone work and brickwork shows high access to bricks in the south of NWFP, 
and prevalence of stone work in remote areas, but a very low percentage in 
most areas. 

Concrete blockwork is common outside of the traditional brick areas but in the 
more accessible parts of the remaining affected districts. High concentrations 
around Muzaffarabad, Balakot, Rawalakot show access to towns increased use 
of blocks. These union councils also represent very high numbers of houses 
reconstructed. 

Timber frame construction is prevalent in higher altitude areas where salvage 
supplies and new supplies were greater, and where transport costs made 
new construction materials and techniques comparatively very expensive. It is 
important to note that timber construction did not spread across all the affected 
areas when Dhajji was approved, it remained in areas where carpentry skills and 
timber supplies were available. It did however expand to areas where it was not 
previously practised or known and replaced heavier kacha in those areas. 

RECONSTRUCTION PROGRESS

Maps showing the rate of progress of reconstruction of 463,000 completely 
destroyed houses. 

Note the rapid increase in completion to lintel level during 2008, also 
encompassing the change in status of a high number of non compliant houses 
made safer with remedial measures. 

The earlier places for completion were those with greatest damage and those at 
high altitude in most need of shelter. The later areas for completion were those 
in peripheral areas where damage was less and people had other options for 
shelter. 
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EARLY RECOVERY:  
THE CONTEXT FOR 
HOUSING AND COMMUNITY 
RECONSTRUCTION

 Coordinating the shelter response, the Federal Relief 
Commission and the pilot IASC Shelter Cluster

 Winter shelter solutions

 Migration and displacement

 Spotaneous self recovery

1

Cooking for the family. Maintaining everyday life in tent 
accommodation, winter 2005, AJK. 
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CULTURAL HERITAGE CONSERVATION

 Understanding existing construction 

 Adopting traditional typologies for reconstruction 

 Promotion, skills regeneration, sustainability

11

Childern in front of their home, repaired 
after the earthquake, Leepa, AJK

CHAPTER
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The ERRA housing reconstruction policy foresaw the need to accommodate variety across the very 
different geographical and cultural contexts of the earthquake affected areas. This was referred 
to as ‘local uniqueness’ rather than one size fits all. The policy further promoted ‘locally known 
construction technology’ ‘support environmental friendly building techniques and sustainability 
awareness’ and ‘reconstructing only where necessary’. 

The policy did not set out to provide additional or specific support to areas of cultural significance, 
or conservation, but provided a policy context which could support the use of local and 
traditional technologies, resulting in focused interest at technical advisory level and regeneration 
of traditional housing architecture and technologies at field level. Within this context, increased 
awareness of the value of vernacular housing led to the identification of areas and buildings of 
particular cultural significance and to associated programme actions. 

Guiding Principles
 Engineering knowledge:  

Culturally and architecturally significant buildings provide not only economically and socially 
valuable assets but also contain significant engineering knowledge, including engineering 
solutions to structural use of materials and resistance to hazards. This informaàtion is a 
resource and needs to be protected and understood for future reference. 

 Design solutions:  
Architecturally significant buildings, particularly housing, evolve within a tradition of adaptation 
to environmental, social and cultural needs. They therefore usually can provide sophisticated 
models and solutions for meeting household needs for example for social and private spaces, 
seasonal adaptation, storage, heating and insulation. This knowledge is important as design 
insight and reference in the context of large tracts of new housing construction which takes 
place in reconstruction.   

 Environmental sustainability:  
Buildings originally constructed to a very high standard in good quality and well prepared 
local materials, can be maintained and repaired to provide good quality accommodation for a 
significant duration. This is environmentally more sustainable than short life span construction 
and replacement. The issue of material quality and building lifespan should be a key 
consideration in the calculation of environmental impact and use of natural resources. 

 Repair rather than Replace:  
Vernacular buildings will rarely comply with conventional seismic codes but structural analysis 
may determine they are seismically resistant or feasible to repair or retrofit to an adequate 
standard. This is preferable to replacement.

 Housing as Heritage:  
Housing is not usually valued as cultural heritage in the same way as historic monuments. 
Housing is in private ownership and not necessarily associated with historic events or famous 
people, but housing in patterns of settlement and construction may comprise architecturally 
and culturally valuable assets, preserving history, continuity and a sense of identity and place. 
Both individual buildings and settlement patterns may be adversely affected by inappropriate 
rehabilitation or reconstruction.   

 Documentation:  
Vernacular housing is often not well documented, the increased technical capacities and focus 
after disaster may provide useful opportunities for documentation and analysis as well as 
providing a platform to safeguard or promote the information in the technical community.  

 Capturing and Regenerating Skills:  
The technical investigations of vernacular construction require appropriate engineering 
analytical skills and participation by the skilled artisan who are themselves the repository 
of data and understanding. Repair, retrofitting and reconstruction offer opportunities to 
revive and regenerate traditional knowledge and skills, including specifically increasing skills 
in rehabilitation and conservation and formalized training opportunities and demonstration 
construction. 

 Housing to be socially and culturally sensitive to family and lifestyle patterns 

The housing policy set out to ensure housing reconstruction took account of social and cultural 
needs, including for example joint family and large family needs, privacy, and other criteria. 
These criteria go beyond engineering standards to highlight the importance of appropriateness 
and acceptability in housing, and the need for post disaster recovery to address more than 
physical needs. 

Introduction / Context
The earthquake a large geographical area, encompassing different geologies, climates and 
cultures with resulting differences in traditional construction. This was particularly true of the 
more remote mountain villages and high valleys where isolation and the difficulties and cost of 
transportation meant less influence by new and conventional construction materials and practices. 

Across the affected areas, traditional construction included unreinforced stone masonry, timber 
reinforced masonry, timber frame with stone infill, timber post and beam and timber load bearing 
construction. Some houses used more than one technique. Roofs included heavy beam and 
built up mud flat roofs, or pitched roofs with purlins and timber shingle coverings. The range of 
construction technologies ranged from very heavy to relatively lightweight and included models 
and practices that were seismically vulnerable as well as examples of good practice and seismic 
resistance. 

The three materials making the basis of traditional construction were stone, mud and timber. 
There were traditionally significant local skills in the selection and preparation of materials, and 
in their use in the different construction technologies. The majority of the earthquake affected 
areas were historically richly endowed with forests, including very durable deodar, pine and faster 
growing poplar. Management of forests has been complex and controversial for several decades 
and rapid depletion of forest cover has made timber a more expensive commodity, except in high 
areas where resources are still plentiful.  

Key Decisions

 Build in situ 
The emergency and temporary shelter assistance and housing reconstruction policies were 
designed and implemented for all assistance to reach people to stay at origin. This was 
important for supporting social structures, livelihoods, lifestyles and value systems, as well as 
continuity of places and physical environments. 

 ERRA Housing Reconstruction Policy 
Housing policy locally known construction technologies, reuse of salvage etc. The housing 
policy set out to maximize the potential of local materials, including salvage, respecting local 
uniqueness, and known skills in advance of specific standards, set out a policy framework 
conducive to acceptability of traditional construction, and while short of cultural heritage 
conservation it set a context whereby cultural assets were considered within an overall 
approach of supporting and valuing vernacular knowledge and skills.  

 Timber frame construction approved November 2006 
Timber frame construction including Dhajji infilled timber frame construction was researched, 
developed as standards and approved by ERRA as eligible for financial assistance on November 
2006. This was the first non conventional technique approved. It was prevalent traditionally 
in AJK and a few areas of NWFP but had become The complex and sophisticated timber 
and timber and stone construction typical in Leepa and Neelum valleys and also found in a 
number of remote high altitude areas was permitted under the general title of ‘Leepa type’ 
construction.  

 Permitted to use reconstruction funds for rehabilitation  
‘Leepa type’ construction was recognized as being of particular heritage and architectural value 
and therefore houses categorized as fully destroyed on the basis of being kacha construction 
were permitted to carry out conservation, rehabilitation or retrofitting instead of replacement 
with new construction.  

249
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Technical Issues
Categorisation of Kacha

The categorization of damage was based not only on actual damage to the building, but was 
expanded to include highly vulnerable construction. This was interpreted in a generalized way as 
buildings constructed in local materials and technologies. While it was intended to target highly 
vulnerable unreinforced masonry with heavy timber and mud roofs, in its application, additional 
construction types in local materials were included in the category of Kacha and therefore 
considered equivalent to fully destroyed and eligible for full financial assistance for reconstruction. 
This was to generate complications in assessment status, financial assistance status and cause 
difficulties communicating policy decisions as some traditional techniques remained kacha and 
others were revised to approved safe construction. See Chapter 4 Damage Assessment. 

Lack of knowledge of local construction among professionals.  Lack of documentation. 

While the housing policy anticipated the existence of local techniques and variety within those 
techniques, there was little accessible information on which to develop this aspect of the 
programme. Formally trained engineers had knowledge of conventional construction but little 
awareness, knowledge or understanding of local techniques in the affected areas, even when 
those areas were their home areas. The knowledge was held more with master artisans, in verbal 
and practical traditions and not in documented formats, drawings, engineering specifications 
or even photographs. The prevalence and quality of traditional construction had decreased over 
recent decades with consequent decrease in knowledge and skills, variety and examples of good 
practices. There was previous work within Pakistan in Gilgit Baltistan by Aga Khan institutions and 
others to highlight the cultural value of settlements, monuments and housing including detailed 
work on documentation of construction. This meant that the profile already existed for cultural 
assets, as well as the resource and reference material and an identified corps of skilled technical 
professionals and artisans. In comparison, there was very little awareness, documentation or 
knowledge of traditional construction in NWFP or AJK. This meant not good knowledge either of 
good models and practices or of construction technique vulnerabilities.  
While it was acknowledged from the outset that there was a variety of practice across the wide 
geographic area, there was little knowledge of what the variations were.  
The consequence of this lack of previous awareness was that there was little attention directly 
after the earthquake to issues of or areas of significant cultural importance. By virtue of the fact 
that they were isolated and rural and still a live tradition, they managed to survive not only the 
earthquake, but also the recovery process, despite not being adequately identified or actively 
protected from the outset. 

Lack of evidence of structural performance of buildings.

While the ERRA housing policy allowed for local construction there was not a clear process 
for development and approval of construction standards which would be eligible for financial 
assistance. The identification of local and traditional techniques which performed well in the 
earthquake and had inherent structural advantages, were subject to a process which is suited 
more to conventional construction and materials, either based on existing codes or calculation 
which is applicable for conventional materials. Neither existing codes, or engineering calculation 
are likely to facilitate the adoption of local construction technologies. They are usually outside of 
international and national codes, and difficult to calculate to any useful extent due to the nature 
of and variation in the building material itself and the wide variation in workmanship. 

Added to the complexity of technology, large and sophisticated buildings which represent 
important cultural assets require highly skilled specialists to calculate and analyse. 

Cultural issues and expertise in traditional construction are not usually priorities in 
disaster sector.  

After the earthquake in 2005 there were a number of missions with international and national 
expertise to analyse the damage and to a lesser extent the performance of buildings in the area. 
But the focus was on new conventional construction techniques in reconstruction. Some initiatives 

Summary of Activities

 Initial documentation   
During the first winter 2005 / 2006 the first steps in documentation of local construction 
materials and techniques were undertaken by NGOs based in the field and by UN-HABITAT 
and implementing partners. There was not a systematic methodology or compilation of 
findings but initial issues raised contributed to policy development. 

 Dhajji Construction documentation and analysis  
During the first reconstruction season in Summer 2006, extensive field work, desk 
work, analysis and technical discussion was carried out on the subject of timber frame 
construction, including traditional dhajji construction. The role of local artisans was central 
to these activities. NESPAK, UN-HABITAT and NSET devised technical standards, later 
approved by ERRA. 

 Timber impact assessment 
ERRA and the World Bank commissioned an independent environmental impact assessment 
on the use of timber in reconstruction. This would inform policy decisions on dhajji, bhatar 
and leepa construction. It did not focus on roofing, fuel consumption, natural resource 
management or institutional issues. 

 Dhajji construction technical support  
Training on dhajji construction was developed by UN-HABITAT and SDC, along with public 
infomation campaigns and promoted widely especially in remote areas. This experience 
informed later development of technical support for additional local techniques. 

 Bhatar, Leepa, Manoor Valley documentation and analysis 
Three additional safer local construction techniques were documented and analysed 
through field and desk research work but SDC, NESPAK, UN-HABITAT, FRC and several 
other technical contributors. 

 Field promotion of all approved local technologies 
All approved traditional technologies were promoted through a range of activities. 
Assistance and Inspection teams were trained to make correct decisions and issue 
appropriate advice. Engineers, architects, experienced and new artisans, households and 
communities in target areas were all engaged in training, construction of demonstration 
buildings, awareness and other activities. 

 Field promotion of repair, maintenance and conservation  
Technical support provided guidance and training not only for new construction but also 
for appropriate repair and conservation, and highlighted the importance and techniques 
for protection and maintenance of new and existing buildings.  

 Lobbying the heritage community 
Field documentation of the cultural, architectural and technical importance of traditional 
housing and settlements was packaged and discussed with government heritage and 
tourism authorities, UNESCO, national professional bodies, academic institutions nationally 
and internationally to draw attention to its importance and lobby for continued interest 
and support beyond the scope and duration of the ERRA programme. 

 Developing and implementing associated sustainability activities 
Technical support activities including water supply, sanitation, fuel efficient cooking and 
heating were developed based on collecting local practices, identifying local needs and 
testing options for acceptability and appropriateness in a cultural conservation context. 
In addition to household level environmental performance measures, community level 
activities in reforestation, water quality and slope stabilisation introduced linkages with 
natural resource management. See Chapter 9 Environmental Planning. 

 Consolidation, institutionalization and dissemination 
The field documentation of traditional buildings, materals and technologies was 
consolidated and made available to government authorities, universities nationally and 
internationally, and contributions made to numerous reseach works and publications 
investigating issues in traditional construction.  

All houses above are constructed with 
stone timber and mud, but  have varying 
seismic resistance, and architectural value. 
None of these types were well 
documented before the earthquake. 

Bhatar house in NWFP, timber reinforced 
masonry is practised in Turkey, India, 
Nepal and elsewhere and has been 
documented and tested by several experts. 
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aware of areas of heritage value, but their priorities after disaster included historic monuments, 
and their own facilities. They did not have prior programmes related to housing or settlement 
conservation, and it was a low priority for them post disaster. 

Technical experts in conservation and traditional construction were among the strongest 
advocates for flexibility in the building codes and guidelines for reasons of protection of building 
culture, they were often not disaster technical experts, and were often architects rather than 
engineers. Their input in this regard included field assessments to find best practice, which led to 
identification of areas of cultural significance. 

The technical analysis of existing construction and practices and the development of guidelines 
benefited from input from technical experts in conservation with and without hazard knowledge, 
but with good knowledge of material characteristics and building behaviour. In addition, some 
experts in conservation understood and highlighted the cultural and technical value of analyzing 
the building process and involving practitioners themselves.  Names of individuals and institutions?

An informal network of technical expertise was initiated to exchange information, with the 
objective of supporting the development of guidelines to support the endorsement of appropriate 
construction. Although conservation networks already exist, like ICOMOS, there was not a formal 
process and input from formal networks did not happen, but linkages were developed with 
academics, academic institutions, private practitioners providing both valuable input, peer review, 
discussion and dissemination of resource material and programme experience. 

Timber environmental impact assessment

The decision of ERRA to endorse timber frame construction including local Dhajji construction 
was preceded by a rapid environmental impact assessment late 2006 and a more comprehensive 
assessment was carried out mid 2007. These assessments evaluated the status of timber supplies 
in the affected area, including those available in salvage and both cut and forestry timber supplies. 
The reports concluded that community use of timber was sustainable, even for construction 
techniques which require large quantities of wood, but that commercial extraction was a 
greater threat to sustainability. Issues of forestry management including reforestation were also 
assessed. The environmental impact assessments did not lead to integration of natural resource 
management or proactive planning for reforestation in official reconstruction strategies.  

The use of timber for construction is a sensitive and emotive issue nationally with very limited tree 
cover and rapidly depleting resources. Several stakeholders expressed strong opposition to the 
endorsement of traditional construction due to the perceived environmental impact of promoting 
construction techniques requiring wood in walling. It is interesting to note that the environmental 
impact of use of new materials and their transportation from outside area received far less 
attention, likewise the extensive use of timber for roof construction over buildings constructed 
in conventional masonry. If the environmental lobby opposition had prevailed it is likely that 
traditional construction technologies would not have been regenerated, costs (including transport 
and environmental costs) would have been increased, traditional construction techniques would 
not only not have been regenerated, but would have been replaced, the built culture of the area 
would have been rapidly replaced and culturally significant buildings and villages would not have 
been protected and regenerated. See Chapter 9 Environmental planning

New needs and adaptation in historic buildings and traditions. 

Traditional construction includes simple buildings but also highly sophisticated multi storey 
structures. These houses, like in many other countries and traditions usually did not evolve with 
internal water supply or sanitation. Introduction of water and sanitation brings both design/
planning and construction issues for the buildings. In the case of Leepa and Neelum houses new 
bathrooms were added to external corners of the building, affecting the elevation, and often 
constructed in insitu concrete, introducing a heavy and rigid element in an otherwise ductile 
timber structure. These adaptations are due to functional requirements and changes in living 
conditions, including piped water supply. Adaptation for these requirements are inevitable and 
need appropriate solutions and models which are appropriate both from design and construction 
criteria.  The second type of change from traditional construction is due to external influences and 
aspirations. The clearest example of this is the introduction of ‘shangri-la’ roofs, ‘chinese’ style 
roofs with upturned curved flourishes at the corners. This has usually been introduced by people 
who have been working outside the area especially outside the country in the Gulf States. The 

to survey and document traditional knowledge and techniques took place in the first winter, and 
initiatives to propose reconstruction solutions in local materials were developed. These efforts 
however did not represent a concerted lobby, nor did they have formal channel to inform the 
policy and standards development process or a platform to share information. Most importantly 
the efforts to investigate or promote local and traditional construction were very small and in 
isolated areas, and not necessarily the locations of greatest cultural significance. 

Directly after a disaster is a critical time for the protection of cultural assets as they may require 
urgent and appropriate stabilization, repair, rehabilitation or retrofitting. As models of good 
practice early field assessment will be useful to reveal building behaviour in the earthquake, and 
talk to the building occupants about their experience, before repairs are carried out and the 
information is lost. In the case of houses people will carry out repairs very quickly, in the process 
destroying the evidence of performance or causing damage to the building fabric or its heritage 
value. 

Post disaster will bring extensive technical capacity into an affected area, but it is more likely that 
they will have technical perspectives prioritizing perceived urgent needs including emergency 
shelter, reconstruction, conventional construction, and new skills and bringing solutions rather 
than the investigative work of surveying, analyzing and understanding previous techniques 
including both the products and processes of traditional housing. Immediately after a disaster, in 
a context of ‘life saving’, culture is seen as discretionary. When it became clear several months 
after the disaster and into early recovery or reconstruction that there was a need for assessment 
and analysis of previous traditional construction to provide solutions for reconstruction, it was 
also clear that this work could have been done from a very early stage, when the various technical 
damage assessments were carried out, if the awareness and skills were available in the technical 
teams.  

Cultural expertise are in monuments not housing and not in disaster. 

The repository for expertise in cultural heritage and vernacular construction often lies in 
conservation, heritage work and monuments rather than in disaster work or in housing. 

In the case of disasters, the usually small resources available for heritage focus on monuments. 
In Pakistan the focus was on monuments or accessible locations, not the substantial cultural 
assets represented by the individual buildings and settlements in the affected area, for reasons 
of remoteness but also the low profile of housing in heritage consideration. National and 
international experts in culture and conservation were not familiar with the existing cultural assets 
and did not mobilize or advocate strongly for support or protection of culturally significant houses 
or villages. 

The State and Provincial Government Departments of Culture and Tourism had individual staff 

Exterior and interior of two houses in 
Leepa, showing a complete and living 
language of design, construction and 
habitation in timber. This included cavity 
wall construction, fire proofing of stoves, 
incremental openings, built in furniture 
and storage. Various different woods were 
used for different building elements. 

The verandah in May, all infill panels 
removed for mximum light and air. 

Thub in AJK, area reknowned for 
carpentry skills, and source of many 
master artisans and trainer for 
reconstruction. Continued skills depend 
on continued access to affordable quality 
timber. 
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storey did not anticipate the load of a number of additional floors in the roof space. There are 
now widespread examples of one or more additional storeys in hipped and dormer roof spaces. 
Corrugated iron is an adaptable material and has been used to cover the pitched roof and to clad 
walls, providing lighter weight construction for the upper floors. 

The fact that several tens of thousands of houses have been constructed in this way, due to the 
same factors, has generated a new built landscape and established a ‘new’ ‘traditional’ domestic 
architectural culture likely to continue and evolve further in future.  See Chapter 9 Environmental 
planning, tower roofs. 

Maintenance of traditional structures. 

The materials used in traditional construction in the affected districts were primarily timber, mud 
and stone. Each requires careful selection, preparation and use including protection from the 
weather. Mud and timber also require regular maintenance. 

The strength of several buildings was reduced due to deterioration of timber in the structure, in 
fully timbered buildings, and in the case of timber reinforced masonry and infilled timber frame 
construction, the deterioration of timber was usually due to exposure to weather in critical 
locations such as the base plate, termite attack or other threats. The lack of proper detailing and 
maintenance not only increases its vulnerability to hazard, but usually also shortens its lifespan. 
In some areas it was common to reconstruct traditional buildings every 30-50 years, although 
better constructed examples in the same techniques could easily last over 100 years if properly 
maintained. Mosques for examples, were usually constructed in the same local technique as 
houses, but with better care in the original construction and better maintenance. 

The majority of buildings were plastered with mud, internally, externally and also the floor 
and roof. This required frequent maintenance, particularly the floor with as often as weekly 
replastering. It also generated a significant amount of dust. Both the frequent work and the dust 
were seen as negatives by many families, particularly women as it made a lot of work, and sand 
cement plaster or other low maintenance materials were seen as preferable for functional and 
aspirational reasons. However the introduction of cement plaster or other perceived improved 
materials into traditional construction can cause other consequences such as limiting the ability 
of the building to breathe, trapping moisture affecting the durability of timber, or strength of the 
masonry.  

The development of guidance, training and promotion of advice needed to be cognizant of issues 
of maintenance in new construction and in rehabilitation work, as a key element of building 
durability and safety. 

responses to new design features ranges from copying to rejection on the basis of ostentation. 

Changes due to outside influence are also based on access to new materials which may offer 
lower maintenance advantages or lower cost than traditional materials. The biggest change has 
been the replacement of either flat roofs or traditional wooden shingle roofs with corrugated 
iron. The impact of changes in the roof has been most drastic in Neelum valley.  In high valleys the 
roof is a high and dominant feature of the house where shingles have been largely replaced by 
cgi sheets, with less visual impact when they are zinc coated, and grey like the shingle roofs, but 
the introduction of polypropylene coated corrugated iron in red, blue and other bright colours has 
changed not only single houses but entire settlements and landscapes. 

Other adaptations include the widespread introduction of larger windows than those traditionally 
used, in almost all construction technologies. The effect includes reduction in seismic resistance in 
masonry buildings, and reducing the environmental performance in areas where extreme climate 
generated a tradition of closed and well insulated buildings. 

Reconstruction accelerates pre existing adaptation and evolution processes in a built tradition, it 
also offers opportunities to resolve needs for technical solutions, or promotion of best practice. 
Collectively, raising the discussion on the value of design principles may make the tradition more 
resilient to aspirational influences.

The formal endorsement of Leepa type construction by ERRA, with the specific recognition of 
the place as unique and valuable in the naming of the technique, generated an opportunity to 
promote local pride in their built culture and explain the impact of Shangri la roofs for example. 
This discussion was held in several clusters of Leepa Valley shortly after the ERRA decision in May 
2008 and met with positive feedback and action both from households and from the artisans. 
There was a degree of leverage through the inspection and certification process to ensure 
compliance not only with seismic performance measures but also architectural principles. With 
the last inspection at lintel and not roof level, the roof was the most difficult part of the house to 
influence through inspection. 

New traditions. 

Pre earthquake houses, especially on high altitude constrained sites, were usually multi storey, 
including stepped sections where the roof of lower floors is used as a terrace for floors above. This 
was due to the size of land holdings, shortage of building land and topography with only limited 
site dimensions available. Family size was large due to the joint family system, therefore large 
houses with many rooms were common. 

ERRA standards and technical advice promoted construction of single storey houses, although 
this limitation was advisory rather than non negotiable. Nonetheless the majority of people 
constructed single storey masonry in their new houses. The need to provide enough rooms and on 
limited sites meant that people either had to construct additional houses on valuable agricultural 
land or find ways to reinterpret multi storey construction. 

Whether due to ERRA advice, concern for the safety of masonry construction, or comparative 
construction costs, people in many areas chose to construct additional storeys by extending and 
elaborating the roof construction. The original masonry specifications recommended for single 

Construction in transition includes the 
introduction of new hybrids, by masons 
and house owners.  
This case shows RCC columns supporting 
a timber frame roof. The columns are 
effectively free standing and unrestrained, 
dangerous in the event of an earthquake. 
Hybrids threaten the integrity and 
performance of traditional technologies 
and typologies.  

The new local vernacular includes tower 
roofs, where storage or living space is 
accommodated in an articulated framed 
roof space.  
Roofs have become a means of 
elaboration and expression. 
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WOOD CARVING, TRADITIONAL ARCHITECTURE

A range of patterns of wooden chimes are used at the corners of roofs. Note the 
roof corners in other photographs. 

Small village mosque at Nokot, Leepa. Carving work is usually done during the 
long winter months when snow cover limited other activities. 

Verandahs offer rich opportunities for carving and fret work. Various woods were used for different elements and locations in the building, wlanut and fruit woods 
used for fine carving work in furniture and decoration. Carving and fret work generated a rich design language without the need for colour or additional materials. 

Wood carver working on door frames. Simple tools and facilities are used to 
make very detailed and fine quality work. Skills are handed down by generation. 

Wood carving from NWFP, rich tradition in carving windows and doors which 
are reused many times as hierlooms. 

DESIGN LANGUAGE, VERANDAHS, LIVING TRADITION

Verandahs provide essential private living space and at a protected height above 
snow, in a settlement pattern where homes are not enclosed by boundaries, 

Verandah at Chak Hama showing the protection of the roof and the protection 
afforded to the core building behind. Traditional carved and fretwork verandahs 
are still costructed with the same details today. 

The verandah was adjustable to close up at night or in winter and to open during daytime and summer. with removable boards between the frame uprights.  The 
practical mechanisms of framing, infill and ventilation have been elaborated into a sophisticated design and engineering language, 

The verandah ground floor usually incorporates storage for wood, a stairs and 
other utilities. The first floor right hand side shows a latrine extension. 

Verandahs are commonly used as household working spaces for washing and 
drying clothes, and circulation space to access various rooms and storeys in the 
core house 
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DHAJJI PROVIDING LOCAL SOLUTIONS 

Example of pre earthquake dhajji in heavier section and wall type. 

New dhajji house constructed in the first winter after the earthquake by a 
carpenter replacing his heavy kacha house using salvage materials. CGI sheets 
provided by NGO for shelter used for new roof. Note square panel type dhajji. 

Small house constructed before the earthquake in Topi south of AJK, performed well in an area of heavy damage and provided a model for local people to copy in 
reconstruction. This shows the narrow panel type of dhajji prevalent locally and regenerated in reconstruction, 

Shops constructed in dhajji before the earthquake. This large building suffered 
no damage in an area where most building fell, prompting people to copy it. 

Typical kacha roofs with close spaced large section timber. These houses 
generally collapsed in the earthquake, yileding around 250 cft of salvage 
construction timber per house.  

DHAJJI, INFILLED TIMBER FRAME CONSTRUCTION 

New house under construction Thub, using salvage windows and wood in a the 
square panel pattern locally common and promoted by NRSP. 

Sqaure panels of shjji showing timber sections and infill. Small panel sizes are 
essential to minimise stones coming loose in ground shaking. 

Traditionally women carried out plastering and finishing of houses with mud 
plaster. The regeneration of local technologies was matched with reviving these 
skills. The mud plaster improves thermal performance. 

New house under construction near Topi, using salvage windows and wood. 
Middle income families like this also chose dhajji for safety, speed and value. 

Apart from narrow panel and square panel patterns, various other types and 
random arrangements were common. All follow similar rules on size, infill etc

Mason preparing stones for infill. The dhajji frame has timber plank formwork to 
hold a compacted mix of small stones and mud. The infill plays a structural role 
providing compressive strength and should be composed of the correct mix. 

ACTIVITIES
 Dhajji construction was a local seismically safer technique remaining only in a few remote areas before the earthquake. 
 After the earthquake carpenters started to adopt this for reconstruction for economy, speed and safety. 
 ERRA technical partners (NESPAK, UN-HABITAT, SDC, NSET) carried out field and desk documentation, analysis and 

developed standards for approval by ERRA and associated training and public information materials. Continued research 
and development with engineering and institutional partners. 

 Technical support promoting dhajji construction in all relevant areas, training, model house construction and awareness 
for new construction, repair and remedial measures. 

RESULTS
 Approximately 135,000 houses reconstructed in dhajji technique, making extensive use of salvage materials. 
 Over 30,000 skilled carpenters trained in Dhajji construction, over 120,000 people oriented  
 New approach to indigenous materials and technologies among engineering community, decision makers and community
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Development of guidelines and standards for new and  
rehabilitated construction. 

There were 4 standards developed for traditional construction: 

1. Dhajji:  Infilled timber frame construction. 

2. Bhatar: Timber reinforced masonry.

3. Leepa: Timber post and beam construction.

4. Manoor Valley: Double storey timber reinforced masonry. 

1. Dhajji

Dhajji construction is more prevalent high altitude areas of Kashmir and in limited areas of Khyber 
Pakhtunkwa. It was not commonly known outside those areas. 

Dhajji construction standards were developed for ERRA by NESPAK, UN-HABITAT, NSET, SDC, 
based on documentation of field practice, reference to existing codes from other countries 
in the region and international guidance for non engineered construction. The collection and 
documentation of field practice across a wide area was key to ensure the range of local versions 
of this technique were incorporated in the standards and guidance and to avoid unnecessary 
standardization. Survey of existing buildings and detailed discussions with master artisans to 
capture indigenous knowledge, best practice and assess patterns of damage was done by UN-
HABITAT and NSET. 

An engineering consultant to one of the stakeholders recommended standardization to a single 
bracing pattern, but engineering analysis has proven this to be without basis. 

Engineering analysis of Dhajji construction has been carried out by finite member analysis by 
NESPAK, numerical modeling by Arup Engineering with IIT Kanpur, empirical and numerical 
modeling (shake table and computer analysis) by UET Peshawar earthquake engineering centre, 
in partnership with SUPSI, Switzerland and UN-HABITAT. The triangulation of results from the 
different analysis efforts result in an increased understanding of the structural behaviour of this 
construction, identification of problems and consensus on the good seismic performance of 
technology. 

2. Bhatar

Bhatar construction was prevalent in Kohistan and areas of Khyber Pakhtunkwa, with few 
examples in Kashmir. 

Versions of Bhatar construction were proposed from an earlier stage in the post disaster recovery 
as versions of this technique are better known within Pakistan, including cator and cribbage in 
Hunza and Baltistan, and the Kalash community in Chitral, well documented by AKCSP over the 
last two decades. The technique is also found in from Nepal to Turkey with different names and 
local variations but based on timber horizontal bands used to strengthen masonry. In Kashmir this 
technique is known as ‘Taq’. The term ‘Bhatar’ is a Pashtu term meaning ‘beam’.  The technique 
was therefore better documented and known than dhajji. 

While Dhajji timber frame construction was adopted in late 2006 by ERRA, there was more 
resistance to adoption of Bhatar construction. This was due to concern that this is a heavy 
construction, there is no vertical reinforcement, and other contraventions of generic seismic 
resistant design principles. There are examples of this construction technique in many seismically 
active areas, and it is widely held to have evolved as a traditional solution to seismically 

SDC, French Red Cross, Architecture et Developpement carried out field documentation and 
discussions with artisans. NESPAK and UN-HABITAT supported the analysis and preparation of 
standards and guidance led by SDC. 

   

3. Leepa

Leepa and Neelum valleys with extreme winters, close to the line of control represent the greatest 
concentration of traditional ‘kashmiri’ timber construction, with small numbers of similar practice 
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in other remote areas of Kashmir. Knowledge of this technology was only local, and not well 
documented.  

UN-HABITAT started assessment of Leepa construction in mid 2006, and highlighted during 
discussions on timber frame, dhajji construction, that Leepa and similar areas were not 
only different but of significant heritage value and requiring protection and support. Leepa 
construction is fully timbered and stakeholders with environmental impact concerns advocated 
against the endorsement of this construction technique. Field surveys, documentation and analysis 
were carried out by UN-HABITAT and NESPAK and guidelines prepared based on best practice, 
including specific construction details, specification limits and tolerances, including design 
principles which contribute to the performance integrity of the building. Leepa type construction 
was approved by ERRA in April 2008. 

Leepa buildings include several structural principles and construction details that comply with 
good seismic design. The reason for the delay in approval of the technique was due to two main 
factors, concern over the consumption of timber and process of engineering approval of complex 
typologies outside of all codes and requiring highly sophisticated documentation and calculation 
for analysis. 

 
4. Manoor Valley

Manoor Valley is a remote and high altitude area of Khyber Pakhtunkwa with extreme winter. 
Traditional lifestyles and traditional construction continue. This area or its buildings were not well 
documented or known outside local knowledge. 

The house typology includes very thick Bhatar (4 ft wide) ground floor walls, with upper floors 
in Dhajji construction. The house has evolved to meet environmental, social and cultural needs. 
Construction quality is high. The construction technique was documented from the field by SDC 
and analysed by NESPAK and approved by ERRA in April 2008. 

Process. 

For each of the four approved traditional techniques the process of identification of the technique, 
collection of good performance of evidence, best practice knowledge and defective practices, 
development of standards and guidelines, was carried out through HRC lead technical teams who 
were basd in the field and therefore had greater access, working closely with groups of master 
artisans and communities, to capture both theoretical and practical knowledge. 

The field information was documented to share with experts nationally and internationally, 
for engineering analysis and cross reference with analysis of similar and related construction 
techniques and knowledge in other areas, usually seismically active mountainous places with 
traditions of stone and timber construction techniques. This generated a remarkable degree of 
interest among the technical community, partly due to the excellent performance of some of the 
local technologies, but also because of the architectural importance of many of the techniques 
and the fact that this was very much a live tradition with master artisans still practising and 
available to share the knowledge. The wide uptake of traditional solutions in reconstruction made 
the engineering analysis pertinent and therefore more appreciated. 

This rigorous process ensured that there any indigenous knowledge was tested and used to 
provide options and solutions for reconstruction. The UN-HABITAT and SDC teams worked closely 
with NESPAK structural engineers who retained the role of engineering recommendation for 
ERRA.  

Specific tools were developed for the inspection of houses in traditional construction, focusing 
on quality assurance issues including correct detailing, protection of timber, adequate sizing and 
consistency with traditional design and construction practice. The criteria were developed to 
promote and reinforce the guidelines promoted by ERRA and specifically to address deficiencies in 
new construcion as identified by field engineers and artisans.  
As in other construction techniques, solutions were devised to ensure that substandard work 
which had been carried out early in reconstruction could be improved to reach acceptable 
standards of structural strength, durability and seismic safety. This was particularly more 
straightforward in the case of buildings using timber, as the materials and techniques were more 
feasible, technically and financially to incrementally improve, as compared to the difficulty of 
improving reinforced concrete buildings. The skills for such remedial measures were also useful for 
conservation and retrofitting measures of undamaged building stock.  

261



263262 263

11  CULTURAL HERITAGE CONSERVATION

262 263

FIELD SURVEYS, ASSESSMENTS AND LEARNING FROM ARTISANS

ERRA Rural Housing Programme Manager Mohammad Waqas Hanif on site with 
HRC teams, artisans and communities discussing the adoption of local solutions. 

UN-HABITAT architect and local carpenters document and discuss local 
traditional bracing patterns used in Dhajji construction. 

HRC team including master artisans at the artisan’s own house (second from 
left). Engineers and architects learning from local expert colleagues. 

NESPAK senior structural analyst Shaukat Qadeer on site with artisans and HRC 
staff assessing local construction traditional practices. 

SDC technical specialist Tom Schacher with UN-HABITAT carpenters assessing 
new Dhajji construction in areas where it was not previously practised. 

Mason infilling Dhajji walls in Leepa. Technical document and take sample of the 
infill mix, mud and stone types use, and sequence of laying infill. 

ACTIVITIES
 Field and desk documentation of all traditional materials and technologies, including assessment of earthquake 

performance of previous buildings, and details of specification in new construction.  
 Extensive discussions with master artisans to derive best practices, tolerances, advice on defects and other information. 
 Engagement with national and international engineering, architecture and conservation community to exchange and 

increase knowledge of local materials and technologies. Laboratory and computer modelling research programmes. 
 Generation of easy to understand standards and technical guidance for regeneration of approved safer technologies. 

RESULTS
 Extensive documentation on indigenous construction materials and technologies, both vulnerable and safer technologies. 
 Established network of local, national and international expertise on indigenous construction.    
 Development of key leadership and resource role for artisans in the development of standards and guidance including in 

relation to engineers and decision makers. 

DEFECTS AND SHORTCOMINGS IN RECONSTRUCTION IN TRADITIONAL TECHNIQUES

Weak base plate and post connection. Metal strap used instead of timber joints, 
less skill level. Poor quality metal likely to rust and trap water. 

New reinforced concrete columns used in a new traditional Leepa house. 
Inappropriate material and weight, poor connections and unsafe construction. 

Stone and mud dhajji infill suffered minor damage in this house, repair work 
involved replacement with rigid sand cement mortar. This reduced the ductility 
and safety of the building and introduced incompatible non breathing materials. 

Timber base plate laid too close to ground level not protected from site water 
and damp. Weak joint and no timber treatment compounding the problem.

Hybrid construction of large in situ concrete panels instead of timber framed 
panels and stone and mud infill. Not compliant or safe interpretation of dhajji. 

Introduction of heavy concrete elements in timber frame construction to 
accommodate new attached sanitation and provide protection from water. 
Improved solutions for such new needs were developed in technical support.

ACTIVITIES
 Field identification of shortcomings in previous and new construction in local technologies carried out with artisans. 
 Identification of new hybrid construction and needs for repair and retrofitting to provide appropriate technical guidance.
 Identification of new needs in traditional construction to develop, test and promote appropriate solutions. 
 Training of AI teams, and all ERRA technical support teams in quality assurance, defects and solutions. 
 Focus on defects and quality assurance in public information materials

RESULTS
 Quality assurance and technical integrity indicators included in the inspection criteria for ERRA certification of compliance 

for construction in local technologies. 
 Regeneration of skills and best practice to mitigate skills deficit and poor detailing.   
 New technical solutions developed for extensions, changes, repair, retrofitting and remedial works appropriate for 

vernacular construction materials and techniques.  
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PROMOTING TRADITIONAL TECHNOLOGIES IN RECONSTRUCTION 

Houses constructed to ERRA standards in the community were adopted and 
promoted as model construction to highlight specifications easily and quickly. 

Master artisans working at UN-HABITAT model house, used for practical training 
of 15 carpenters and a series of community events to promote better standards.  

Handbook for masons and engineers for timber reinforced masonry, Bhatar. 
Simple text and illustration based information materials were preferred to 
communicate step by step construction and salient details. 

Model house under construction used as premises for HRC Bagh, various 
elevations were left exposed to show construction details. 

Carpenters testing kashmiri joints in tension. Carpenter fixing a baseplate to the 
plinth with a bolt.Training carpenters focused on practical exercises and details. 

Promotion of technical guidance and traditional best practice included sample 
timber joints used in training, including fabrication and distributed village wise 
for continued reference. 

ACTIVITIES
 Technical guidance in local technologies had two target audiences, those familiar and those for whom it was new. In 

both cases it was important to emphasise key issues for quality assurance and the importance of maintaining the integrity 
of the technique, including the risks of hybridisation, but including appropriate use of improvement measures. 

 Training included theory sessions and practical sessions with a focus on specific details key to the building performance. 
 Master artisans took the lead training less skilled and new carpenters and community orientation sessions. Engineers and 

architects played a supporting role, the key experts on material selection, use and technique were master artisans. 
 Model houses were used for training, dissemination of standards, sources of documentation and awareness. 
 Technical guidance and information materials developed included practical models and user friendly illustrated tools. 

RESULTS
 Over 150,000 houses constructed and over 98% compliance rate in local technologies. Various training and information 

materials developed, providing a template for promotion of other indigenous technologies.

IMPACT

High rate of comfort and satisfaction in new houses in local techniques which 
had evolved to meet local conditions. Familarity increased acceptability. 

ERRA approval of local technologies helped to promote standards and best 
practice through the leverage of financial assistance and inspection. 

ERRA agreed in April 2008 to permit repair and new construction in traditional 
Leepa construction, with a result that people abandoned plans to construct in 
single storey masonry and constructed or repaired according to preference.  

ERRA reconstruction was successfully completed even in high, remote areas due 
to the approval of local and traditional technologies feasible for the locations.

ERRA policies increased the repair and conservation of existing buildings in safer 
techniques, extending their durability and reducing reconstruction needs. 

The approval of traditional and local technologies ensured optimum use of 
available salvage materials, and repair of existing buildings where feasible. 
Salvage timber was often better quality then newly cut supplies. 

RESULTS
 ERRA policy decisions ensured affordable and feasible choices in reconstruction in all site locations. 
 Local technologies and traditions at risk of extinction provided valuable engineering solutions and were regenerated with 

large scale skills development and adoption to become a live and sustainable vernacular again. 
 Current live traditions with valuable cultural significance were protected from the risk of replacement and inappropriate 

alteration, and strengthened through conservation, and promotion of best practices. 
 Local solutions bult confidence in local communities and local expertise the adoption of field driven choices strengthened 

the relationship between ERRA and affected families and the implementation of the owner driven approach. 
 Extensive documentation and knowledge capture of previously poorly recorded engineering and architectural heritage, 

shared with local. national and international stakeholders and development of a network of exchange and support. 
 Formalisation of the importance of indigenous knowledge into national policies, curricula and awareness. 
 Regenerated skills base, over 45,000 carpenters and masons trained in dhajji, bhatar, leepa and manoor construction. 
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Development of training to regenerate skills. 

The process of working closely with master artisans in the documentation of traditional 
techniques, analysis of performance and compilation of best practice, provided a corps of both 
engineering and practical expertise, mutual understanding and a platform for the development 
of skills training in the community. The task of promotion of best practice in local traditional 
construction was a different training process to the introduction of new materials or techniques. In 
the case of dhajji and bhatar, the techniques were regenerated in areas where they were already 
practised but also introduced in areas where they had died out or were not previously known. 

Both traditional and new techniques were promoted through both theoretical and practical 
training, including full and partial model construction. In the case of timber based construction 
sample timber joints and other details were distributed to reinforce training through replication. 
Guidelines and posters for traditional construction were prepared and disseminated. 

In areas where dhajji and bhatar were not previously known they are rapidly and easily adopted 
and constructed to high quality as the material was familiar and skills in stone masonry and 
carpentry were transferable and easy to improve as compared to the introduction of new 
materials and skills. 

The endorsement of traditional construction as a safe construction technique eligible for financial 
assistance provided reassurance for people and confidence in local traditions and created 
substantial demand. This in turn created demand for skills generated both through ERRA training 
and through the longer process of apprenticeship of new young and semi skilled masons and 
carpenters to master artisans. A large corps of new artisans have not only learned traditional 
construction, but have had extensive practical experience and the general quality of practice has 
improved due to the implementation of standards through inspection and the promotion of best 
practice through training and information. 

Traditional Construction. 

Repository of social and environmental knowledge and memory. 

Traditional construction has evolved not only a structural solution to use of material but also in 
response to factors such as climate, social structures, and other aspects of family and community 
life. 

The extreme climates of high altitude areas and needs to store produce, house animals and people 
through the winter as well as adapt to summer living were addressed in the houses of Leepa, 
Neelum and Manoor valleys. There are sophisticated design solutions for cavity wall construction 
and other measures which improve the thermal performance of the house for example in Leepa 
construction. 

All of this knowledge can provide solutions when can be used or reinterpreted for use in new 
design and construction for the same areas, likewise the verandah which can be enclosed or 
opened even on a daily basis through a system of timber screens.  

The houses are individually important in terms of design and construction, but collectively as 
a settlement representing a community, social, economic lifestyle and value system of even 
greater significance. A rapid dilution or replacement of the built environment would have altered 
irrecoverably the cultural coherence of the place, society and erased the representation of living 
history which the villages embody. 

Risks and Challenges

 Examples of seismically resistant traditional construction and prevalence of traditional 
skills very limited and remote.  
The number of houses in traditional dhajji construction had diminished to only a handful 
in Kashmir, Bhatar construction was more prevalent but the quality of construction had 
diminished. Leepa construction existed only in small settlements in isolated valleys close to the 
line of control at high altitude with severe winters. These settlements and individual houses 
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represent a rich and intact Kashmiri culture otherwise absent on this side of the line of control.  
Manoor valley is also a coherent culture and community in an area of severe climate, but more 
accessible to outside influences in Khyber Paktunkwa. 

 The small number of good examples and skilled artisans and widespread move to other types 
of construction pre earthquake posed a challenge to the chances of regenerating traditional 
construction.  

 Not all traditional construction is safe construction.  
While examples of seismically resistant local technologies existed in small numbers and isolated 
locations, there was extensive use of traditional unreinforced masonry with heavy timber and 
mud roofs. This construction technique is highly vulnerable to earthquakes as it is very heavy, 
masonry wythes and walls are not well connected to each other, the roof is also heavy and 
not connected to the walls. These buildings generally performed badly in the earthquake 
and caused high levels of destruction and fatalities. The simple categorization of all buildings 
using similar materials as ‘kacha’ led to a simple perception of traditional or local materials 
as inherently weak and vulnerable rather than discriminating between different construction 
traditions and techniques using the same materials but with different structural principles and 
seismic performance. 

 ERRA, NESPAK and all implementing partners needed to identify and confirm the performance 
of better traditional techniques rigorously and try to clarify the difference between vulnerable 
and safer traditional techniques to ensure people could better understand their option to build 
more safely even with the same materials or salvage.  

 ERRA had to communicate the risk of previous traditional unreinforced masonry. The message 
was therefore not as simplistic as old= weak, new= strong. 

 Replacement rather than rehabilitation. 
There were a number of factors which drove the decisions to replace rather than repair existing 
traditional houses which suffered light or even no damage in the earthquake affected area. 
The first was economic, the financial assistance for reconstruction was 175,000 PKR, while 
repair was only 75,000 PKR, so many families preferred to be in the first category to receive the 
higher cash grant. The higher grant brought the obligation to replace with new construction 
rather than repair. 

 The second issue was the changing value system and aspirations to use new conventional 
materials and live in new housing types. 

 The endorsement of four traditional techniques as safer construction and eligible for financial 
assistance by government generated increased confidence by house owners who had lightly 
damaged traditional houses of those types, to carry out feasible repairs rather than plan for 
expensive replacement and reconstruction. 

 Inappropriate rehabilitation   
For many people the damage to their homes was minor including for example small quantities 
of stones falling down, and both occupants and masons considered the best remedy was to 
use cement concrete to secure and keep materials in place, or to introduce steel and steel 
and reinforced concrete elements. The use of concrete in buildings constructed with timber 
or timber and stone may be detrimental both to the structural integrity of the building, 
introducing too rigid elements in highly ductile construction, or introducing materials which 
may be incompatible with characteristics of local materials including for example the use of 
concrete or cement plaster trapping moisture in walls previously constructed in stone and mud 
which naturally breathes. 

 The second aspect of inappropriate rehabilitation, repair or addition is ‘modernization’ or 
importation of new features into a previously intact architectural tradition. This process is 
ongoing but accelerated by the disaster, when financial assistance is available for repair or 
reconstruction. The process is exacerbated by a lack of appropriate skills for conservation, 
repair or retrofitting and lack of value placed on the quality and integrity of the architecture. 

 Inappropriate reconstruction / new construction  
The introduction of new materials and new architectural features is a greater issue in new 
construction than in repair. 

 Reconstruction accelerates the usually slow process of evolution and change in a traditional 
culture, including rapidly accelerating the ingress of external design influences. The challenge 
is to distill and reinforce the existing built tradition in time through formalization on such as 

267



269268 269

11  CULTURAL HERITAGE CONSERVATION

criteria for inspection for safety, and through participation, mobilization and awareness of 
the concerned communities on the value of technical and heritage value of their traditional 
knowledge and culture.  

 This subject is described under technical issues.  

 Aspirations for low maintenance. 
While safer construction was a priority from and engineering perspective, low maintenance 
seems to have been an important criteria from the user’s point of view, particularly women, 
who carried out the bulk of frequent maintenance and cleaning tasks. This represented a risk 
both for inappropriate repair and adaptation of traditional buildings as well as a risk of shift to 
new materials and technologies. 

 Inflexible policies, lack of recognition.  
The initial standards approved by ERRA was for reinforced masonry, including sand cement 
mortar and steel reinforcement. This was based on international standards for non engineered 
construction, and is relatively low cost. However, it is generic and relates to conventional 
engineering materials and technologies.  International codes and guidance are unlikely to 
incorporate the range of variety of local materials and construction types, although it should 
be noted that versions of dhajji construction and bhatar construction are included in the Nepal, 
Indian and Afghanistan codes. The highly particular architecture of Leepa and Neelum valleys, 
and other distinct built cultures of lightweight construction in organic materials, which are also 
adequate for seismic resistance are unlikely to be found in codes. 

 While the ERRA housing reconstruction policy set out to support solutions in local technologies, 
there was no formal process established to identify, review or approve those solutions, and 
the initial standards proposed did not recognize local types. There was a risk that conventional 
reinforced masonry only would prevail as the only approved technique. 

 This risk was overcome by a number of factors: 

   The initiative of implementing partners carrying out field work, analyzing and advocating for 
local techniques.

   Cooperation by NESPAK working with the implementing partners to support the technical 
consideration and endorsement of local solutions.   

   Community pressure to have low cost and appropriate solutions, 
   ERRA flexibility to incrementally expand the menu of technologies and standards approved 

for financial assistance. 
   The absence of any one of those factors would likely have meant only a narrow range of 

conventional technologies were permitted and no local solutions. 

 Environmental lobby. 
There was significant pressure from stakeholders concerned that endorsement of local 
technologies would negatively increase the environmental impact of reconstruction including 
accelerating deforestation. The concern extended to expectations that ERRA approval of timber 
frame construction for example being cost effective would result in its use and uncontrolled 
timber consumption across the majority of the affected districts and even in additional areas 
nationally.

 While concern for natural resource management was welcome and could have contributed 
to improved and integrated programmes activities, in general the interest tended to be 
alarm rather than a case founded on field diagnosis of status or causes. This is a national, 
political and emotional topic,  but environmental impact assessments in the field at the time, 
and evaluations of construction afterwards show that the decision to endorse traditional 
construction was not a major factor in timber consumption, in comparison to commercial 
logging, new construction patterns of elaborate roofs, and fuel use for example. 

 The environmental lobby was not satisfied with the decision to endorse traditional 
construction, but it is important that informed and independent data be compiled and 
disseminated to improve the level of understanding of the issues of environment in relation to 
reconstruction. 

 Environmental degradation. 
The earthquake affected districts were historically well endowed with good tree cover, 
resulting in the various traditional construction techniques using timber. Recent decades have 
seen rapidly increased deforestation in some areas. The resultant reduction in availability of 
quantity and quality of timber and increased prices was a risk to the regeneration of traditional 
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techniques, and the conservation of existing buildings. The technique most reliant on timber 
supply is Leepa construction, found in Leepa and Neelum valleys remote and high areas 
which still have access to excellent stocks. Without this availability, it is highly unlikely that 
the communities could have carried out repairs or constructed new buildings in the same 
technique. 

 It should be noted that a very substantial proportion of reconstruction in traditional techniques 
used salvage material, estimated over 30% of the timber required, but even the households 
using salvage would not have chosen to construct in this technique if there was not a feasible 
source of timber available to complete the work.  

 See Chapter 9 Environmental Planning. 

 Availability of appropriate skills. 
The traditional construction techniques approved by ERRA were live traditions, but the 
prevalence and level of skills had diminished over the last decades, as new and conventional 
construction and skills displaced indigenous knowledge, reducing to evidence and practice to 
pockets, but skills and knowledge existed in the older generation even where practices had 
died out. 

 The task of reconstruction programme was to find the most knowledgeable artisans to compile 
the range of theoretical and practical information, investigate and agree recommended 
standards, limits and construction details. The group of artisans involved in distilling best 
practice into recommended standards were also the core trainers to upskill existing artisans and 
to introduce local technologies to a new generation or in new areas. This process along with 
the production of formal standards leveraged by ERRA inspection rapidly increased the number 
and quality of skilled artisans available. 

 The informal apprenticeship method multiplied the skills pool significantly.

 With approximately 150,000 houses reconstructed in traditional technology, a conservative 
estimate would be that at least 50,000 skilled artisans carried out the work. This capacity did 
not pre exist and represented a major challenge to address in the reconstruction. 

 The factors which ensured capacity was developed included: 

   An existing highly skilled and motivated corps of master artisans
   Formalised best practice, guidance and standards
   Practical training programmes
   Apprenticeship and on job experience due to construction rate

 Without any one of these factors, the outcome could have been significantly different. 

 Information and skills for conservation and repair.   
The kind of information and skills and activities needed for new construction are quite different 
to those required for rehabilitation, retrofitting and conservation. Dealing with existing 
buildings needs good understanding of the material characteristics, structural behavior and 
the means to carry out appropriate interventions to maintain the integrity of the building 
and safeguard its continued use. This requires high levels of judgement and practical skills, 
developed usually through experience, it may require specialized techniques and tools, 
appropriate selection of materials. 

 In the normal process of evolution of a tradition, and influence of new materials and 
technologies, many houseowners and artisans will decide to introduce inappropriate elements, 
this process will be accelerated after disaster damage as people try to redress perceived 
weaknesses through repair. These measures may not only destroy the architectural integrity 
and cultural value of the buildings, but are also likely to cause structural incompatibility and not 
improved resistance. 

 The following risks needed to be addressed: 

   Repairs are often already carried out early and badly due to lack of awareness, skills or 
guidance. 

   People consider its too complicated to carry out repair in comparison to new construction, 
artisans often advise for new construction, due to ease and budget. 

   Skilled and knowledgeable artisans may be too few in number or too expensive.
   New artisans will find it easier and will be more interested to learn new construction than 

repairs, which requires patience, experience and is less profitable. 
   Apart from technical information and guidance, awareness and information for house 
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owners is important to advocate for the cultural value and structural adequacy of repaired 
buildings.

   Technical organizations supporting housing reconstruction in general do not usually 
have the capacity technically and in terms of manpower to provide solutions to repair and 
retrofitting needs, and often bespoke advice, for culturally significant buildings. 

 Houses not recognized as important as historic monuments.  
The post disaster in a crisis as large as the Kashmir earthquake focuses on basic needs and 
housing in quantitative terms. The cultural importance of individual or groups of buildings 
or construction skills and practices were not highlighted as inherently significant by either 
specialist institutions or by political representatives. 

 With a relatively small number of ‘historic monument’ buildings in the affected areas, there 
was little prioritization of the issues of culture, protection or conservation. 

 There was a risk that with no attention and technical focus on the built heritage represented 
in housing and as a live tradition still held by a corps of artisans, this culture could have 
diminished more rapidly instead of regenerating.

Results and Achievements

  Credibility and confidence in traditional construction regenerated.  
ERRA approval of traditional construction reassured people that it was safe and comparable to 
other conventional improved construction techniques. 

  Approximately 50,000 houses repaired and rehabilitated in local and traditional materials.  
This includes Bhatar, Dhajji, Leepa and Manoor valley construction 

  Over 150,000 houses constructed in local and traditional materials.  
This includes Bhatar, Dhajji, Leepa and Manoor valley construction.  

  400 engineers and architects trained in local construction techniques.  
This includes ERRA programme engineers and architects, staff in university departments, and 
staff in government departments. 

  45,000 artisans trained in local construction techniques.  
This refers to full comprehensive training of existing artisans. A higher number of people 
participated in basic training and orientation. 

  Built up profile and network of expertise within the country and internationally including 
engineers, architects dealing with traditional construction materials and techniques, 
conservation, heritage and vernacular housing. 

  Network across the LOC and internationally.  
The network established sharing of information between kashmiris on both sides of the 
Line of Control with shared expertise and knowledge of local built heritage. This was an 
unprecedented exchange, 

  Increased public and official awareness of local heritage.

  Increased public acceptability of local construction.   
Previously techniques which were at risk of being degraded in terms of skills and practice have 
been regenerated, revitalised with wide adoption and promotion of best practices. 
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Summary of Lessons Learned

 Field documentation needs investment of time and personnel 
There was limited knowledge of local traditional construction among the technical 
stakeholders involved in the housing reconstruction programme. It required committment 
to carry out extensive primary field research to bring these technologies under 
consideration. Only some of the technical partners could take on this task due to the skills 
and logistics required, and none of the institutional partners had specifically prepared 
for the need. UN-HABITAT, SDC and BGS recognised the importance of investing in this 
exercise and carried out joint field work to accelerate and improve the process. 

 Underestimating the task 
The ERRA rural housing reconstruction strategy set out the principle of supporting 
local solutions, including easily available materials, building on existing skills, use of 
salvage, environmentally sustainable and affordable solutions. Early work on identifying 
local construction potential was led by UN-HABITAT, but the importance and scope of 
the research and development work required was not recognised, staffed or funded 
adequately. Work was carried out incrementally and as quickly as possible but by teams 
who were also handling several other tasks in programme implementation. Dedicated and 
front loaded resources could have accelerated and improved the process.    

 Advocacy is not enough 
A number of stakeholders including NGOs and local representatives advocated for the 
adoption of local technologies by ERRA. However, this advocacy was usually without 
technical substantiation which was necessary for due consideration. Advocacy campaigns 
alone are not adequate to achieve policy development if advisory and other capacities and 
activities are required. 

 Technical rigour in the approval process was beneficial 
Although the ERRA programme did not operationalise the proposed central review and 
approval unit, ERRA established a very rigorous process of technical review of proposed 
technologies and specifications for reconstruction, by NESPAK structural analysts. This 
process was made even more rigorous in the case of traditional construction by key donors 
who required exacting documentation and analysis. The experience with NESPAK was fully 
positive but discussions with donors was often frustrating and only partially successful. 
Nonetheless the demands for extensive field and desk research led to far greater research 
and development, technical understanding, shared knowledge, wider networks and better 
guidance and solutions. 

 Expertise do not have to be pre existing, they can be built.  
The local engineers and architects in the ERRA programme had little or no knowledge of 
timber, mud or stone engineering and no prior training on local construction techniques. 
While a few had previously seen traditional buildings, many cases were found in remote 
areas and not familiar to the engineers. Despite this initial lack of knowledge the exercises 
of documentation, field research, work with local artisans, analysis, construction and desk 
research work has provided a rich education and built expertise which is now a sustainable 
local resource. 

 Building local and national resources and capacity 
The process of field documentation and research, the information and knowledge collected 
and the skills learned through addressing local construction and local architecture in the 
ERRA programme has built a valuable repository of information, networks of individuals 
and institutions and built understanding and capacity which has been of invaluable 
importance in subsequent post disaster assessment and reconstruction in Pakistan, and 
contributed to national policy development with bodies such as NDMA and the World Bank 
comprehending the central importance of traditional construction in housing. 

 Uninformed opposition 
While there was resistance to the adoption of local technologies from a number of 
engineering stakeholders, by far the greatest opposition to their adoption and promotion 
was from environmental lobbies. This opposition was unfortunately based on very selective 
and often inaccurate field information. The stakeholders involved in the ERRA programme 
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should have invested greater effort and at an earlier stage to establish and disseminate 
field information, to improve the quality of debate, generate solutions for mitigation 
measures and highlight the importance of linkages to environmentally sustainable housing 
and settlement issues as an integral part of the programme. See Chapter 9 Environmental 
Planning.

 Engineers and architects  
Formal engineering and architecture education is focused on conventional construction. 
The formal sectors are generally ill equipped to understand local technologies. They 
may have little interest in local technology as backward or of no professional advantage 
to them. They may be the most active critics and opponents, but apathy is as great a 
challenge.  

 Artisans are key  
The real practical experts and repository of knoweldge, skill and experience are the master 
artisans, particularly in a live tradition. Artisans need to be central at all stages in technical 
development from assessment to training. A working partnership between artisans 
and engineers is not always easy to achieve with social and cultural preconceptions of 
roles. Without good artisans leading the activity the quality of technical support will be 
weakened and the vital objective of artisan to artisan transfer of best practice, regeneration 
of indigenous knowledge and increasing the profile of cultural practices will not be 
effectively achieved. 

Recommendations

 Expect to be outside codes 
Engineering codes are primarily based on formal engineering theory and practice, focused 
on conventional materials and international technologies. The majority of traditional and 
local materials are outside of engineering codes. The nature of variable local materials and 
techniques introduces several variables which make the analysis of such technologies very 
complex. Therefore, not only are codes and standards unlikely to be available, but it likely 
to be a very difficult process to derive them through normal engineering processes.  

 Principles need practical strategies 
It is commonly a principle in post disaster shelter and housing reconstruction programmes 
to promote local, sustainable and affordable solutions. This principle should be partnered 
with practical strategies outlining the activities required to advance the principle, including 
research and development, a review and approval process, staffing, time frame and 
resources required. 

 Field documentation needs investment of time and personnel 
The need to document  traditional materials, technologies and buildings requires field 
presence, by experienced and expert personnel with adequate time and access to carry 
out the work on a continuing basis. Issues will require repeat visits, additional examples 
will arise, verification of data, and evolving issues in reconstruction all require sustained 
fieldwork. The field teams will need to establish a good communication and working 
relationships with local communities and particularly local master artisans. There is likely to 
be limited written or engineering documentation, so investigative discussions with and site 
visits with master artisans are a key source of knowledge. Without field documentation, 
there will not be a good basis for decision making either technical or programmatic.  

 Take good photographs 
Documentation of damage, of traditional construction techniques, repair and new 
construction in traditional techniques, requires extensive fieldwork. This is made easier, 
accessible and transferable if the field staff take good quality and sufficient photographs. In 
this regard, good cameras and training will help ensure a better outcome as well as having 
experienced people in the field.

 Access specialized expertise 
It is important to use all available expertise nationally and internationally including people 
who are not present or involved in the reconstruction programme. Engineers, architects, 
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scientists and others individually or as part of institutions hold specialised knowledge of 
traditional materials and construction which is very valuable to inform technical discussions 
in the reconstruction programme. They may or may not be earthquake engineering 
experts, but expertise in material analysis, conservation, maintenance and other aspects 
of traditional construction are invaluable to analysis and the development of technical 
guidance. Expertise is usually found in other areas with similar materials and construction 
techniques, in the case of Pakistan, this included Turkey for example. Such expertise need 
to be proactively sought out, provided with field documentation and engaged in dialogue 
to provide optimal input.

 Build local capacity among experts 
External experts will usually have constraints of time and availability and are likely not to 
remain in country permanently. It is important that national experts are central to field 
documentation work from as early as possible so they learn the full process. They should be 
networked for dialogue with the international technical community. They should be central 
to policy debate to further learn the political and programme issues beyond the technical 
considerations. As far as possible, technical persons from the affected area should lead the 
process as they have the advantage of local social and cultural knowledge and the greatest 
stake in sustainability.   

 Build local capacity and ownership among experts 
External experts will usually have constraints of time and availability and are likely not to 
remain in country permanently. It is important that national experts are central to field 
documentation work from as early as possible so they learn the full process. They should be 
networked for dialogue with the international technical community. They should be central 
to policy debate to further learn the political and programme issues beyond the technical 
considerations. As far as possible, technical persons from the affected area should lead the 
process as they have the advantage of local social and cultural knowledge and the greatest 
stake in sustainability.   

 Consolidate resources and institutionalize policies 
The extensive data generated in documentation of traditional construction represents a 
key reference and resource and represents the outcome of considerable investment. It is 
important that this remains accessible for stakeholders, this needs consolidation by those 
familiar with the content and transfer and dissemination.   
One of the most important institutionalization efforts is to introduce appreciation of the 
importance of, interest and expertise in traditional materials and technologies into formal 
technical education and research.  
Once the importance of traditional and local construction technologies for housing are 
debated and progressed in policy terms in a post disaster reconstruction programme, it 
is important not to have to fight the same battles again in risk reduction programmes 
and future shelter and reconstruction programmes. This requires institutionalisation of 
traditional construction issues in authorities and national policies and programmes. 
Cultural heritage is at risk of being lost twice, once on the ground as a live tradition, 
knowledge basis and physical reality, and secondly lost through neglect of the importance 
of safe keeping and continued use of documentation. 

 Informed debate  
In order to have better quality of debate on environmental impact and other topics and to 
address legitimate and substantiated concerns it is important that all parties have access 
to better quality and more comprehensive field information, preferably independent 
information, cognisant of wider context in the case of materials, housing, settlement 
and natural resource management. Expect that the priority contention is likely to be 
timber resources. Programme stakeholders should work on the identification of issues, 
documentation and analysis. A transparent, unbiased process is important for credibility. 
Carrying out such research and monitoring in partnerships can help build better diagnosis, 
accountability and ownership, including for example local government, advocacy NGOs 
and technical institutions. 

 Central role for artisans in live traditions  
The artisan is the central actor in the sustainability of traditional construction and cultural 
continuity. The loss of indigineous knowledge which prevails world wide can be accelerated 
or reversed through reconstruction. Reversal requires investment in those remaining 
master artisans affording them profile, respect and responsbility in reconstruction including 
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central roles in assessment, training, demonstration, site advice and mentoring, awareness, 
monitoring and quality assurance. While the documentation and analysis will need 
architects and engineers, regenerating skills and ensuring continuity of tradition lies with 
artisans. 

 Houses and housing depends on owners and occupants 
The cultural heritage constituency usually prioritised historic monuments and public 
buildings. They will usually have lesser interest in houses as of secondary cultural value, 
compromised by use and difficult to conserve.   
Houses, especially those still in use as accommodation are considered private property and 
primarily the responsibility and concern of the owners and occupants. It is important to 
broaden appeal beyond the small heritage lobby and focus on the motivation and needs of 
the owners and occupants, devising policies and strategies, appropriate technical support 
and financial mechanisms to encourage repair over reconstruction, leverage appropriate 
conservation, maintenance and protection, appropriate infrastructure and updating. Efforts 
are needed to generate local pride, aspirations, collective action and collective responsibility 
which can provide momentum to support conservation and reuse. 

 Training and awareness campaigns should be accessible  
The target audience for the promotion of technical guidance in traditional construction 
is primarily local artisans and the owners and occupants. It is important that information 
be communicated in an accurate and accessible way and locally focused, through, for 
example, practical models, sample joints, demonstration buildings and part buildings, local 
examples of good and bad practices, well illustrated and simple language information 
materials. Expect that artisans will say they already know how to construct in familiar 
techniques and ensuring best practice will require innovative training and engagement 
techniques. More complex engineering training materials are useful as reference 
documents but not for local audiences. 

 Promote a culture of maintenance 
The structural performance, durability and lifespan of traditional houses often relies on 
good detailing, protection and maintenance of materials and elements. The culture of 
carrying out regular maintenance tasks has depreciated along with vernacular knowledge 
and social and cultural change. The importance of maintenance for safety and for durability 
and therefore for environmental impact needed to be highlighted in technical support and 
awareness activities. 

 Prepare for change  
Many houses in traditional construction are at risk not only of being abandoned or 
replaced, but also of being inappropriately repaired or extended. It is important for a 
technical support programme to carry out needs assessments for such works, and devise 
appropriate, affordable options and solutions.

  Linkages between cultural conservation and environmental sustainability.   
It is important to broaden the scope of the housing reconstruction programme to include 
activities which support better environmental performance of building, sustsinable 
settlement and natural resource management. These activities can address some of the 
challenges which also affect the sustainability of traditional construction and practices 
and provide important solutions and improvements at various levels from household to 
community to policy to safeguard a better future. See Chapter 9 Environmental Planning. 
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The Rural Housing Programme was conceived strongly as an ‘owner driven’ programme. Housing 
is a private asset, and the affected rural communities were dominated by small holdings or land 
ownership rather than tenancy. It was expected that they would start to rebuild as soon as they 
had means, in the same place and in the same way.  The ERRA programme which sought to 
introduce improvements in building safety would need to be relevant and appropriate to be 
accepted, and timely to be adopted. With a challenge of reaching over 600,000 families, ERRA 
needed to devise strategies to mobilise communities as a way to access and involve people 
efficiently and effectively, rather than as individual households, and to build on the significant 
strength of existing social networks in support of the programme objectives. 

This chapter should be read in coordination with communication strategies as both 
communication and social mobilisation were complementary activities aiming to support families 
to make informed decisions in reconstruction. 

Guiding Principles
 Provide an enabling environment to ensure home owners in charge of rebuilding their own 

homes and driving their own recovery.  

 A community-based approach is an important policy choice taken to complement the individual 
grants.  

 Community based organisations will play a central role in housing reconstruction ensuring that 
local traditions and social needs are taken into consideration. 

 The method for social mobilisation can be left to the judgement of experienced partner 
organisations or NGOs but a common set of outputs would be generated in each village. 

 Where feasible people to be encouraged to come together as group to facilitate 
communication, access to training, and to engage in collective activities in reconstruction such 
as joint procurement.  

 Use already existing social networks, fora and organisation, avoid duplication of efforts.   

 Communities would provide support for vulnerable families within their own villages. 

 Build social capital to reinforce messages, strengthen peer pressure towards compliance and a 
collective culture of sustainable disaster risk reduction.

 The owner driven approach required two way communication to ensure field issues, needs and 
preferences were identified and incorporated into the programme design and implementation.

Introduction / Context
The earthquake affected districts were characterised by mainly rural agricultural settlement, 
towns and cities were few and small. Villages were generally dispersed. The vast majority of the 
population were land owners, on small holdings, engaged in agriculture. The quality of land 
varied across the districts, with high and remote areas generally less economically productive. A 
high proportion of families also relied on contributions from members of the family who worked 
overseas, elsewhere in Pakistan or migrated seasonally. 

All of the country shares cultural and social values, including adherence to Islam and strong joint 
family structures dominated by male heads of household. Nonetheless the degrees of openness 
and privacy, exposure to outside influences and the role of women in the family and community, 
and literacy levels for example varied widely from the highly conservative remote areas of Kohistan 
to more accessible areas of Kashmir. These factors affected the implementation of the Rural 
Housing Programme including engagement with formal stakeholders such as assistance and 
inspection (AI teams) and partner organisations, and informal stakeholders including migrant 
labourers.  

The ERRA policy was based on agreements or contracts between ERRA and the household, that 
financial assistance would be provided by the Government with conditions that it be used to 

build back safer, and that technical assistance would be provided by a range of Government 
partners to assist families and communities to achieve the required standards. This was a 
completely new process for the Government authorities at all levels, for the NGOs and for the 
affected communities. The need for communication, discussion and clarification at all levels was 
essential to the development and implementation of the programme. This process was supported 
by information and media strategies through large scale channels and by social mobilisation 
strategies reaching every community in turn and in person. 

The majority of the affected areas did not have extensive NGO activity or presence. People 
trained or experienced in development activities with communities were scarce and communities 
themselves were not familiar with formal organisation processes. In the stressed conditions of post 
disaster recovery, mobilizing communities in dispersed settlements with very limited manpower 
and resources was a difficult and ambitious initiative.  

Key Decisions
 Common curricula, consistent messages 

The ERRA Rural Housing Reconstruction Strategy outlined an approach of common outputs for 
social mobilisation activities, while advocating also for flexibility and discretion by the partner 
organisations. The programme partners established a Social Mobilisation Group to guide 
the development of common curricula, common activities and outputs. The centralization of 
steering for social mobilisation also ensured consistency in ERRA messaging reinforcing and 
being reinforced by messages disseminated through information and media campaigns and 
technical support activities. 

 Village Reconstruction Committees 
The ERRA Rural Housing Programme Strategy proposed the establishment of housing 
reconstruction committees, to facilitate a community based approach to complement the 
individual households based owner driven approach.  

 Vulnerable households 
The issue of extremely vulnerable families potentially requiring additional assistance was 
identified from the outset. There was no decision to provide additional assistance. There was 
an implicit assumption that they would be supported by their own communities. At a late stage 
in the programme the status of extremely vulnerable households was reported to ERRA, no 
additional measures were provided.   

 Women  
The role of women in reconstruction and recovery was prioritised, ensuring they had access to 
information and support.  Women who were managing reconstruction as heads of households 
were prioritised. 

 Hire locally  
The majority of partner organisations recruited social mobilisation staff locally or within the 
affected districts. This was for communication skills and local knowledge, but also a formal 
and conscious strategy by most organisations to provide opportunities locally for employment 
through reconstruction programmes. 
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communities on sustainability of community based risk reduction and risk management 
activities. 

  Monitoring and evaluation   
Community personnel were key in monitoring and reporting issues in reconstruction 
progress, feedback to policies and programme activities, needs and suggestions from the 
community as well as documenting the impact of the programme, through survey work 
and focus group discussions. 

Summary of Activities

 Initial training for social mobilisation teams 
Basic 1, Initial training for all social mobilisation staff of institutional partners and partner 
organisations was developed and delivered in mid 2006 by SPO based on the outline in the 
ERRA training strategy.  

 Introduction of ERRA programme in community 
Social mobilization staff along with technical staff established their presence in areas of 
responsibility and introduced the ERRA programme in the community acting as ERRA 
representatives to explain and motivate people. 

 Social mobilisation working group established 
A social mobilisation working group was established to strengthen the planning and 
implementation of community organisation and mobilisation activities, including 
commissioning a programme of more intensive training and capacity building.  

 Training for social mobilisation teams 
A comprehensive training curricula, resource and reference material was developed and 
delivered to all social mobilization staff expanding the range of topics and skills and 
preparing them for a wider range of field activities

 Village level mobilization  
Social mobilization teams engaged in formation of village reconstruction committees and 
their training in all villages across the affected districts. VRCs included male and female 
VRCs and mixed VRCs

  Door to door assistance 
Social mobilization staff and technical artisan staff comprised the door to door mobile local 
assistance teams who visited every household to follow up training activities and provide 
support and assistance. 

 Support for women 
Dedicated activities were devised and implemented to ensure access to information and 
support for women, whether as heads of household managing reconstruction or as key 
stakeholders in the household. Women staff were part of the mobile local support teams. 

 Community based promotion activities 
Apart from household level assistance, technical support and awareness activities were 
organised at community level, including training and information sessions, demonstration 
and model buildings,  remedial measure promotion, and other activities

  Support for technical research work 
The ERRA programme included extensive field research work investigating traditional 
materials and technologies, issues in non compliance and other topics, this required 
identification of cases, mobilization of artisans and other liaison and facilitation in which 
community staff played key roles. 

  Support for inspection, queries and grievance redressal,  
Community organization and liaison helped to ensure the planning and implementation 
of inspection was more efficient, including compiling lists of houses ready for inspection, 
assisting AI teams to locate houses and informing communities of inspection schedules. 
Assistance also included collection and reporting or answering of queries and resolution of 
grievance cases.  

  Vulnernable households    
Monitoring and reporting of issues of vulnerable families and documentation of all cases 
who had not completed reconstruction was carried out in 2009/2010. 

  Building improvements and sustainability   
In 2009 the programme of building environmental improvements and sustainable 
settlements was based on local priorities and developed in partnership with local NGOs 
and Government. All activities were locally developed and progressed with key inputs 
by community organisation teams. Teams also worked closely with target high risk 

Activities

Orientation

Coordination meetings at district and 
UC levels

Initial community orientation: elders 
and religious leaders and village 
committee representatives

Village gathering to explain 
programme, confirm agreement and 
establish reconstruction committee 
and monitoring committee

Planning and Preparation

Training and orientation for planning 
committee: overview of training, 
assignment of tasks

Review of information collected 
 

Conduct detailed damage assessment, 
with monitoring committee and skilled 
labourers

Village gathering to present findings 
and confirm results the discussions 
with the recon committee and bref on 
housing reconstruction policies and 
procedures

Resolution of planning issues 
(relocation of houses / settlement, 
settlement replanning, land and 
property disputes)

A
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2 
 

3 
 
 

B

4 
 

5 
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7 
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Expected Outputs

Local Authorities support secured 

Common understanding of project 
objective 

Agreement for PO support and 
commitment to implement according to 
the principles and rules

 

(a) preliminary beneficiary list (b) village 
map + profile (c) identification of 
potential land /property disputes

(a) clustering of households (b) damage 
assessment plan (c) list of skilled 
labourers (d) list of most vulnerable

(a) detailed damage assessment (b) 
typology of wall and roof systems in the 
community

Awareness of damage assessment, 
beneficiary numbers and names, skilled 
labour 
 

Resolution of disputes or referral 
to appropriate government body. 
Grievances identified and processed.

Supporting Tools

(a) PPT / handout (b) targets + workplan 

 
(a) letter from govt (b) project overview 
cartoon

 
(a) community agreement (b) project 
overview materials

 

 
(a) project overview and FAQ (b) map 
and profile forms (c) land/ property 
dispute forms

(a) village map (b) village profile 

 
 
(a) damage assessment form (b) village 
map (c) beneficiary list

 
(a) damage assessment form (b) village 
map (c) beneficiary list

 
 
 
Dispute resolution references and 
forms. 
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individual family needs rather than collective needs, even if the projects were planned and 
implemented on a community basis. 

The activities outlined in the initial phase were implemented to greater and lesser degrees 
according to location, timing and the capacity of the partner organisations responsible. The key 
issue of introducing ERRA as an institution, explaining policies, procedures and outlining the 
need for safer reconstruction, training and other issues at an early stage was vitally important. 
A large scale media campaign had managed to inform people in basic terms, but the initial 
village meetings provided a valuable opportunity for communities to have contact with ERRA 
representatives, who could provide more comprehensive information and explanations and 
most importantly could answer questions. This role was carried out by partner organisations at 
union council level including the Pakistan Army and teams from the Housing Reconstruction 
Centres. The initial contact with the community was usually with notables, who assisted the ERRA 
representatives to call village meetings, using the mosque and market and other channels to 
communicate to as many people as possible. Some meetings were attended by several hundred 
people. The initial meeting with elders and notables was important to respect the social order, to 
gauge acceptance and ensure subsequent interaction with the community would be smooth and 
organised. This was important as the majority of organisations did not have previous presence in 
the area, their staff were new to the role and often to the area, and needed to cover wide areas 
quickly. The contribution of elders to mobilise the community effectively for positive engagement 
was very important. There was of course significant momentum already in the community as 
all affected families knew that financial assistance was available and they needed to know the 
conditions attached. 

The first contact with notables was usually followed by a large village discussion and community 
orientation session lasting from one hour to half a day or longer. This took place in any central  
and accessible place, including schools, in temporary facilities or outdoors when weather 
permitted. The initial sessions were very well attended and ERRA teams used this opportunity to 
introduce and explain printed information materials from the media campaigns, increasing their 
impact compared to simple distribution.  

Staff involved in the first orientations report that they presumed this session would be a series of 
short presentations of information, rapidly covering all the area. What they found instead was 
that the community wanted to talk as much as they wanted to listen and that this process was 
important for them to learn the community’s concerns as well as to gain trust and a develop a 
working relationship. The community wanted to express their trauma including talking about 
their experience of the earthquake, losses and injuries to family members, the destruction of 
their home, their experience of winter in tents and shelter, and the overall disruption to their 
families and livelihoods. In order for the community to move forward, they usually wanted first 
to discuss their lives pre-earthquake and their experience of the disaster and relief. The majority 
of communities felt overwhelmed by trauma and the task of getting their lives and homes back 
to how they were before October 2005. With houses destroyed, schools destroyed, massive 
disruption to services, and the community still in shock and bereavement, the task ahead 
looked very difficult. Some communities, particularly in more accessible areas, had received 
more assistance during the first winter and had become more accustomed to relief assistance, 
assuming similar provision and support would be available in the reconstruction phase. The initial 
introduction session in each village was an important confirmation of the respective roles of 
government, NGOs and particularly of families themselves marking a clear end to the relief phase 
and setting the context for the longer process of reconstruction. 

The orientation session set out the policies and started to introduce issues of safer building, 
but in the majority of cases the community wanted to discuss the amount of money, the issue 
of compensation compared to financial assistance, the problem of material supply and costs. 
Discussions on the cause of damage and building vulnerabilities were not always possible, 
depending on the community dynamics. Some representatives expressed fatalistic and religious 
based views, others concern over costs, and others still expressed concern over the timing of 
the financial assistance. Given that this was an initial stage, the priority in most cases was not 
to argue with community representatives or to convince them comprehensively on issues of 
structural safety. The priority was to develop an engagement with as many communities as 
possible, establish communication channels and mechanisms for further organisation. The majority 
of communities had previously no contact with NGOs either national or international, and very 
limited interaction with Government. Communities were not familiar with working collectively. 
Although the strategy allowed for the adoption of existing committees and organisational 
structures, few communities had been formally organised. In NWFP traditional family and tribal 

Technical Issues

Introducing ERRA and the Rural Housing Programme

ERRA was a new institution. The ERRA Rural Housing Programme was a new approach. While 
the introduction of ERRA and its role was important in all sectors, in the case of the rural housing 
programme, it was vital to the implementation that each family and community understood the 
policies, conditions and the respective responsibilities represented in the 610,000 MOUs signed 
between beneficiary households and ERRA. 

The initial task for ERRA and all implementing partners was to introduce ERRA, policies and 
the process of financial and technical assistance, and to start the process of sensitisation and 
mobilisation towards safer reconstruction. 

The ERRA Rural Housing Strategy April 2006 outlined a series of steps, expected outputs and tools 
to guide this stage: 

All of this stage was planned to take place in advance of practical training in the village. The 
above list of activities was planned as the introduction and orientation stage. 

It is important to note the strategy at the outset was very comprehensive in terms of the role 
of social mobilisation which was related to the originally more comprehensive role outlined for 
partner organisations. The responsibility for damage assessment was assumed by the Pakistan 
Army from Spring 2006. Issues related to resettlement were not addressed until a policy was 
developed in 2007. ERRA established a dedicated complaints office in 2007, prior to that queries 
and complaints were dealt with by AI teams, and ERRA programme staff. 

Apart from this disaggregation of responsibilities and roles which changed the planned role 
of social mobilisation and partner organisations, the biggest revisions from the strategy were 
to reduce the emphasis on physical documentation and planning issues, and to recalibrate the 
ambition of social mobilisation according to the resources and capacities available. 

The dispersed nature of settlement meant that while families lived in ‘villages’ these were social 
and administrative entities rather places with nucleus, services or facilities. This posed a challenge 
and opportunity in terms of infrastructure and long term sustainability. Issues of infrastructure, 
public and community facilities and services were generally discussed separately. The various 
reconstruction issues did not come together as a village plan’. The reasons for this include the 
segregation by sector of all ERRA programmes, the lack of trained or experienced staff to engage 
in relevant physical planning exercises for the XXX affected villages, and the lack of interest by 
the majority of families who simply intended to reconstruct their home on the same site as the 
destroyed property, or on adjoining land. Efforts to restructure land use through reconstruction, 
consolidating settlement to optimise agricultural land use and make infrastructure delivery 
efficient were unlikely to gain any traction. Linkages between livelihoods, new agricultural and 
horticultural practices intensifying land use and water and sanitation facilities were valuable to 
ensure more balanced development in recovery, but these were generally adopted to resolve 

Introducing the ERRA programme, 
community orientation sessions well 
attended in 2006 as the main information 
source and opportunity to ask questions 
of ERRA representatives (HRC and PO 
teams)

Introducing the ERRA programme also 
included distribution of written material 
for continued reference and to reinforce 
the messages in the orientation sessions 
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building and policy development. This was similar to the process of field feedback driving policies 
and implementation on technical issues. 

In the second half of 2006, more comprehensive training was developed for social mobilisation, 
prepared by a combination of SPO, NRSP, Rozan and under the guidance of the Social 
Mobilisation working group. This training was delivered by NRSP-IRM starting January 2007 and 
delivered to all organisations in time for the next building season in late Spring 2007. 

See Basic 1 and Basic 2 Social Mobilisation Training. Reference

This training coincided with the transfer of responsibility as partner organisation for a very large 
number of union councils from Pakistan Army to UN-HABITAT and NGOs previously working in 
adjoining areas and therefore 

Whereas recruitment for technical staff required specific engineering training and personnel were 
sourced from many parts of the country, social mobilisation staff needed to have knowledge of 
the local area and communities if possible, and a variety of previous education or backgrounds 
were considered appropriate. Before the earthquake unemployment rates were very high and 
there was significant pressure in politicised areas to hire locally. In Kashmir the level of literacy and 
education is high, in almost all villages there are graduates of third level education. Recruitment 
for social mobilisation staff included people with training in sociology, rural development, 
agriculture and forestry, education, health, politics and economics among other disciplines. 
As mentioned above, the majority did not have NGO or development experience, many had 
experience in Government or in education, some backgrounds like agriculture, forestry or 
health had previously involved extension programme activity and promotion of practices in the 
community. 

The mix of backgrounds was beneficial to enrich the team’s understanding of the community’s 
social and economic context. Backgrounds including business, administration and computers were 
beneficial to increase the team’s capacity in information management and reporting.  Partner 
Organisations had to be mindful of the range of local interest groups and balance recruitment 
to avoid domination by local political groups, tribal or family groups.  Building teams for social 
mobilisation needed to ensure there were staff in the team who could reflect, relate to and 
communicate successfully with the range of people and groups in the community, including 
younger people, women, urban and rural, conservative and open communities. As the work 
required extensive travel on foot, to reach village after village, many of which had no road access, 
often in very harsh weather, the role was easier for younger people, and for men. Many staff were 
from more secular or urban backgrounds and did not understand the perceptions and priorities of 
less developed or more conservative rural communities. There was a fine balance to be achieved 
to be accepted as authoritative, but also accepted as appropriate and relevant. In this regard dress 
code, appearances, respect, attitude and communication skills were vitally important. It was vital 
that social mobilisation teams continued to use the lesson originally learned in their first sessions 
with the community, that they needed to listen and empathise with rather than rush or dictate to 
families and communities in the name of expediency or meeting targets.  

The social mobilisation staff recruited in 2006 and 2007 benefited from training by experienced 
training organisations. However, in such a large and dynamic programme and with many 
adjustments of project areas, all organisations had turnover and new recruitment of staff 
continuously. Staff recruited later were generally trained in the same curricula by in-house senior 
social mobilisation staff. In general staff hired later received shorter and less comprehensive 
training, although their orientation and briefing was enriched by the direct field experience, and 
lessons learned. Training at the outset was based on several assumptions which were revised 
according as the programme evolved. Social mobilisation training needed to be supplemented 
and reinforced by mentoring and continuous guidance and support by more experienced senior 
staff. Staff needed feedback to improve their communication skills, they needed to learn outside 
of training situations by watching more experienced people handling various situations in the 
community. The ratio of experienced to inexperienced staff however in all organisations was very 
low, and many were busy with desk based project management and reporting responsibilities 
rather than active in the field in a mentoring role or providing continuous training, feedback, 
support or monitoring. 

Having relatively younger and inexperienced social mobilisation staff meant that the interpretation 
of the objectives and principles was sometimes reduced to a limited set of prescribed activities and 
outputs without greater flexibility and interpretation. This was also due to the limited resources 
and personnel overall and the need for coverage and speed. The effectiveness and sustainability of 
the efforts to create VRCs is a case in point. See below.  The technical staff on the other hand had 

arrangements were usually strong and provided a structure for engagement, while in AJK the 
communities were less cohesive or organised. 

In some communities teams took a short cut past the initial steps of contacting notables or 
the initial orientation and discussion session and going straight into training or distribution of 
information materials. This was found to be less effective, highlighting the value gained in the 
introductory process: the community contribution in organising logistics, ensuring the influential 
people and artisans in the community were present and ensuring a formalised engagement was 
established giving the ERRA representatives a degree of authority when they provided information 
and advice. 

While ERRA intended to reach as many villages as possible with on ground introduction and 
orientation sessions, the limited capacity to cover all areas and the speed with which people 
started to reconstruct meant that many communities started reconstruction without the benefit of 
clarification on policies or standards. 

See reference. Community orientation. 

Capacity

The issue of capacity to support social mobilisation activities was two fold. The planned coverage 
by NGOs in all areas and with wider ranging responsibilities, actually became coverage in only 
about half of the affected area in 2006, and reduced responsibilities as mentioned above. This 
meant the number of social mobilisation staff was less. (Note the Pakistan Army was acting 
as Partner Organisation in 100 UCs). The second capacity issue was the level of training and 
experience in organisations and in teams. 

Pakistan had not experienced a disaster on this scale previously. NGOs had previously very 
limited presence in the affected districts. For all concerned the challenge of the role of partner 
organisation was new. It was quite different to both emergency relief and to development work, 
it required significant facilitation and technical skills. While the role was closer to development 
processes of enablement, the scale and urgency was unprecedented. A small number of qualified 
and experienced people in all organisations were central to the programme, the scale and need 
for social staff in particular to have local knowledge meant that a high proportion of people were 
entirely new to NGO work, many starting recently in the emergency programmes and without 
development experience.

ERRA’s policy of equity and consistency in financial assistance was matched with strategies to 
ensure equity and consistency in technical support, including both practical technical support and 
information and social mobilisation support. The Rural Housing Strategy outlines steps for both 
technical and social staff and activities, both were supported by the development of standardised 
curricula for the training of staff to be deployed at all levels of implementation. This was 
particularly important as there was recognition from the outset that capacity to implement the 
programme needed investment to build up a corps of sufficiently trained people. This involved not 
only training but also monitoring and backstopping to provide support and guidance to field staff. 
The Rural Housing Strategy balanced the need for consistency with flexibility for organisations 
to use their existing knowledge, skills and experience in social mobilisation and community 
organizing, especially if they were familiar with the same communities before the disaster and had 
existing networks, or if they had programmes in the same communities in other sectors and were 
therefore approaching the community with integrated activities. 

In the Spring of 2006, on the advice of many of its partners, ERRA identified the national NGO 
Strengthening Participatory Organisation (SPO) as the implementing agency responsible for initial 
training in social mobilisation activities relating to housing reconstruction. Training was developed 
based on the outline in the ERRA Rural Housing Strategy and benefited from contributions from 
experience from the Afghanistan National Solidarity Programme, a programme of comparable 
scale and approach. The SPO curriculum was designed in the form of three modules of three days 
each and a detailed training manual prepared. Training was delivered by SPO from throughout the 
first building season from Spring to the end of 2006. 

See SPO training curricula

In September 2006 the ERRA Social Mobilisation working group was established, including ERRA, 
UN-HABITAT, SDC and Partner Organisations. This group played a central role in programming, 
preparing and coordinating social mobilisation activities, reviewing community and organisation 
needs and feedback from field teams and developing the framework for continuous capacity 

Experienced organisations like AKDN  
played a key role in capacity building staff 
for social mobilisation
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Master masons employed as artisan staff by partner organisations were able to advocate for 
earthquake improvement measures, explain and demonstrate practically in discussions with other 
masons working in reconstruction. This peer to peer promotion was very effective both in terms of 
convincing masons and ensuring they had correct information and guidance. 

Village Reconstruction Committees

The Rural Housing Strategy set out to complement the ‘owner-based’ approach which placed 
responsibility on the individual, including individual financial assistance, with a community based 
approach. This was intended to build on existing community based organisations and be flexible 
for experienced partner organisations to develop appropriate methods of social mobilisation 
according to context, including avoiding the creation of multiple committees in the same village, 
and adopting already existing structures. A common set of outputs was proposed to be generated 
in each village. In practice the majority of the communities did not have pre existing indigenous 
structures of organization or representation, and had not been exposed to development 
programmes or NGO activities which would have initiated the establishment of formal community 
based organizations.

Where any structure was existing it was generally adopted, and where complimentary 
programmes were being developed by a partner organisation then efforts were taken to avoid 
duplication. In general however, the ERRA Rural Housing Programme was the most broad based 
recovery programme, involving over 600,000 families and 5000 villages. This included villages of 
high damage where every household was an ERRA MOU holder and other areas of lesser damage 
where only a small proportion of the village was affected and therefore involved in reconstruction. 
Although there was flexibility for experienced Partner Organisations to adjust according to their 
own discretion and a wide range of social contexts, the majority of organisations followed the 
outline of a ‘community housing reconstruction committee’ set out initially in the Rural Housing 
Reconstruction Strategy from the outset in April 2006. This was described with principles of 
balancing individual and community approaches and with a list of roles for the committee as 
follows: 

  Inform community about housing reconstruction policies
  Assist mobile team (AI team) in organising assessment, training and inspection
  Lead housing reconstruction planning activities
  Promote earthquake resistant building techniques
  Contribute to data on the community
  Organise collective building material procurement, material quality control and logistics
  Contribute to compliance through advising beneficiaries
  Organise community environment management activities in relation with housing 

reconstruction
  Support community based land dispute resolution
  Assist vulnerable families

to undergo a sequence of formal training and updates according as standards and specifications 
were revised and expanded as well as more comprehensive backstopping, mentoring and 
monitoring by senior technical staff as it was more critical that they were responsive to field needs 
and up to date in terms of their interpretation of the programme. (footnote compliance and 
certification depended on them being accurate in their information).

Joint Social and Technical Teams, Skills Exchanged

One of the greatest benefits of the greatest benefits of the ERRA programme was the 
combination at all levels of social and technical staff to work in joint teams. Social staff were 
trained in basic technical training and in technical updates. It was considered important that 
all ERRA programme representatives had a basic grasp of the technical information to be to 
promote safer construction confidently and convincingly, and that considering the overall shortage 
of manpower that they could get the basic message to more people through their extensive 
contact with the community, including explaining ERRA public information materials. They were 
advised to refer more complex technical issues, confirmations or clarifications on standards and 
information on repair or retrofitting to technical staff. The social staff learned the basics in formal 
training and had access to reference and resource material, but their real learning was through 
working on a daily basis in the community with engineers, sub engineers, masons, steel fixers 
and carpenters in the team. The technical staff likewise learned greater communication, liaison 
and negotiation skills from their social mobilisation staff through daily joint working. One of 
the most important aspects of the ERRA programme was development of respect and blurred 
boundaries between technical and social personnel, the need to have integrated planning and 
implementation, and the advantage for each member of staff to gain wider skills, experience and 
knowledge to be more effective individually and as part of a team. The ratio of technical to social 
staff was equal or higher due to the technical complexity involved and the critical importance of 
accuracy, consistency and quality in construction for safety and the promotion through practical 
demonstration which required a high number of artisan staff.

Artisans

It is important to consider the role of the artisan staff who along with the social mobilisers 
constituted the mobile teams operating in every union council, and usually locally hired. The role 
of the mobile team was initially to provide training to every village, and thereafter to provide 
support through door to door assistance as reconstruction was underway. They also implemented 
demonstration and model construction and provided support for vulnerable households according 
to the plans and resources of the partner organisations. Before the earthquake each community 
had a number of families who carried out various construction tasks, generally masons and 
carpenters, the skills were passed on generation to generation and some had experience outside 
the area in Pakistan or beyond. The status of artisans in the community was not high, this was 
not a educated job. While most people trusted their judgement and advice in private construction 
matters, they were not considered as notables or influential people in their community. After 
the earthquake this situation continued, while the local mason on a site had a relationship 
with on the basis of the request of a property owner on a given site, it was not usual for local 
masons to be able to give unsolicited advice, where they were well known as skilled persons, or 
for any masons to give advice in other communities where they were not considered influential 
or educated persons. This issue of status limited the role of artisans as many members of the 
community were reticent to listen to advice or direction from artisans who in turn often lacked 
the confidence and communication skills to overcome the challenge of offering unsolicited advice. 

Local artisans working on demonstration 
houses, key change agents in the 
community particularly as part of the 
ERRA teams. 

VRC meeting, recording of issues from 
community, updates from ERRA, and 
exchange and discussion between 
community members. 
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In the development of the programme, the ‘community housing reconstruction committee’ 
became the ‘village reconstruction committee’  (VRC) and the cornerstone and focus of social 
mobilisation activities. Guidance on the formation of village reconstruction committees was 
provided in ERRA social mobilisation strategies and training, with the option to form mixed or 
separate men’s and women’s VRCs according to local context. 

The roles assumed by the VRC included some of the list above but varied widely according to local 
needs and capacities. In general their role was to act as a mechanism for community engagement 
which was very valuable for Partner Organisations, AI teams and ERRA and for the community 
themselves, rather than as a continuously active implementing organisation.  

The VRC positions and process for selection is outlined in reference:  Reference XXXX

The establishment of village reconstruction committees (VRC) was a priority to enhance the role of 
communities in the housing reconstruction effort. This activity had mixed results due to a number 
of factors. The literal implementation of the strategy at rapid speed without real traction in the 
community, sometimes due to overstretched or experienced field teams, meant that in some cases 
the VRCs existed ‘on paper’ rather than in a real operational sense. 

While the principles of a VRC were generic, it was important for partner organisations to be 
cognisant of local contexts, for example, areas where the ratio of damage was low may have 
needed targeted supported rather than comprehensive representation, highly conservative and 
remote communities operated through heads of family and younger people did not participate. In 
many cases in Kashmir the positions of VRC chairman were filled by members of the community 
involved local political activities, or used as platform to extend political support. Where this 
assisted the effectiveness of the VRC it was considered acceptable, but with concern and 
measures taken to ensure due balance and avoid issues of exclusion.  

It is important to remember that after a disaster of this magnitude all members of the family 
and community are dealing with competing demands and trying to address multiple challenges. 
Overcoming trauma, handling the difficulties of living in temporary shelter with damaged 
services, supporting family members’ education and livelihoods, and starting the urgent process 
of organising materials and labour for construction, they were also expected to find time to 
engage in a variety of reconstruction discussions and fora as part of community consultation and 
engagement. It is also important to consider the terrain and dispersed pattern of settlement, with 
people considered to be from the same ‘village’ often long and difficult walking distances apart, 
making all participation in organised activities more time consuming and complex to organise. 

Traction and Sustainability

While many people showed up for the initial orientations and information of the ERRA housing 
programme, participation in VRCs was a commitment of time on behalf of the members. The VRC 
had no access to resources or means to invest in community priorities or direct decision making, 
the role of the committee, like the PO was facilitation only and therefore did not carry an incentive 
for many people. The ERRA programme was designed with all community input on a voluntary 
basis, with no remuneration, to discourage distortion by community members who saw it as an 
opportunity to profit or access funding, or other power or leverage.

Partner Organisations who had previous programmes in the community, working relationships 
with the community and were known or expected to be long term in the area and their 
activities linked to other programmes involving resources, had higher degrees of interest and 
commitment. New organisations who had parallel programmes in education, livelihoods or 
other programmes, also had greater response as the decision making power and influence of 
the committee increased. New organisations without previous presence in the area, links with 
the community and only involved in housing reconstruction were in the weakest position, as 
they were trying to establish a working relationship at a time when all the community were very 
busy and not in a normal situation, the community were aware that the NGO had a facilitating 
role and no substantial resources to invest, and were unlikely to be still around longer term to 
support development activities. Apart from the difficulties of timing and limited mandate, the 
inexperience of staff who were trying to cover a vast area and number of villages meant that 
partner organisations were trying to build relationships with very little contact time and sometimes 
long intervals between field visits or meetings. 

After the initial high levels of interest and participation by community members, for information 
gathering, election of members and training, there was generally a drop off in participation 

SOCIAL MOBILISATION, ORGANISATION, AWARENESS

ACTIVITIES
 Social mobilisation ensured direct engagement by ERRA representatives with affected communities. 
 Introduction of ERRA programme, policies, terms and conditions, and safer building awareness in the community as early 

and widely as possible. 
 Formation of village reconstruction committees to organise community collective action in reconstruction  and to support 

the individualised financial support strategy. Committees trained by partner organisations. 

RESULTS
 Over 520,000 people participate in ERRA orientation sessions and awareness activities. 
 Over 3,000 village reconstruction committees established and trained for reconstruction and long term risk reduction and 

disaster management. 
 Over 1 million door to door site visits to households. 

Women’s Village Reconstruction Committee providing information, awareness 
and opportunities for women to share recovery and reconstruction experience. 

Community meetings to collect issues, concerns, priorities, grievances and 
suggestions directly from those engaged in reconstruction.  

Initial discussions were held with elders and notables in the community before 
large scale scale meetings or activities started, engagement on community terms.   

Initial introduction of ERRA housing reconstruction programme in a community 
meeting 2006. 

Social mobilisation activities varied according to context, but had agreed tools 
and outputs across all affected areas and all implementing partners. 

Social mobilisation included door to door encouragement and advice by mobile 
teams to follow up community meetings. 
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thereafter. While the VRCs successfully mobilised people for specific events, the selection and 
construction of demonstration or model buildings, partner organisation briefings on ERRA 
updates, or field monitoring visits by stakeholders including ERRA and donors. These events were 
generally driven by the partner organisation or other external stakeholders. The intention that the 
VRC would carry out activities by themselves, meeting at frequent and regular intervals, visiting 
village members, monitoring construction or otherwise supporting reconstruction directly, did 
not materialise. In general the community did not feel the need for regular meetings in relation 
to progress in housing, and it was not likely that fledgling community organisations would be 
sustainable without input, support or incentive through formal recognition, access to resources or 
sustained development programming. 

The ERRA programme outlined the approach of community mobilisation as a means to support 
the implementation of the housing reconstruction programme. It is important to remember that it 
was not planned as key objective of the programme with target outputs by which the programme 
would be measured by Government, donors or major stakeholders. The ERRA programme set out 
to inculcate a culture or safety, including through community awareness, but this was a secondary 
objective to the construction and compliance of ERRA caseload. Likewise the sustainability of the 
culture of safety or the community structures to reinforce it were not the primary concern of a 
ERRA as a temporary authority without a long term mandate.   

In summary the roles the VRC carried out were as follows:

  Coordination with partner organisation for communication of ERRA policies, standards, 
updates. 

  Organisation of community for orientation and briefing sessions. 
  Identification of artisans and skilled labour and support to organise practical training on safer 

construction.
  Coordination with AI teams for inspection, communication of visit timetables, sharing of 

information on houses ready for inspection. 
  Advice for grievance cases. 

At the start of 2008, ERRA partners carried out a survey of VRC functionality based on the 
following criteria: 

Apart from monitoring to effect of the VRC establishment effort, this was also an exercise to 
compile information across all the affected areas to facilitate the formalization of the committees 
for future development activities, including by the AJK government rural support programme 
(AJKRSP). This linkage to longer term initiatives at an earlier stage might have encouraged wider 
and more sustained participation, more integration of reconstruction and development activities 
across a number of sectors, and greater sustainability of community organizing and mobilising 
efforts as well as risk reduction awareness and practices. A formal partnership between ERRA 
and the state and provincial authorities in the planning and implementation of the housing 
reconstruction programme could also have supported capacity building in government in 
community based development programming as well as sustainable risk reduction with shared 
responsibilities and actions by communities and authorities. 

In February 2010, the Government of AJK requested UN-HABITAT to work with the Department 
of Local Government and Rural Development to develop a roadmap to sustain the progress made 
in safer construction and risk reduction in the ERRA rural housing programme. ERRA had not 
previously agreed to allow any resources under their control to be used for activities related to 
sustainability or capacity building of local authorities as successors responsible in future for safer 
housing. Following the certification of over 90% houses compliant at lintel, ERRA relaxed their 
constraints that all resources be targeted to maximising compliance and a wider range of activities 
was developed and progressed. All of these activities would have been more effective had they 
been integral to the programme from an earlier stage, but it should be recognised that not only 
ERRA, but also many other stakeholders were not concerned with questions of sustainability or 
planning for same, until close to completion of the project. 

Groups and social cohesion

The ERRA strategy sought to harness the social capital of the collective and community to 
reinforce the individual based rural housing reconstruction. This meant different things in 
different contexts. In NWFP the majority of villages were constituted of a single or small number 
of extended families with strong patriarchal leaders whose decisions were based on traditional 
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consultation processes and were followed by the entire community. In Kashmir, some remote 
communities with less development were more amenable to the promotion of ideas by NGOs 
while other communities were highly politicised and saw the presence of NGOs as representatives 
of state or federal government. In the case of Kashmir, it was clear that apart from the factors 
of politicisation many communities were very different to NWFP, with significantly less social 
cohesion, multiple family groups and allegiances, competing political party backgrounds and 
activities, religious differences and layers of caste and status issues. Northern Pakistan and Kashmir 
in particular has seen various waves of in and out migration over generations. Therefore while 
Kashmir was more accessible, organisations could enter and operate more easily than in NWFP 
and there was greater participation by different age groups and by women, the lack of cohesion 
posed a different challenge. 

This lack of cohesion along with a lack of incentive and motivation due to limited remit of the 
committee as described above, meant that the ambition to effectively organise and mobilise 
the community was bound to have limited success. While the ambition to promote group 
procurement and collective activities in construction were outlined in the strategy, in reality, there 
was very limited interest in the community to share resources or establish formal codependence. 
ERRA had established individual MOUs with each affected household and financial assistance was 
individualised. Each family planned their reconstruction according to their own means, priorities 
and circumstances, organising their site, salvage materials and household items, local masons, 
migrant labour, purchase and transportation of new materials. This resulted in a very wide range 
of time frames according as people took care of urgent needs or livelihood activities and then 
construction, or waited in a queue for masons. The range of construction options and the wide 
range of income levels meant that most families were not planning only on the basis of the ERRA 
financial assistance. Given the lack of social cohesion and the varying aspirations, time frames and 
plans of many households, including the need for flexibility as plans were adjusted several times 
over the course of the programme, there was little interest in a model of reconstruction in which 
groups would manage their resources and construction on a collective basis. The level of trust was 
not very high, the previous experience of development activities and organisation was very low, 
it would have taken a number of stages and time to mature, to develop understanding and skills. 
While the community was highly literate and active, and therefore had the potential to manage 
resource, procurement and contracting collectively, any imposition of a formal system of collective 
reconstruction, by ERRA or by Partner Organisations would have been hampered by weak social 
structures at community level. This situation could be considered as the norm throughout Kashmir, 
noting that there was greater cohesion in NWFP villages and that in both cases, where long term 
NGOs had been working in the area the community was more familiar with formal organisation 
processes and was better able to work together. 

Social structures and communication channels

The establishment of village reconstruction committees was a formally designed and implemented 
structure of community organization and representation. The ERRA strategy acknowledged 
that already existing committees or cross sectoral committees would also be appropriate for the 
implementation of the outlined social mobilisation activities. As described above communities 
varied widely from highly centralized single extended family villages in NWFP to very disparate and 
incohesive communities in parts of Kashmir. 

The implementation of social mobilisation activities sought to develop formal social organisation 
structures but also recognised and used existing informal structures, networks and communication 
channels. 

These included the mosque, the market, schools, tea shops, transportation. 

Meeting places and communication. 

The affected areas are characterised by highly dispersed rural housing. While there are 
administrative villages, there are few places with physically concentrated settlements. See chapter 
on land use planning. This made community organizing very difficult and time consuming. Despite 
the absence of nucleated villages there were key locations where the community gathered or 
passed which were useful for disseminating messages or arranging to assemble people. This 
included main roads, bridges and crossroads for billboards and wall chalking messages. Market 
places and main transport points were used for distribution of information materials and to inform 
people of upcoming meetings, field visits and as visible locations for demonstration work and 
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Community representation was dominated 
by older members. It was important 
to encourage youth activities and 
participation through additional channels. 
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convenient locations for training. Market places and tea shops were the usual places where rural 
people discussed events and topics of the day. Programme staff used these opportunities not 
only for sharing of updates such as ERRA deadlines, but also for listening to people’s priorities, 
perceptions, and for convincing people on awareness issues. Tea shops often have a tv with news, 
sports and other programmes which also provide a focus for local discussion.  The use of tv or 
video as a communication channel was not well developed under this programme, see chapter 
3. The market place and tea shop were also the fora for local political mobilisation. Over the 
course of the ERRA housing programme from 2005 to 2010, there were significant developments 
in national politics and in the provincial and local political landscape of AJK and NWFP. See 
introduction. Many political stakeholders at local level sought to generate political capital from 
issues in the ERRA programme, as it represented a massive budget, affected most households, and 
represented national/local relationships. Local politicians voiced objections to a range of aspects 
of the ERRA programme, including core principles such as the need for standards as a condition 
for financial assistance, but also raised valid concerns including for example delays in bank 
transfers and championing grievance cases.  The harnessing of shopkeepers, community leaders 
and politicians in active support of the programme objectives was important to ensure informal 
social channels were maximised for promotion and to reinforce messages, build credibility and 
consensus. These channels also reinforced the ERRA media campaigns, updates and regular 
messages and reinforced the process of information and advocacy through VRC meetings. 

The market and tea houses were traditionally meeting places for men, while women were less 
mobile in public places, their equivalent congregation opportunities included meeting where they 
collected water from wells and water sources and where they did laundry, and took time to share 
information and discuss concerns of the day. These locations were less high profile and more 
dispersed than market places, but they were also used by female social mobilisation teams to a 
small extent. In general, contacting women in the community needed to be through formal and 
agreed channels and with the knowledge and agreement of men in the community.

The mosque, and religion in community organization

The role of the mosque varied from community to community, in more conservative areas the 
mosque played a more central role, with the majority of the community attending on a daily 
basis, in more secular communities attendance had reduced to weekly on Fridays, particularly 
for younger generations. Partner organisations visited the religious leaders as part of their initial 
contact in each village and requested their assistance and support as notable and influential 
members of the community. Friday prayer is the usual time for the majority of the male members 
of the community to come together, and afterwards discuss various issues. Most people in rural 
communities do not return to work after Friday prayers. This provided a very valuable opportunity 
when the community had come together and had time free, for social mobilisation teams to 
disseminate information, announce and promote upcoming events, to hold meetings, distribute 
information materials, carry out training, demonstrations or other events. 

The design of the programme clearly promoted the role of women in reconstruction, including the 
need to have awareness activities which reached women, participation by women in community 
decision making, and support for women-headed households facing reconstruction tasks. Social 
mobilisation teams included women staff in both desk and field roles. In some areas this posed a 
problem of acceptability for local communities, some of whom were unwilling to accept women 
working in any context, others who were not happy with the idea of women engaged in mobile 
field teams where they travelled as part of mixed teams with male members of staff. This was 
partly ameliorated by separating teams so that women moved separately, though in pairs as it was 
difficult for women to move alone in the field. However, there were still complaints and protests 
in a number of areas. 

Primarily in order to address this situation, the ERRA Social Mobilisation group approached 
religious scholars nationally and in the affected districts to discuss the role of religious leaders 
in their communities in mediating with communities over sensitive and controversial issues, the 
potential of religious leaders to reinforce and support ERRA’s social reconstruction activities, and 
the potential of religious teachings and principles to reinforce and support various messages of 
safer construction and a safer future. Religious scholars provided advice and guidance in support 
of the role of women staffing and met with local religious leaders and community representatives 
in areas where there had been protests and difficulties. The scholars also addressed a number of 
questions which had arisen from the outset of the recovery, including beliefs that the earthquake 
was divine retribution for sins of the community, that the deaths, injuries and destruction of 
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homes and schools was God’s will, that that in future destruction or safety was only in God’s 
hands and there was nothing anyone could do to affect God’s will, and exploitative opportunism 
by certain stakeholders in reconstruction. 

The partnership with religious scholars resulted in a series of messages based on religious 
teachings which advocated personal and social responsibility, the importance of seeking and using 
available knowledge, of fairness and accountability, of responsibility for future generations, for the 
vulnerable and disadvantaged, and of do no harm. These messages were designed for different 
target groups. On a wide scale they reinforced the importance of accessing advice, information 
and training. Messages aimed to those directly involved in construction, sales of construction 
materials and other aspects of the building process, they promoted the importance of professional 
responsibility as a moral responsibility, with the safety of families now and in future in their hands. 
The arguments were used in discussions with local religious leaders for further dissemination in 
the local mosques. Messages were also recorded on tapes for playing through local radio channels 
and played on public transport, buses which were common and effective medium to reach people 
and generate discussion. 

Over time, these issues became less controversial. Initial shock, trauma and fear in the community 
which underpinned some of the early fatalism reduced and life returned to normal. On the 
other hand, levels of concern and professional responsibility to give correct advice and not take 
short cuts in construction, possibly also reduced. Over the course of five years, people became 
less worried about the recurrence of earthquakes and the grave consequences of sub standard 
construction. This included house owners, but also many masons. 

The campaign to impart professional and moral responsibility and solidarity among construction 
workers needed reinforcement through multiple and different channels for longer term traction 
and sustainability. The late partnership between the AJK department of Local Government 
and Rural Development and the UN-HABITAT team involved in the ERRA programme, included 
consultation initiatives with local government officials and community representatives to discuss 
the sustainability of safer construction and risk reduction. This included focus group meetings with 
local masons, carpenters and contractors to compile records of trained and experienced individuals 
at union council level, and to devise basic systems for continued access to information and 
training. The community and mason meetings were held to simply reiterate the importance for 
masons to assume continued responsibility for safety, to continue to advocate for measures they 
had learned and used in reconstruction and to guide house owners, communities and apprentices 
in future.

Communication channel: copying from the neighbours. Listening to the mason.

Masons and carpenters individually and collectively represented the key stakeholder group 
in reconstruction. Before the earthquake they would have been the primary source of advice 
and guidance for most families, and while many choices were exercised by client houseowners 
themselves, the majority of detailed construction decisions were taken by the masons. 

Any effort to introduce improve measures, or wholescale changes in construction techniques 
would be practically executed by masons. While orientation, information and training sessions 
were targeted directly at households to create awareness, demand for safer construction, and 
increased levels of understanding, this would have been easily eroded if masons had given 
contrary advice or not bought into the safety message. In some cases, particularly where there 
was only a low level of damage, masons were unwilling and uninterested in changing their 
previous practices and advised many households of the same. But in the majority of areas and 
wherever there was significant damage and loss of life, the masons were aware that shortcomings 
in construction and their lack of knowledge had contributed to the losses and they wanted to 
build safer and more durable houses in future. In both cases the leverage of ERRA inspection 
provided motivation for masons to learn the standards required. In most villages master masons 
and carpenters were in high demand and took on several houses in reconstruction, either at the 
same time under his supervision, or in sequence. Despite variations in means between his clients, 
there were inevitably close similarities between the houses as the mason. In this regard, masons 
who had undergone ERRA training spread the improvement measures, and those who had not 
replicated the same defect many times. Defective work was sometimes carried out by migrant 
masons who had neither the same concern for safety, the same skills or who had not participated 
in training. In the longer term, while some migrant contracting will continue, the majority of work 
will be carried out by the corps of experienced and full time masons from the same community. 
The degree to which they continue to advocate for and practice safer construction will greatly 
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affect the sustainability of the ERRA programme and the vulnerability of buildings in the area in 
future. 

Masons played a central role disseminating information, not only formally as partner organisation 
mobile team staff hired to train and advise for the duration of the project, but also through the 
informal role of every mason to advise every client house owner on a continuing basis. Basic 
technical training for all masons also included a session and discussion on this role as change 
agents.

Model Houses, demonstration, accessible information

The ERRA strategy as planned understood a fundamental dynamic in rural communities, of peer 
exchange and mason transfer of information. The plan was to construct model houses widely and 
early in the project, providing opportunities for practical training of masons, easily understandable 
information and demonstrations for house owners, and long term reference in the community. It 
was understood that people would generally copy what they see. Unfortunately, the majority of 
partner organisations did not sufficient resources to construct model houses and some of those 
organisations who had resources constructed models different to local preferences and commonly 
available materials, reducing the likelihood that they would be useful models for replication. 

Despite the resource constraints, all ERRA organisations tried to ensure there was basic coverage 
of technical support and information reaching all areas and all communities as far as possible. This 
decision was based on the principle of equity and the importance of people across all the affected 
districts having basic access to information. The alternative would have been to provide support in 
selected or targeted areas only, which could have been arbitrary according to the resources and 
project areas of individual organisations. 

The downside of insufficient resources and the decision to provide wider basic cover, was that 
many activities originally planned were cut due to budgets. The plan to construct model houses 
was a capital intensive activity and was not possible to implement particularly in the early stages of 
the programme when resources were more constrained. 

In theory, all households were to receive financial assistance from ERRA adequate to construct 
their houses, which would have meant no additional resources were necessary. The construction 
of model houses as projects, including high quality technical supervision, practical training 
sessions, demonstration and promotion events would cost more than simple house construction.  
The first instalment of 25,000 PKR was disbursed in 2005 and consumed before reconstruction, 
on the other hand most families had some salvage materials and CGI sheets distributed during the 
relief phase. In most cases 150,000 PKR was not enough for construction of a 2 room house and 
needed to be supplemented by families themselves, the further expense of model project activities 
would have added at least 50,000 to the budgets. The original plan was that model houses would 
be constructed for vulnerable families, but they were less likely to have additional resources to 
get the work underway. The second difficulty with reliance on ERRA funding only, apart from the 
amount, was the interval between tranches, which would have meant partial construction and 
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then delays before the next stage rather than start to finish construction, training and supervision 
which would be more effective and efficient for model house activities. 

A number of partner organisations sought to implement creative solutions to these constraints, 
including the identification of very well constructed and fully compliant houses in the community 
as ‘model houses’. While these ‘adopted’ model houses provided examples for promotion, 
they did not provide opportunities for supervised training. Another strategy used was to 
identify interested members of the community who wanted to construct model houses with 
their own resources and to provide additional technical support for their site, including design 
and site supervision on condition they allowed regular access for demonstration events. These 
opportunities were usually taken up by members of the community with greater resources rather 
than vulnerable families. It was rationalised as useful to engage with notables and influential 
leaders in the community on the building of their houses for promotional and aspirational value. 
However the experience of both strategies was less than satisfactory for two main reasons, the 
first was that the total absence of leverage by the partner organisation left them in a very weak 
position vis a vis the design and construction of the house and many owners made adjustments 
which compromised their ‘model specification’ status, the second reason was the partner 
organisation technical staffing was not adequate to provide enough supervision on the site, to 
ensure ‘model detailing or model quality’ status or to develop training opportunities. The mason 
on the site was selected by the house owner and may or may not have been highly skilful or 
interested in guidance. As construction was fully dependant on the resources and timing of 
the owner, there were often delays and interruptions, which affected the timetabling of staff 
availability and other partner organisation activities. However, the house owners were invariably 
cooperative to allow access to their property by the community for information events, and to 
maintain at least part of the building without plaster for an agreed duration so that bands and 
stitches could be clearly visible. 

UN-HABITAT secured additional resources at the end of 2007 to increase the quality and 
prevalence of model house construction and to specifically support the practical demonstration, 
training and promotion for remedial measures targeting areas of non compliance. People had 
started reconstruction early in many areas, before or without ERRA information or adequately 
skilled or trained masons, and in some cases had rebuilt the same vulnerabilities or had 
constructed substandard houses in new materials and technologies. ERRA’s approach to this 
problem was to undertake a comprehensive effort of designing solutions to bring these defective 
houses up to a required standard of safety and access financial assistance. This effort of outreach 
to bring more people into compliance helped to ensure many families in heavily damaged areas 
and people with low incomes did not miss out on their due assistance. While promotion of new 
construction standards and methods was relatively simpler, the promotion of remedial measures 
was bound to be very difficult without practical demonstration, to ensure the work was done 
correctly, to train local masons in the technique and to convince local house owners that it was 
economical and feasible and that it would deliver an ERRA payment. As explained above, in 
most villages many houses were constructed by the same mason and in the same way, if there 
was defective practice it was likely to be several houses with the same problem. Analysis of non 
compliance data and experience of the field teams helped to identify compliance blackspots and 
households willing to undertake remedial measures as model houses and the additional resources 
ensured the work could be cost shared and there was adequate technical supervision, training and 
promotion events. Had the resources been available earlier, model house construction could have 
a very valuable impact, particularly if resources were available before reconstruction started full 
scale, when local masons were not yet fully occupied. On the other hand constructing at a later 
stage, meant that the local preferences in design could be incorporated and reflected in model 
houses ensuring they would be adopted and replicated in future. 

In 2010 the promotion of building improvements including insulation, rainwater harvesting fuel 
efficient stoves, damp proofing and plinth protection was carried out on houses selected by the 
community and prioritising improvement measures according to demand and popularity. The 
work was carried out on a cost shared basis. At this stage the community was familiar with social 
mobilisation and technical advice outreach for a number of years and were more organised and 
receptive to facilitating activities, promotion and adoption.

The role of Assistance and Inspection (AI) teams. Leverage in community mobilisation. 

The early separation of responsibilities between AI teams and Partner Organisations had an 
important impact in terms of relationships in the community. The AI teams controlled certification 
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support by the HRC team, public events 
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of construction for payment, partner organisations were responsible for social and technical 
support. In the eyes of the community, the AI team represented the more powerful influence. 
While ERRA managed to maintain centralized control over standards and information very 
effectively, it was not possible to avoid some degree of field interpretation and misrepresentation, 
usually due to lack of technical capacity and high turnover on the part of AI teams. 

There was more manpower involved in the AI teams than in partner organisations in many areas, 
so the community were more familiar with their visits. The fact that the AI teams were Pakistan 
Army personnel from 2006 to mid 2008 also gave them added authority and influence in the 
community. The Army was perceived as powerful, 

The fact that partner organisations did not control resources made it easier and more transparent 
for them to manage activities in the community. The lack of incentive in VRC membership 
had advantages in terms of accounting for the motivation of those community representatives 
engaged. With largely local and relatively inexperienced staff, the limit to a role of facilitation 
protected them from complex project management of resources and potentially extensive 
community pressure. 

UN-HABITAT operated in this facilitation role in 2006 and 2007, but from the start of 2008 started 
to work with the Pakistan Army in AI in joint inspection teams, and from mid 2008 replaced the 
Army and assumed full responsibility for inspection. Teams report a significant change in their 
relationship with the community when they assumed the additional authority and leverage to 
certify houses for payment. When they advised people at sites still under construction or houses in 
need of remedial measures, they found house owners and masons more receptive to the advice. 
The transfer of responsibility from the Army to UN-HABITAT required a significant scaling up of 
staff numbers for UN-HABITAT to address the remaining caseload of over 90,000 houses to be 
inspected. Many of these staff were new to the field and found the groundwork of mobilised 
communities with designated representatives through the VRC system very useful as a means to 
liaise with the community to facilitate inspection, ensuring lists of houses ready for inspection 
were prepared, that MOU holders were present on the date of inspection and collecting query 
and grievance cases for redressal at the HRC or by ERRA.

Vulnerable Households

The ERRA Rural Housing Programme strongly advocated the principles of equity or one size fits 
all, and empowerment; that each family would be responsible for the reconstruction of their 
own homes. It was understood from the outset that this required certain capacity and significant 
effort on behalf of each household. It was also anticipated that a small number of families would 
struggle to manage this process for various reasons. This was highlighted in the ERRA Rural 
Housing Operational Manual, for further consideration, but no strategy was devised or adopted 
over the course of the programme. 

It was assumed that communities had adequate collective capacity, resources and social networks 
to support vulnerable members of the same communities. It was assumed that social mobilisation 
activities would support and facilitate this process, including collective identification of vulnerable 
families, provision of support through model house construction, collective construction or 
contributions of assistance in the form of assistance for procurement, transport or site supervision. 

In effect the scale of the disaster affected most communities to such a degree that coping 
systems and social networks were affected. Rich and poor families found themselves traumatised 
by the tragedy, and without homes or infrastructure they struggled to establish temporary 
shelter initially and replace basic household assets before facing into the considerable challenge 
of reconstruction. Everyone was busy with their own direct and extended family’s needs, they 
were less concerned for the plight of others and had less time to help address the needs of their 
neighbours however vulnerable. 

The financial assistance was not compensation based, so those families who had previously had 
large and elaborate houses found themselves receiving the same assistance as those who had lost 
small and simple houses. There was an assumption that vulnerable families also had Government 
assistance and therefore were not completely ignored, and that the assistance they received was 
equal to all others.  
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For these richer families the loss felt greater and the ERRA assistance was considered inadequate. 
In fact the richer families had greater coping capacities, rural agricultural livelihoods were not 
adversely affected in the way that urban livelihoods were, and those with higher incomes and 
assets previously were generally able to recover more quickly than others in the community 
although they may not have been able to replace very substantial properties from the outset and 
were expected to extend and improve their reconstructed homes incrementally. However, with 
internal family expectations and the considerable pressure of trying to move on from the very 
difficult situation of living in tents and shelters through winter, all families were preoccupied with 
resolving their own situations first before thinking of others. For all families it was a very time 
consuming operation requiring organisation and input by practically all members of the family, 
sourcing materials and sorting out transportation, including from the road to the site for a wide 
range of materials, sourcing and organising skilled and unskilled labour, and then supervising and 
assisting in the actual construction work on site including ensuring water supply, feeding workers, 
engaging in several decisions, and coordinating with AI teams for inspection visits. 

A proportion of families experienced difficulties from the outset. Some of these were identified in 
the first winter and received additional assistance from the large relief effort, including receipt of 
shelter materials and in some cases assistance for the construction of their shelter. The number of 
families assisted was far higher than any additional assistance available to NGOs acting as partner 
organisations in the reconstruction phase. While communities were encouraged to themselves 
identify vulnerable households, general criteria were also used through social mobilisation 
activity guidance. This included families where the head of household was disabled, chronically 
ill, women headed households, orphans and households with only elderly members available 
to manage reconstruction. The focus was on the difficulty for each of these types of families 
to organise reconstruction given the range of demanding tasks involved. Orphan cases were 
usually supported by members of their extended families, through legal guardianship and more 
informal arrangements. Women headed households were usually widows, who had not only the 
difficulty of organising construction but usually had additional challenges in terms of livelihood 
and sometimes status within their extended families and community. The number of disabled 
people had increased due to severe injuries suffered in the earthquake, healthcare and extended 
recuperation had required family members to migrate and consumed family resources. Apart 
from disability, a number of heads of household suffered from chronic or long term illnesses, 
particularly if they were elderly. This included arthritis, heart and kidney problems and respiratory 
problems. These conditions were often exacerbated by living in tents and shelter through the first 
and second winter, and families consumed resources in healthcare. Households where only elderly 
adults were present to manage reconstruction often suffered from poor health, and had limited 
mobility, which constrained their ability to manage. 

The plight of widows and women headed households was recognised from an early stage and the 
most popular category of families to receive assistance. In some communities this did not coincide 
with the most vulnerable families, and there were instances where the increased resources 
provided to widows caused friction for them within their own communities. A significant number 
of other women found themselves managing reconstruction on their own on behalf of their 
families when male members of the family migrated for work, seasonally or for longer durations 
as was commonly the case before the earthquake and also took place post disaster as many 
families relied on this income source, and needed it more than ever to contribute to reconstruction 
costs.  

As joint family structures were still remarkably strong across all the affected districts, the 
proportion of families in the above categories of widow, disabled, chronically sick or elderly or 
any combinations of those criteria, was low. The problem was that the overall figures of houses 
destroyed and damaged was so high at over 600,000 that even a proportion as low as one per 
cent would have been 6,000 families, or around 30 families in each of the 200 affected union 
councils. In effect, there was targeted support as mentioned above for widows, rehabilitation 
and house customisation for a number of people injured and disabled by the earthquake, and a 
very small number of families as identified by the community as extremely vulnerable who were 
supported by partner organisations for model house and remedial construction, hardly as many as 
10 in most union councils. 

There was a fundamental issue in categorising ‘vulnerability’ primarily in terms of status of the 
head of household. Before the earthquake there were families who were already struggling in 
terms of living conditions, usually due to very low incomes, often considered as lower in caste or 
status by the rest of the community, usually with low levels of education, very little or no land and 
insecure unpredictable daily labour incomes. These families were outside of the general coping 
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systems of extended families where wealthier relatives shared resources with or assisted poorer 
relatives.  

Very low income families were likely to be more vulnerable if they included members who were 
chronically ill, or met any other of the status criteria, but the main underlying problem was socio 
economic, that their resources were scarce and their support network was inadequate. In NWFP 
the family networks were stronger, but in remote areas with poor land, there were concentrations 
of poverty, with entire extended families or villages struggling to make a living before the 
earthquake and struggling with reconstruction after the disaster. 

After the earthquake, during the relief phase and during partner organisation driven social 
mobilisation activities, communities were tasked with identification of ‘vulnerable families’, 
usually based on status as mentioned above, but also allowing flexibility for villages to identify 
those in need according to their own perceptions. Communities also spontaneously assisted 
families in severe difficulties. This was usually not in a broad based or organised manner, but 
by neighbours responding to requests for assistance from those in need close by. It was more 
common that voluntary assistance and identification of vulnerability recognised difficulties such as 
medical problems, disability and other status criteria. These cases were considered as specifically 
earthquake related, or having bad luck, or had sympathy and support from the surrounding 
community. It was less likely that the community identified or voluntarily assisted those families 
who were previously struggling with low incomes and on the margins of the community. To some 
extent their difficulties were not acknowledged by the community, they were often considered as 
being lazy, undeserving, without potential or likely to waste assistance. In a very few cases these 
families could approach their neighbours and request assistance, but in general, their status and 
relationship was such that it would have been difficult for them to do so. 

It was difficult at the outset of the programme to identify the most vulnerable families, as so many 
were in difficult circumstances, making it difficult to ascertain objectively from visual evidence 
only or field visits. It was also difficult for communities themselves to identify the most vulnerable 
families in their midst for assistance as this could easily create tensions and as their interpretation 
of vulnerability was coloured by pre existing social dynamics. By the end of 2008, when UN-
HABITAT had replaced the Pakistan Army for all assistance and inspection, they were responsible 
to account to ERRA for the balance caseload of houses not yet started, not completed or non 
compliant. UN-HABITAT noted that the reasons for no or slow progress included the family’s 
lack of physical and financial capacity to carry out the work. At the start of 2009, they carried 
out a survey to document the status of the 31,000 households yet to be certified as completed 
and compliant. This resulted in a detailed survey and analysis of a number of aspects of life for 
over 2100 families identified by AI teams as vulnerable across all union councils of AJK, including 
status of family members including serious health issues, numbers and ages of dependants, 
income source and amount, the progress on reconstruction and the current living circumstances. 
UN-HABITAT had been operating for over 3 years with over 400 community and technical staff 
in 27 bases in the affected districts had earlier carried out a review of VRCs and community 
structures and through building inspection had visited the remaining unfinished cases on several 
occasions. They were therefore well placed to provide a consistent overview for this subjective 
issue. UN-HABITAT estimated that approximately 3000 families could be categorised as extremely 
vulnerable. This represented less than one percent of the completely destroyed caseload of over 
460,000 households. Of the 2100 surveyed in detail, 20% were widows, 25% had chronic illness 
or disabilities, and over 33% were elderly. All were very low income families. Approximately half 
had not started any construction or had reached plinth level only. The other half were at various 
stages of construction or had completed substandard construction and were not certified as 
compliant for the last tranche of assistance. 

The motivation for documenting these cases was the highlight the fact that over 3 years after 
the earthquake, there were families who were still very poor shelter conditions, over 150 families 
were living in tents, over 900 in non durable temporary shelters and over 600 were occupying 
their previous damaged homes. These families represented the most vulnerable in the affected 
areas, without the means to complete a safe adequate and durable home. They were unlikely to 
complete work to compliant lintel stage and therefore access the final tranche of ERRA financial 
assistance although they were the very people who needed it most and were likely to remain in 
substandard shelter conditions for a long time, exacerbating health problems and other family 
circumstances. The majority were high altitude, remote villages where land was marginal and less 
productive, there had been very heavy destruction and higher degrees of risk of earthquakes, 
landslides and severe winter conditions. 

Construction costs had risen considerably over the course of the programme from 2006 to 

296

2009, the 175,000 PKR assistance had also sharply devalued during 2008 following political and 
economic adjustments. This meant construction was effectively cheaper for those families with 
greater means who managed to make an earlier start, and became relatively more expensive 
for those who started later or who were constructing very slowly and incrementally. For very 
low income and vulnerable families much of the first tranches of ERRA assistance (25,000 and 
75,000) were consumed over time in urgent and daily necessary expenses, including debts, food 
and medical needs and in construction of a basic shelter. At the later stage of the programme the 
pressure on timber supplies for roofing and inflation in cgi sheeting costs had caused a dramatic 
increase in costs, with a basic roof for a small two room house costing around 100,000PKR, 
double the 50,000 final ERRA tranche due at lintel certification. The high cost of roofing left many 
families stranded without a sealed and habitable home until they could put together enough 
resources.  

Apart from financial challenges, they struggled with the considerable logistics required to organise 
and execute construction, they were less mobile, many were confined to their own homes, they 
had less access to communications such as mobile phones, had less connections with traders 
and transporters to organise procurement, and with limited resources they were not priority for 
skilled masons in the community who already had a full schedule of contracts. While many had 
attended information sessions or had received advice at home, they were not in a strong position 
to supervise masons and were unlikely to have skills to carry out work themselves. Some very low 
income families had able bodied men who worked as daily labourers, usually carrying materials to 
sites. They generally did not acquire construction skills in reconstruction, existing skilled masons 
tended to train up their relatives, and there were few opportunities for basic skills training which 
usually did not reach remote and low income areas. 

It was argued that while it would have been difficult technically, socially and politically to identify 
or confirm the most vulnerable at the outset of the programme, at this stage close to completion 
the most vulnerable were to some degree self selected. The measurement of vulnerability was 
as objective as possible reviewing the actual housing conditions of each family 3 years after the 
disaster. As the vast majority of households had completed their homes the community was more 
secure in their own circumstances and able to consider the plight of families among them still 
struggling in very poor conditions and assisted the survey work. UN-HABITAT surveyed the 30,000 
balance cases comprehensively to establish those who had migrated elsewhere or had any other 
reasons to drop out of the ERRA programme, including for example extended families with more 
than one MOU who chose to pool their efforts and only construct one house. The 3000 extremely 
vulnerable families were all confirmed as people who did not have an adequate place to live, 
had genuine difficulties including financial struggles, and were unlikely to be able to complete 
construction within the next three years due to the financial deficit involved and inherent capacity 
issues. Considering the vast majority of houses were now completed, the majority of families 
and local representatives satisfied, and the profile of the vulnerable cases was predominantly 
elderly but including a high proportion of widows and disabled, UN-HABITAT argued that it was 
appropriate for ERRA to consider measures for additional assistance on compassionate grounds. 
ERRA requested the preparation of a strategy to address the needs of the extremely vulnerable 
as a project separate and subsequent to the rural housing programme. UN-HABITAT advised a 
package of financial and technical assistance, and involving communities in the implementation. 
A key donor for the rural housing programme expressed interest to fund a vulnerable household 
programme. This was rejected by ERRA on the basis that the identification of vulnerable cases 
would be contentious and open to political lobbying and on the basis that the rate of completion 
in the rural housing programme was already adequate and it was not justified to invest further 
resources considering the shortfalls and weaker progress in other sectors, notably schools. Instead 
of agreeing to seek additional support and particularly practical assistance, ERRA decided instead 
in mid 2010 to release the final tranche of financial assistance to all those households who were 
non compliant or had construction underway but not completed to lintel. It was helpful that these 
families were not excluded from accessing the same financial support as the rest of the affected 
population, but it was unlikely that this measure alone would ensure they could manage to 
complete a durable permanent home. 
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The role of women in reconstruction 

While women headed households and particularly widows were identified from the outset of the 
programme as needing specific attention and support, it is important to note that the disaster and 
all stages of the recovery had a profound impact on women in all families. As the home makers, 
they were responsible to ensure all members of the family had meals, that children, elderly and 
sick were taken care of, that the home was heated in winter and that water was carried for 
cooking, bathing and cleaning. These tasks are a considerable burden in normal times, and far 
more so when families found themselves without any house and trying to survive in tents and 
temporary shelters. The higher proportion of women than men were killed in the earthquake 
reflecting the fact that women were more likely to have been inside and at home when so many 
kacha houses collapsed. Many more who survived were very traumatised by their experience and 
by the loss of and injuries to family members and the loss of their homes and life’s possessions. 
For women in particular, the house holds the furniture and items traditionally given in marriage, 
it represents their efforts in homemaking over generations. In Islamic culture and society, the 
privacy of family life is of key importance and a house is fundamental to this. The stress of losing 
their houses therefore not only brought the physical and logistical challenges of surviving through 
harsh winters in temporary conditions, but also the emotional stress of loss of security and privacy. 
This was a greater difficulty in areas of social conservatism including parts of NWFP, though less 
in Kashmir where it was not common for houses to have the high boundary walls which are 
prevalent in most of Pakistan.  

The high levels of destruction in many of the affected districts meant that there were few houses 
standing without damage to provide options of host family accommodation which is usually 
preferred in Pakistan. Only a small proportion of rural families moved their families to stay with 
relatives further afield, and only for a short time. The majority of families stayed at origin and 
tried to manage. In the first winter of 2005/6, families from villages at high altitude and villages at 
high risk were accommodated in camps at lower altitude and close to towns for better access to 
services and support. Many of the camps were small and had only families from the same village, 
which helped reduce concerns and sustained the social coping networks. 

Before the earthquake the majority of affected households were living in heavy stone houses, with 
timber and mud flat roofs. These kacha houses usually housed joint or extended families in a series 
of rooms which had been added incrementally, but sharing one kitchen and using communal 
spaces like the flat roof, large hall, or storage rooms collectively. The joint family system and joint 
family house was a key characteristic of the affected communities. The most remarkable change 
in housing pattern in reconstruction has been move towards disaggregated families and houses. 
ERRA had recommended construction of smaller and single storey houses on technical grounds 
for safety and through the MOU agreements allocated separate resources to the various MOU 
holders in extended families. There was no explicit or formal requirement or recommendation 
to construct separate houses. The availability of land for construction of additional houses was a 
constraint, but not insurmountable (see chapter X Land Use Planning). The motivation to dissolve 
the strong joint family housing pattern cannot be attributed to ERRA, while the individualised 
financial assistance and recommendations for smaller buildings may have contributed, it was 
feasible for a joint family to combine their resources and construct a larger house compliant with 
ERRA standards with their resources including multiple MOUs. This occurred in a small number of 
cases but the majority chose instead to construct separately, with separate family rooms, kitchens 
and bathrooms. The houses are often constructed close to each other and inter family support is 
still available for elderly members, child minding and agriculture, but there is new independence 
and privacy for the newly separate family units. Surveys to assess community feedback to this 
extensive change show greater positive than negative feedback. Older people report that they 
have less support but consider that it is in the best interests of younger generations. Younger 
generations report that although there is less sharing of tasks and therefore increased work, the 
increased independence is of more benefit, and the separation has reduced the common tensions 
between mothers and daughters in law. Women were particularly affirmative that the change 
to separate houses was a positive change. The change from joint to individual family units and 
houses is an example of an acceleration of a development process and social change which was 
already underway, rather than caused by specific reconstruction policies. The role of women in 
the evolution of this housing pattern transformation reflects to some degree their growing role in 
decision making in the household. 
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WOMEN

Women were often the only member of the family at home all day, and played a 
vital role in supervising masons, and quality assurance, using skills from training.

Orientation sessions for women provided important opportunities to meet, 
discuss their experience, ask questions and gain knowledge for reconstruction. 

Traditionally women carried out plastering and finishing of houses. The 
regeneration of local technologies was matched with reviving these skills. 

Women headed households faced the challenge of organising materials and 
labour. With access to finance and technical advice they managed successfully. 

Shaheen Gillani UN-HABITAT trainer explaining seismic resistance measures at a 
women’s session on a demonstration site. 

ERRA programme engineer explaining retrofitting measures to women’s group. 
Women were important to plan the budgets and therefore investment in safety

ACTIVITIES
 Women safeguarded by ERRA to receive financial assistance in housing and land programmes including property 

ownership. 
 Specific programmes of training and awareness for women, including policies and construction standards.
 Village reconstruction committees including women representatives or with women and men’s committees
 Women staff employed by all partner organisations to  ensure full engagement with women in all activities. 

RESULTS
 Approximately 55,000 houses reconstructed by women headed households including those where male family members 

had migrated for work. 
 Over 300 women employed as trainers and community organisers activities in the housing reconstruction programme.   
 Over 1300 village reconstruction committees with women representatives
 Women staff employed by all partner organisations to  ensure full engagement with women in all activities. 
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The responsibility for organising and managing reconstruction of the destroyed houses was 
attributed to the MOU holder, but in fact responsibilities were shared between all members of the 
family who could contribute in various ways. Women played an active role in ensuring there was 
basic shelter for the first winter, adding insulation, storage and decoration to the basic structure 
and to make all the family was as comfortable as possible. From the first spring onwards, women 
also engaged in planning for reconstruction. Information and orientation sessions for women as 
well as the formation of joint or women only VRCs helped to ensure they were aware of safer 
construction information, ERRA policies and the procedures for technical and financial support and 
stage inspection for compliance. The sessions and meetings gave women a valuable opportunity 
to share information and experiences and to collectively increase their understanding and 
confidence to play an informed and pro active role in decisions affecting the safety and quality of 
their new home. Many partner organisations provided practical training for groups of women, and 
organised site visits to explain the technical information in an accessible way. Women were less 
likely to be literate enough to read printed information materials, were less familiar with building 
materials, techniques and terminology, and simple practical exposure allowed opportunities for 
discussion and increased their confidence. In many households women were the ones more 
likely to be at home all day, while men were away migrated for work or simply out of the home 
for various daily tasks. Women were therefore the ones present to supervise the quality of work 
carried out by masons and others on the site. Many women kept a quality check on the materials 
used and checked key stages in the work. They were not always able to exert pressure on masons 
to make corrections when their work was substandard, but the fact that they were informed 
clients made the masons less likely to take shortcuts, and they could at least stop the work or 
inform the men of the house if they got unsatisfactory responses from the mason themselves. 
Women were not likely to be involved in direct construction, but many assisted with the 
transportation of materials to the site, providing water for construction, and curing the masonry 
and concreting work on a daily basis, and in finishing work including plastering and painting. 
Finishing work in mud plastering was traditionally done by women in kacha houses, walls were 
done annually but plaster finishes to the floor were renewed several times a year. Many women 
considered kacha houses as very dusty and high maintenance, as well as unhealthy with open 
fires, smoke and smoke damage. Most women perceived the new houses as modern, clean and 
low maintenance. The fact that the houses were lighter and could be more difficult to keep warm 
in winter did not deflect from women’s overall pride and satisfaction that they were proud of their 
tidy new homes and considered them a marked improvement on the older kacha houses, quite 
apart from the issue of safety. 

In a survey carried out in 2010 in Kashmir by UN-HABITAT both women and men reported that 
one of the most significant and most positive changes from pre disaster to post reconstruction 
was a change in the status of women, that their role in reconstruction had increased their 
confidence and that their capacities and contributions were regarded with greater value within 
their families. They report greater sharing of decision making between men and women following 
their experience of recovery and reconstruction. This represents significant developmental 
change. It is important to note that efforts to directly train women in construction skills and other 
projects targeting women were neither appropriate nor successful, but the more low key and 
comprehensive mobilisation of women at grassroots level, collectively and incrementally provided 
a platform and awareness for women to support each other, to gain skills and to expand their role 
according to their own circumstances. Partner organisation teams consistently worked with male 
community representatives to highlight the importance of women’s role in home making and the 
importance of their contribution in decision making. It is important to note that the survey was 
only carried out in Kashmir and not in the more socially conservative areas of NWFP. 

The ERRA rural housing reconstruction strategy mentioned the role of women under the section 
on training stakeholders: 

‘Women: Women have a special role to play in ensuring compliance. Women and children 
suffered tremendous loss of life during the earthquake. They have a clear vested interest in 
understanding earthquake resistant construction. Within the family structure, informed women 
can play an important role in ensuring compliance.’ Reference. 

It was not a primary objective of the programme to specifically address the needs and roles of 
women in society. There were no associated targets or measurable outputs under the housing 
programme, but the sustained engagement with women as key stakeholders supported individual 
and collective empowerment and mobilisation. The employment of local women as social 
mobilisation staff in the housing programme and in other recovery programme provided valuable 
opportunities for income generation but also new leadership roles in their communities, likewise, 
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VRCs provided a platform for leadership often by younger and educated women many of whom 
had previously made little use of their education and qualifications. 

The changes in the roles and status of women appear to be broad based and represent the 
experience of a large proportion of women in the affected communities. It was not project 
driven although some activities in the project supported and contributed to the process. A 
more comprehensive housing programme with better integration of water, sanitation, health 
and hygiene, fuel and energy efficiency from an earlier stage could have encouraged greater 
engagement by women in the reconstruction process, rather than a technical support programme 
focused on seismic improvement measures. Improvement to household services targeting 
water management, cooking and heating could have underpinned the development of more 
environmentally sustainable rural housing, and would have found significant interest and support 
from women in the community as most of the measures directly improve their lives, saving them 
time and energy and improving the health and welfare of those family members spending most 
time in the house.

Identifying field issues. Communication. 

Technical support activities were planned in a cascade structure with a core of master trainers and 
a system of outreach to all villages, there was backstopping and an iterative process to identify 
and respond to technical issues arising in the field. The social mobilisation staffing and activities 
should be considered in conjunction with information and media staffing and activities. Again 
social and information activities were driven by core teams with broad based outreach to all 
villages, with the intention to be iterative and capture field issues to report upwards to ERRA for 
resolution or response. While the top down information was generated centrally by ERRA in the 
form of approved information materials, and by the ERRA Social Mobilisation Group in the form 
of agreed of training curricula, activities and outputs, there was far less structure or guidance 
provided for the upwards channel of communication. Reporting was focused on construction 
progress, compliance rates, numbers of artisans trained, community oriented, VRCs formed, 
and information materials distributed. This was largely quantitative reporting and was helpful in 
such a vast programme to identify coverage and gaps, contributing to project management in 
terms of distribution of resources and capacities. This type of reporting did not provide qualitative 
information which was also important in a field driven programme to explain and characterise 
constraints, concerns, priorities and perceptions of the programme implementers who were 
families themselves. 

In the 2006 partner organisations met weekly at the Housing Reconstruction Centre with 
the District Housing Coordinator (DHC), to report and discuss field and community issues, 
reconstruction progress. These sessions were used for disseminating updates from ERRA, sharing 
information between organisations working in the same area, including Army and NGOs, and 
particularly for identifying and tracking issues to be dealt with at HRC level or to be relayed 
upwards to ERRA for further action. The regular communication between ERRA Rural Housing 
Programme Manager and the DHCs and HRC teams helped to ensure all those responsible for 
managing the programme at different levels had relevant input to interpret and analyse the data 
they already had access to through the frequent formal reporting and understand the qualitative 
issues characterising such a field driven programme. While there were no formal structures for 
community representation in the ERRA forum or at state/ province or HRC level, the local SERRA 
and PERRA representatives (including DHCs) were usually from the affected communities and the 
majority of representatives of implementing partners and partner organisations including UN-
HABITAT, SDC, and NGOs were from the affected communities and direct affectees themselves, 
with first hand experience as MOU holders and undertaking the task of reconstruction themselves, 
as well as being familiar with the experience of their own communities and those visited during 
field work. They were not simply professional technical people, but had a direct stake in explaining 
constraints, difficulties and in devising and advocating for feasible and appropriate solutions to 
progress policies. 

The DHCs met with VRC chairmen on union council basis and visited VRCs to meet all committee 
members as ERRA representatives to hear community feedback on reconstruction including the 
performance of partner organisations and AI teams and to assist in the resolution of query and 
grievance cases. These meetings and field visits were not on a regular schedule and prioritised 
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problem areas, but aimed to ensure all communities were visited. 

Frequently Asked Questions

As similar questions arose regularly among many communities, it was important to have 
authoritative and consistent answers for the very large number of implementing agency staff 
(Army, Government partners, NGO and UN) to have ready made answers and reduce the chances 
of misinterpretation or misrepresentation of ERRA policies, strategies and standards. UN-HABITAT 
facilitated the collection of frequently asked questions from across the affected districts, directly 
from the field, and through partner organisations. The questions were categorised and forwarded 
to ERRA to prepare official answers. The questions and answers were then published as a booklet 
for distribution to all agencies and directly in the community. As an ERRA publication, the answers 
were definitive and authorised. This process assisted ERRA to know what kind of clarifications, 
revisions or additions were needed in the programme, at both strategic level and in terms of 
implementation logistics. These questions helped to guide information and media campaigns 
by providing a picture of current concerns and information gaps. The questions and issues also 
guided the development of social mobilisation activities. This process provided a very direct 
channel of communication from the field to ERRA and vice versa with the agenda set by the field. 
In some instances ERRA was prepared with responses, in many other cases, ERRA had to consider 
the issues and devise solutions, conclusively or start the process if the issue was complex. 

The frequently asked questions booklet was a tool for staff to be able to give accurate information 
on detailed issues as ERRA representatives in the field. This supplemented their initial training on 
ERRA policies and standards and ensured they were up to date with quality assurance over the 
accuracy of their communication. All information was produced in local languages and in simple 
colloquial terms as far as possible. 

For description of activities in information and media campaigns see chapter 3. 

The scale of the area, number of households to be reached, difficulty of terrain and speed of 
reconstruction meant that it would never be possible to work practically with each family or 
each community in person through social mobilisation only, particularly considering the dynamic 
nature of the programme and the iterative process of updates from ERRA. The use of mass media, 
newspapers, radio, tv, billboards, and a range of print materials was vital to reach the required 
numbers, in time, with a consistent message and official message. This was most important at 
the outset of the programme to introduce a new institution and programme quickly, but was also 
important throughout the programme as all messages needed to be communicated widely and 
in a timely manner to the field as far as possible. The development of social mobilisation activities 
and the person to person contact with ERRA representatives whether AI teams, PO or HRC 
representatives was equally important to explain, advocate and listen, follow through and ensure 
the programme was accepted, understand and implemented.

Risks and Challenges

 Resources versus scale and coverage 
The greatest challenge for technical support and social mobilisation support was scale and 
difficulty of the area and the speed of reconstruction in relation to the human and financial 
resources available. This was particularly difficult in 2006 when almost half the union councils 
did not have experienced partner organisations. Subsequently greater coverage was achieved 
but thinly, without adequate capacity to develop more comprehensive or quality community 
based initiatives. Social mobilisation programming requires extensive manpower, man hours 
and access to the field, all of which need resources. Short term funding and unpredictable 
extensions to programmes mitigated against good planning and sustained engagement and 
relationships with communities. 

 Inexperienced staff 
The affected districts did not have a lot of previous existing capacity in terms of NGOs. The 
recruitment of social mobilisation staff for this large scale programme needed substantial 
numbers of local people, but capacity was relatively weak. Training improved their 
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performance, but many of the skills required are only gained through experience. This kind of 
programme was new to everyone involved and required sophisticated levels of understanding 
of the principles of empowerment and facilitation in order to interpret at field level for a wide 
range of community circumstances. While staff lacked maturity and experience they were 
generally very motivated. The programme activities were often adapted to the capacity levels of 
the staff implementing.

 Consistency of messages between social mobilisation, information campaigns and 
technical staff 
ERRA harmonisation of policies, strategies, standards and messages worked very successfully, 
reducing confusion, contradiction and supporting accuracy for both field implementation 
agencies and communities. However, given the scale of the programme area and staffing, 
the range and importance of ERRA policies, updates and tailored solutions, the range of 
technologies to understand and the varying levels of capacity, experience and training of 
the field team staff it was a constant concern and challenge to ensure the information was 
consistent and up to date and required constant monitoring and backstopping to deliver 
quality assurance on this aspect of the programme.  

 Housing not connected to other sectors 
The housing reconstruction programme was intended to build on linkages to other sectors 
and programmes but in practice this was rarely the case. Housing reconstruction started earlier 
and faster than many other sectors, housing partners were usually not active in other sectors. 
The VRCs mobilised at field level were rarely discussing wider issues than housing, and within 
housing issues were limited to safety for the majority of the duration of the programme. The 
separation of sectors from ERRA policy, planning and management levels down also mitigated 
against the creation of linkages and the potential for other sectors to capitalise on the 
mobilisation groundwork done for housing. 

 Disengagement, competing demands on time, lack of leverage without resources tied 
to activities  
Social mobilisation activities require time and commitment on behalf of the participating 
individuals and communities. Post disaster all are very busy with family, livelihood and 
reconstruction work and it is difficult to expect they can contribute time for additional 
responsibilities. The social mobilisation programme activities were all planned on a voluntary 
basis. Participation in community organisations supporting housing offered limited incentives 
without access to resources or decision making. 

 Differences of NGOs with previous or long term programmes or resources and those 
involved recently, short term and in housing only 
It is always a slow process for an organisation to build a working relationship, credibility and 
trust with a community and for a community to develop mature structures of representation 
and collective  action. This was additionally difficult for organisations without previous 
presence or with only short term programmes. 

 Sustaining interest 
After the initial community interest to access information on ERRA policies, plans, standards 
and conditions, and interest in the basic technical training and key updates, it was challenging 
to reinforce the messages of safety and risk reduction to ensure they were accurately 
implemented and adopted on their own merit rather than only as a means to access financial 
assistance. The technical information is quite complex and not interesting for many audiences, 
in the case of masons, many thought a short introduction was enough. Few people had 
patience or were willing to give the time needed to hear the same or similar messages again, 
although it was very necessary considering the initial levels of awareness and the need to 
develop a comprehensive level of understanding. This challenge was addressed by field team’s 
skills in communication, devising fresh activities and combining safety messages with other 
information including building improvement measures. A broader and more integrated menu 
of housing and community support and activities could have ensured greater interest and more 
sustained engagement. 

 Sustainability of DRR and committees or community organisation structures 
The ERRA programme of social mobilisation activities was designed towards the objectives of 
reconstruction of compliant houses. While the strategy refers to the development of culture of 
compliance, the sustainability of this culture was not a primary objective. There was not a plan 
from the outset or a substantial commitment during the course of the programme to address 
the longer term sustainability of risk awareness and risk reduction in the community or to build 
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on the development gains of community mobilisation in social and economic sectors. 

 Participation 
The participation and representation on VRCs tended to reflect pre existing hierarchies in 
society, with older men dominating discussions. While serious efforts were made to include 
and involve women, minorities, and young people, it was a constant challenge to facilitate the 
voices, opinions and contributions of those not traditionally in community leadership positions. 
Given the long term importance of this historic experience, it was important to engage with 
younger people as the future leaders. It was also important to have a community dialogue on 
longer term sustainability, but in the absence of an official policy or platform concerned with 
sustainability and the absence of community representation in policy development, this was 
difficult to pursue. 

Results and Achievements
  Over 500,000 people participate in ERRA orientation sessions.  

  2000 VRCs established 15,000 VRC members trained and mobilised. Over 50% VRCs 
functional after 1 year. 

  400 Social mobilisation staff from the local area trained and experienced in reconstruction and 
risk reduction and development. 

  Increased social mobilisation skills of 300 technical staff. 

  1000 vulnerable families assisted through model house construction, remedial measures and 
other demonstration works. 

  200,000 persons involved in promotion and awareness events. 

  Mobilised communities better prepared for the second round of promotion of building 
improvements, rainwater harvesting, energy efficiency, reforestation and other activities 
according to their own priorities. 

Summary of Lessons Learned

  See all points made in risks and challenges in previous section. 

  Reconstruction programmes accelerate existing processes of change 
There were many changes in social, cultural and ecconomic terms over the course of the 
emergency response and reconstruction programme. While it may be expected to attribute 
these changes to the disaster and recovery experience, experience shows that many of the 
changes were already in motion before the earthquake and were simply accelerated through 
reconstruction. This perspective is important to inform the identification of challenges, 
priorities and opportunities. Declining social and family cohesion, changes in liveilhood 
patterns, higher education levels reducing the status of vocational skills, loss of indigenous 
knowledge, increasing pressure on natural resources, increasing aspirations in terms of 
infrastructure and other patterns of change profoundly affected personal and family choices 
and actions in reconstruction. 

  ERRA social mobilization was ambitious considering the resources and capacity 
available 
The ERRA social mobilization strategy set out to provide equitable engagement in 
community organisation activities across all affected villages based on a formalized standard 
operating proceedure. The focus on implementing this mechanism with scarce resources, 
capacity and time had to mean thin coverage. The ambition of the social mobilization teams 
was based on comprehensive and sustainable community development which was not 
realistic in the circumstances. Target focused activities could not ensure quality assurance or 
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real traction with communities. Unlike the quality of technical support activities which was 
clearly reflected and measurable in terms of compliance rate, quality and relevance of social 
mobilization activities were more difficult to measure or reflect upon. 

  Individualised programmes do not generate community action  
The ERRA programme was structured on individualised household financial assistance, 
inspection and certification. This meant responsibility for reconstruction was an individual 
household issue, as was the management of funds, materials and labour. Social mobilization 
activities by ERRA implementing partners helped to address the scale of needs  more 
effectively and efficiently through optimising community level communication and 
engagement. But the formal obligations and funding was at individual level. There were no 
obligations or even incentives to participate at community level, no leverage in the design of 
the programme to support collective action. 

  Facilitating roles require specific skills and sensibilities 
The ‘owner driven’ approach was based on supporting the inherent ability and potential 
of families to manage their own recovery, to make their own decisions and take 
responsibility for their own future safety. This was also an approach used by the Rural 
Support Programmes in Pakistan before the disaster. However, this was not an easy 
approach, methodology and mindset to develop quickly among new and inexperienced 
staff. Those with NGO experience from the emergency stage were used to a more logistics 
and patnernalistic approach. Many national and international NGOs were unfamiliar with 
a facilitation role altogether. This approach required mentoring and therefore senior staff 
with clear understanding, experience and mentoring skills to ensure it was applied and well 
selected local field staff with good communication ability who could grasp and implement 
the role appropriately. 

  Independence 
The ERRA programme was based on the majority funding being disbursed directly to 
beneficiaries. Assistance agencies were operating with very limited resources, normally 
funding staff and operational costs but without capital budgets to disburse at field level. 
This helped locally hired staff to avoid risk of lobbying and corruption. Risks of interference 
in inspection decisions were minimised by ensuring formal decisions were by technical 
staff from outside the area. Nonetheless community liaison staff could mislead inspectors 
to certify already certified houses, and could engage in other transgressions. Mechanisms 
to safeguard against corruption were built into monitoring and cases severely dealt as a 
deterrent. 

  No community representation in the institutional framework 
The ERRA housing reconstruction programme institutional framework did not set out a 
mechanism for community participation or representation at HRC / tehsil / district level, 
provincial or state level, or federal level. This reduced shared ownership and community 
awareness of policies, decision making, overall progress and issues such as sustainability. 
Community participation could have broadened the discussion from a project management 
asset replacement focus to a development focus, longer term rather than shorter term 
impacts and highlighted the interrelation between sectors and issues in a sectorally 
segregated programme. 

  Official and unofficial community organisation. Beyond the template.   
The majority of the affected communities may not have been generally familiar with NGOs, 
professional development sector language or systems, and may not have been organized 
into committees with secretaries, treasurers and chairmen but that does not mean there 
were no social structures of community organization present. There were very strong 
systems existing before the earthquake, including extended family and tribal hierachies in 
parts of NWFP, caste issues, refugee issues and a pervasive system of organization based on 
the mosque. 
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Recommendations

 Early start 
Community organization activities should start as early as possible to help people prepare 
for reconstruction and to capitalise on early concern for safer construction.  
Early community organization should help establish trust and a better working relationship 
between the reconstruction agency, implementing partners and affected communities. 
Delays in engagement will leave a vacuum which will be filled with speculation, anxiety, 
frustration, impatience and blame. Even if plans and funding are not ready, working with 
the community can help ensure they do not feel abandoned or sidelined in the process.  

 Social Mobilization should be considered a vital two way communication channel 
Community organization or social mobilization should help the communication and 
explanation of policies and programmes on behalf of authorities, and should be just as 
importantly used to collect and convey community questions, concerns, priorities, requests, 
suggestions and modus operandi to inform policy development, strategies, information 
campaigns and other aspects. Social mobilization need to take due care to communicate 
accurately and consistently, not to bias or revise unnecessarily and to help facilitate 
productive dialogue. 

 Community representation in planning, implementing, monitoring and evaluating 
activities 
Formalizing community representation in the planning, implementation, monitoring 
and evaluation of the programme at local, provincial and national level is an important 
dimension of community organization. This should help improve policy development, 
inform planning and implementation, build trust and shared ownership and responsibility. 
Communities should help in deciding how they can best be mobilized and to what ends 
in reconstruction. This is an important process to underpin longer term development 
objectives. Community representation should be linked to institutional arrangements and 
not limited to dialogue with the assistance community but rather facilitate the relationship 
between communities and authorities.  

 Flexibility, responsiveness and field innovation  
Community organization planning should not over emphasise formalised or standardised 
operations proceedures, tools or targets, or to adhere to mechanisms devised at the 
outset of the programme. It is vital to allow for dynamism and flexibility in the programme 
implementation, responsiveness to community concerns to facilitate real community 
ownership of the process, and field innovation by a range of teams, organisations and 
communities themselves. The nature of an owner driven programme is that it has clear and 
robust objectives, but a range of interpretation in execution. A large scale reconstruction 
will likely incorporate a variety of social and cultural conditions which require different 
approaches. 

 Recognise existing community organization structures and mechanisms 
it is important to understand and consider the existing informal and formal social 
and cultural organizational structures in the community. Existing structures may bring 
potential advantages but also potential risks, and both should inform the planning of new 
community organization activities and interventions. 

 Measure effectiveness  
All activities in housing reconstruction should be subject to ongoing monitoring and 
evaluation, to understand their effectiveness and adjust, revise, expand, or close activities 
according to findings. This will help inform needs for other approaches, including use of 
media and public information campaigns, needs for increasing or decreasing resources, and 
needs for staff training and capacity building. There is a risk that social mobilization is seen 
as a general good and not subjected to value for money scrutiny or improved and refined 
over the course of a programme. 

 Balance between individual families and communities  
Housing is by nature usually a private activity and the concern of individual families. It also 
has community dimensions including in terms of settlement, land use and infrastructure 
provision. The design and implementation of a housing reconstruction programme will 
require policies and strategies which address issues in both the private and community 

domain. Consider the balance between individual and collective engagement, activities, 
responsibilities, accountability in the programme.  

 Vulnerable cases, exclusion and difficulty 
Community organisation should include close monitoring of social, cultural and economic 
factors affecting the beneficiary households and particularly track the progress of families 
experienced difficulty. The community staff can help diagnose and describe the issues 
concerned to help advocate for policy measures, or other interventions, they may be 
able to help mobilize the wider community to provide support, or to mitigate conflict 
or discrimination if it arises. Advocacy on issues of vulnerability rely on action by the 
community liaison teams, including documentation of families, reasons, and potential 
solutions. This requires a degree of professional objectivity and independence as well as 
humanitarian committment to pursue social issues. 

 Continuous mentoring and capacity building 
Most countries have a standing capacity of social mobilization professionals operating in 
development and in emergency response activities and in government authorities working 
with communities. Large scale disaster reconstruction will likely mean a rapid and large 
scale increase in community liaison or community organization staff, including particularly 
people from the disaster affected area. Both previous experienced and new personnel will 
have training and capacity building needs to ensure they can develop an effective grasp 
of a facilitating role, a good understanding of all the details of the reconstruction policies 
and programmes they need to communicate and promote and the required interpersonal 
and motivational skills. This is not information or skill which can be learned quickly or fully 
front loaded. Personnel will need mentoring and backstopping by senior and experienced 
people operating in the field directly with communities, leading by example, reagular 
review and refresher training when they can discuss field issues, share experience and 
generate solutions. Personnel should have mechanisms for constructive feedback on their 
performance from affected communities and from colleagues. 

 Be realistic 
Post disaster reconstruction may not be conducive to best practice planning and 
implementation of all community development principles. If resources, capacity, time and 
political support are limited, be realistic about what is achievable rather than setting over 
ambitious targets and objectives which cannot be met or are misleading in reporting what 
has been achieved. 

 In this context, it is important that priorities are set jointly through discussions with 
affected community representatives so that responsibilities can be shared, resources and 
opportunities optimised. 
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EARLY RECOVERY:  
THE CONTEXT FOR 
HOUSING AND COMMUNITY 
RECONSTRUCTION

 Coordinating the shelter response, the Federal Relief 
Commission and the pilot IASC Shelter Cluster

 Winter shelter solutions

 Migration and displacement

 Spotaneous self recovery

1

Cooking for the family. Maintaining everyday life in tent 
accommodation, winter 2005, AJK. 
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INSTITUTIONAL OPTIONS FOR 
RECONSTRUCTION MANAGEMENT

 Establishment of the FRC and ERRA

 The ERRA Rural Housing Reconstruction Strategy 
Institutional framework

 Long term institutional responsibility for disaster 
management

13

ERRA, AJK Government and UN-HABITAT 
staff meet with community, Rawalakot, 
AJK
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This section refers primarily to government structures and arrangements in the planning and 
management of the ERRA Rural Housing Programme.  Issues relating to the role of NGOs and civil 
society partners in the programme are described under chapter 14. Specific issues on funding and 
the role of donors are discussed under chapter 15. 

The ERRA programme benefited from early and strong political committment to establish 
institutional arrangements for the emergency response and the reconstruction. The institutional 
mechanisms included several innovations such as the piloting of the IASC cluster system, civil 
military partnerships and federal provincial partnerships. The political leadership of ERRA and 
institutional management of the housing programme proved among the strongest attributes of 
the programme and key to ensure direction and optimization of available resources and capacity. 

Pakistan had not managed a disaster reconstruction on this scale prior to the 2005 earthquake 
but managed to draw on capacities within the country and from external assistance and advice 
to develop a strong vision, robust systems and institutional clarity all of which supported the 
implementation of dynamic multi stakeholder programmes like owner driven housing. 

Guiding Principles
 Harness partner capacity 

Government leadership 
Government should lead the effort to define reconstruction policy and should coordinate its 
implementation. 

 Dedicated reconstruction agency 
A dedicated event-specific reconstruction agency ERRA would be responsible to manage 
disaster recovery across 12 sectors. 

 ERRA had political authority and political support to carry out this task.

 ERRA was “to plan, coordinate, monitor and regulate reconstruction and 
rehabilitation activities in earthquake affected areas, encouraging self reliance via 
private public partnership [and] ensuring financial [transparency]”. 

 One window 
ERRA coordinated all national and international assistance through a ‘one window’ 
mechanism. All actors participating in the rural housing reconstruction programme were 
obliged to work through ERRA. 

 Central control and approval for consistency  
ERRA established central control over policies, strategies, technical standards, technical advice 
and public information to ensure consistency and equity. 

 MOU agreement 
The Rural Housing programme was designed with a formal and direct MOU agreement signed 
directly by ERRA and each beneficiary household. There were no formal agreements between 
beneficiaries and any other institutional or implementing partner.

 Government coordination  
ERRA operated at Federal, Provincial / State and District levels, in close coordination with 
counterpart authorities and line departments.  

 ERRA staffing 
ERRA was staffed from a combination of military and civilian government personnel bringing a 
range of expertise, experience and linkages. Staff were drawn from a range of line department 
backgrounds strengthening sectoral links.  

 Pakistan Army 
The rural housing reconstruction programme represented the largest institutional involvement 
of the Pakistan Army in reconstruction (after the relief phase). 

 Partnership 
The rural housing programme was based on the principle of partnership with all available and 
qualified partner capacity deployed according to respective strengths. 

Introduction / Context

Pakistan Context

At the time of the earthquake in 2005, Pakistan did not have a disaster management authority. 
There was no dedicated institutional structure mandated to respond to disasters or to plan or 
manage recovery and reconstruction. Pakistan had previously experienced frequent small scale 
disasters, but not a massive event on the scale of 2005 in terms of damage, losses, responses, 
actors or budgets. 

Recent disaster experience in South Asia including the 2001 Gujarat earthquake and 2004 Indian 
Ocean Tsunami showed the importance of coordination of relief, strong policy development for 
reconstruction, and robust resource mobilisation and management. 

The scale of the earthquake pointed to the need for Pakistan to quickly establish an appropriate 
Government arrangement, to ensure coherence of the Government response. This required 
firstly political support and autonomy. Secondly, it required coordination and cooperation by 
participating Government actors:  including a) civil and military, b) federal and provincial / local, 
c) line departments and technical institutions. From this platform the Government could marshall 
their own resources and capacities and manage the range of national and international assistance 
and support potentially available. 

International Context

The earthquake occurred shortly after the World Conference on Disaster Reduction in January 
2005, Hyogo Japan, which had resulted in the adoption of a Framework for Action 2005-2015 ‘ 
Building the Resilience of Nations and Communities to Disasters’. 

The conference had provided a unique opportunity to promote a strategic and systematic 
approach to reducing vulnerabilities and risks to hazards. The recommendations in the Framework 
for Action were based on lessons learned across several countries and decades of disaster 
experience and constituted agreed priorities for action by Nations themselves and priorities 
for technical support by donors and humanitarian agencies. The first priority was institutional 
strengthening: 

The earthquake occurred shortly after the World Conference on Disaster Reduction in January 
2005, Hyogo Japan, which had resulted in the adoption of a Framework for Action 2005-2015 ‘ 
Building the Resilience of Nations and Communities to Disasters’. 

The conference had provided a unique opportunity to promote a strategic and systematic 
approach to reducing vulnerabilities and risks to hazards. The recommendations in the Framework 
for Action were based on lessons learned across several countries and decades of disaster 
experience and constituted agreed priorities for action by Nations themselves and priorities 
for technical support by donors and humanitarian agencies. The first priority was institutional 
strengthening: 

1. Ensure that disaster risk reduction is a national and a local priority with a strong institutional 
basis for implementation.

Key activities:

(i) National institutional and legislative frameworks

(a) Support the creation and strengthening of national integrated disaster risk reduction 
mechanisms, such as multi sectoral national platforms, with designated responsibilities at the 
national through to the local levels to facilitate coordination across sectors. National platforms 
should also facilitate coordination across sectors, including by maintaining a broad based dialogue 
at national and regional levels for promoting awareness among the relevant sectors”

The Hyogo framework highlighted the central role of both government and communities in 
recovery (and in long term risk reduction) and the need for assistance stakeholders (IFI’s, donors, 
UN, NGOs) to respect those roles and to invest their development. In the context of Pakistan, since 
there was no existing institution, global guidance in the form of the Hyogo Framework supported 
early and strong action to establish Government mechanisms to address post-earthquake response 
and reconstruction. 
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to encourage field teams and to learn 
about reconstruction issues in the housing 
sector.
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In 2008 the Pakistan Army withdrew from their activities in inspection and certification, 
transferring responsibility to UN-HABITAT thereby consolidating the PO and inspection roles for 
the completion stage of the programme. 

Summary of Activities

 Establishment of the Federal Relief Commission (FRC) 
See key decisions

 Establishment of the Earthquake Reconstruction and Rehabilitation Authority 
(ERRA) 
See key decisions

 Piloting of the IASC Cluster System in humanitarian response 
See key decisions 

 Establishment of SERRA and PERRA 
The institutional arrangement of ERRA included the establishment of a dedicated state and 
provincial body comprising state and provincial government officials 

 Establishment and development of ERRA sectoral programmes, and ERRA common 
support, including media, M+E, finance, knowledge management 
It was

 Establishment of institutional partnerships in ERRA rural housing reconstructio 
programme 
Apart from the dedicated staffing established in ERRA to coordinate and manage 
reconstruction sectoral programmes and the overall recovery process, ERRA also established 
partnership agreements with a number of Government of Pakistan agencies or semi 
government agencies to provide advisory and development services, implementation 
capacity, technical support or other inputs. This allowed ERRA to draw to large repositories 
of expertise and experience without having to establish dedicated capacity. NESPAK 
provided engineering input, NADRA provided information management input, the Pakistan 
Army provided programme implementation capacity. As Government bodies engagement 
and payment for input was organised through high level Government agreements. 

 Establishment of terms of reference and mobilization of implementing partners 
See Chapter 14 International, National and Local Partnerships in Reconstruction 

Federal, Provincial and State Context

The establishment of the new Government bodies for the relief phase and subsequently for the 
reconstruction should be considered in the context of other significant institutional changes in 
Government before 2005 and during the duration of the rural housing reconstruction programme 
from 2005-2010.The Government was highly centralized in the Federal Capital Islamabad, 
but initiatives were underway prior to and during the programme to devolve authority to the 
Provincial Governments. The balance between Federal and Provincial authority and resources had 
been a continuing issue since the creation of the country.   

The earthquake affected areas included districts in the North West Frontier Province (NWFP) and 
districts in Azad Jammu Kashmir (AJK) . 

Azad Jammu Kashmir (AJK) is a self-governing state under Pakistani control but it is not 
constitutionally part of Pakistan. It has its own elected president, prime minister, legislature and 
high court. AJK’s financial matters, i.e., budget and tax affairs, are dealt with by the Azad Jammu 
and Kashmir Council, rather than by Pakistan’s Central Board of Revenue. 

NWFP, now renamed Khyber Paktoonkhwa has distinct subdivisions, notably Pashtu speaking 
areas to the west and Hindko speaking areas to the east in Hazara division. The seat of the 
provincial government of NWFP was based in Pashtu speaking Peshawar which was unaffected by 
the earthquake. The seat of state government of AJK was Muzaffarabad which, in contrast, was 
close to the epicentre of the earthquake and suffered extensive damage. 

Construction and Housing Sector

In 2005, Pakistan did not have specific seismic provisions in the building code. The national 
building code was the responsibility of the Ministry of Housing and Works. Rural housing was not 
subject to any building or planning codes or enforcement. There was no institutional mandate or 
capacity for rural settlement planning or building control. 

Key Decisions

 The Federal Relief Commission (FRC) 
The establishment of the FRC directly after the disaster introduced the first dedicated agency 
for disaster response in Pakistan, with coordination and implementation responsibility. Many 
principles of the FRC role were replicated in ERRA, including the ‘one window’ approach. The 
decision to merge the FRC with ERRA from March 2006 onwards provided a clear exit strategy 
for the FRC. 

 The piloting of cluster system 
The 2005 earthquake response was the first and pilot implementation of the IASC cluster 
approach to coordinating emergency response including in the shelter sector. This experience 
introduced many agencies to sector specific coordination principles. 

 The establishment of ERRA 
ERRA was established in January 2006, less than three months after the disaster with a clear 
remit and immediately set about the development of sector wise strategies.  

 No Provincial / State Line Department Partnership in Rural Housing Reconstruction 
‘The development of the rural housing strategy includes participation by provincial and district 
officials but does not have an agreed counterpart authority

 The Local Government Mandate 
Before the earthquake there was no planning or building control applicable for rural housing in 
NWFP or AJK. This is still the case after the reconstruction. Institutional reform was outside of 
the ERRA mandate. 

 The participation of the Pakistan Army in implementation of the ERRA Rural Housing 
Reconstruction Programme.  
The rural housing reconstruction strategy was developed on the basis of anticipated capacity 
in partner organisations. The decision for the Pakistan Army to undertake key tasks required 
revisions to the planned institutional arrangement.   

Army personnel learning inspection and 
standards on site training by HRC teams. 
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destroyed facilities, while following highest standards of reconstruction and rehabilitation with the 
obligation to “Build Back Better”.

Mandate and Role 

“The main role of ERRA is macro planning, developing sectoral strategies, financing, project 
approval and monitoring and evaluation. Additionally, it ensures the required coordination and 
provides facilitation to implementing partners, whereas physical implementation of the projects is 
the responsibility of respective governments.”

Scope of Reconstruction and Rehabilitation

ERRA has intervened in 12 different sectors, 3 cross-cutting programmes, and is required to 
reconstruct over 13,000 projects, (at a cost of over US $ 5 billion) located over more than 30,000 
esq. of nine districts of AJ&K and NWFP.”

Earthquake Reconstruction and Rehabilitation Authority Ordinance

To cope with the peculiar circumstances arising from the devastating earthquake of October 8, 
2005, the Government of Pakistan established ERRA on October 24, 2005, under an Ordinance. 
“The Authority is responsible for all reconstruction, rehabilitation, early recovery programmes 
and projects in the affected areas, and towards this end, it is assigned to perform the following 
functions:

i)  To conduct surveys to assess damage and carry out future planning in the affected areas.
ii)  To formulate a comprehensive umbrella development programme for:
    •   Reconstruction of the government buildings and offices, utilities and services, 

infrastructure, roads, bridges, potable water, drainage systems, health and education facilities, 
tourism, irrigation and agriculture facilities in the affected areas.

    •   Environmental protection and rehabilitation. 
    •   Restoration of economic activities and livelihood.
iii)  To prepare resettlement and rehabilitation plan for the affected population in consultation 

with the respective governments of the affected areas.
iv) To approve projects, programmes and schemes, identified, prepared and submitted by the 

respective governments of the affected areas.
v)  To take steps for monitoring and evaluation of’ the approved projects, programmes and 

schemes.
vi) To prescribe cost effective technologies, building codes or construction guidelines, architectural 

designs, specifications and  construction materials for housing and other buildings in the 
affected areas to safeguard against future seismic threats.

vii) To facilitate the establishment of the reconstruction related industry and businesses in the 
affected areas in consultation  with the respective governments.

viii) To perform such other functions supplemental, incidental or consequential to the purposes 
and functions aforesaid and any other function assigned to it by the Federal Government in 
accordance with the purposes of this Ordinance.

To perform these functions the Authority is empowered to undertake any work, incur any 
expenditure, procure plants, machinery, services, equipment, vehicles and any other moveable 
or immovable property and stores required for the implementation of approved development 
projects, programmes and schemes. It is authorised to seek and obtain from any department or 
agency (including the armed forces) advice and assistance to discharge its functions.” 

ERRA Council

The general directions in all matters of policy and administration of the Authority and its affairs 
are vested in the Council, headed by the Prime Minister of Pakistan, with following composition:

Prime Minister of Pakistan Chairperson, Prime Minister AJ&K Member, Chief Minister NWFP 
Member, Minister for Kashmir Affairs & Northern Areas Member, Finance Minister Member, 
Chairman ERRA Member, Deputy Chairman Planning Commission Member, Deputy Chairman 
ERRA Member/Secretary

Technical Issues
The Relief Phase. The Federal Relief Commission.  

When the 2005 earthquake struck Pakistan the country did not have a central disaster 
management body. As soon as it became apparent that Pakistan had been hit by a massive 
natural disaster which would require coordinated efforts by Government, civil society and the 
international community, one of the first steps the Government took was to create an agency 
to manage this. The Federal Relief Commission (FRC) was formed on 10 October 2005 and 
appointed the first Federal Relief Commissioner. 

Role of Federal Relief Commission: 

“The Federal Relief Commissioner shall coordinate and monitor the relief efforts. He shall report 
directly to the Prime Minister. All agencies concerned with the relief and rehabilitation efforts 
including cabinet, health, interior, foreign affairs, communication and information divisions shall 
function through him and form a part of the team. For this purpose their representatives will be 
attached with him. Representatives from the concerned agencies of the armed forces shall also be 
a part of team.” 

“The FRC’s organizational structure comprised a civilian and a military wing. The civilian wing 
was further subdivided into ministerial and institutional wings. The role of the civilian wing was 
to ensure effective coordination and inter-agency cooperation. The military wing had primary 
responsibility for all rescue and relief operations.” 

The FRC was the ‘focal point’ for the multiple agencies participating in the earthquake response, 
including local and national civil society, NGOs, donors, international NGOs, foreign military 
assistance and others. 

It was merged with the Earthquake Reconstruction and Rehabilitation Authority (ERRA) in March 
2006

The FRC was a dedicated disaster management body with political support at the highest level, 
the cooperation of line ministries and Government institutions, and the Pakistan Army. The FRC 
operated as a ‘one window’ mechanism. 

The decision to merge the FRC with ERRA from March 2006 onwards resolved the issue of exit 
strategy which can often beset temporary authorities. (note below: the decision for the exit 
strategy of ERRA and its relationship with the long term National Disaster Management Authority 
is less clear. There are several factors of difference in the situation, including the FRC lifespan in 
comparison to ERRA lifespan) 

ERRA 

Establishment of ERRA

The Government of Pakistan established the Earthquake Reconstruction and Rehabilitation 
Authority (ERRA) on October 24, 2005 to take up the mammoth task of rebuilding in the 
earthquake affected regions spread over 30,000 square kilometers of nine districts of NWFP and 
AJ&K. The nucleus staff of ERRA comprises a hybrid of civil servants, armed forces personnel and 
international consultants. ERRA’s prime task is to strategize and approve projects together with 
the provision of funds to SERRA and PERRA to undertake the reconstruction and rehabilitation 
works in their respective areas. The idea behind the creation of ERRA was to bring all efforts and 
activities, pertaining to post disaster damage assessment, reconstruction and rehabilitation in 
the affected areas under one umbrella, with a view to providing a fast track and seismically safe 
reconstruction regimes and solutions.

Mission 

ERRA’s mission is to “Convert this Adversity into an Opportunity” by reconstructing the lost and 
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Provincial / AJK Earthquake Reconstruction Agency (PERA) 

The Provincial Earthquake Reconstruction and  will act as the secretariat for the Steering 
Committee. The PERA will coordinate and supervise District annual work plans for housing 
reconstruction. It will provide backstopping to the District Reconstruction Units. The PERA will 
prepare quarterly and annual progress reports on housing reconstruction. An ERRA Regional 
Housing Coordinator will be posted in the PERA to supervise and coordinate provincial housing 
reconstruction activities. 

District Reconstruction Advisory Committee (DRAC) 

The District reconstruction Advisory Committee will approve annual ERRA-funded reconstruction 
plan in the District including housing reconstruction plans prepared by the District Reconstruction 
Unit and forward it to PERA. 

District Reconstruction Unit (DRU)

The District Reconstruction Unit will act as the secretariat for the Advisory Committee. It will be 
the lead agency for all housing reconstruction (a) needs identifications, (b) annual planning, (c) 
coordination, (d) financial management and (e) monitoring for all housing reconstruction activities 
assigned to the districts. An ERRA District Housing Coordinator will be posted in the DRU to 
supervise and coordinate district housing reconstruction activities. 

District Housing Coordinator

Role of the District Housing Coordinator: 

Act as the principal coordinator among relevant District Departments on all matters related 
to reconstruction of housing, and especially on the implementation of earthquake resistant 
construction standards. 

Participate as a member of the District Reconstruction Advisory Committee (DRAC)

Supervise the work of the Partner Organisations contracted by ERRA.  

Housing Reconstruction Centres (HRCs)

Eleven Housing Reconstruction Centres will be established with the eight DRUs ion each of the 
affected Districts. 

The Reconstruction Centres will initially be responsible for providing training and technical 
assistance and capacity building related to housing reconstruction to partner organisations and 
local authorities, and will be under the supervision of the District Housing Coordinator. 

The Centre will report to the District Reconstruction Unit to ensure close coordination with the 
broader reconstruction effort and the resolution of issues coming from the field. 

Housing Reconstruction Centres will have a permanent display of building techniques and 
materials as well as displays on related issues linked with housing reconstruction such as 
environment, needs for vulnerable groups, gender, water supply and sanitation, health and 
hygiene. They will also be responsible for supporting the District Housing Coordinator for 
coordination and information management”

Notes on the above ERRA framework and ERRA Rural Housing 
Reconstruction Strategy Institutional Framework: 

ERRA Civil / Military

ERRA as an institution was characterised by both civilian government and military / retired military 
staffing. This brought a mix of institutional backgrounds together. 

The deputy chairman position in ERRA, responsible for the day to day management was filled by 
a serving Pakistan Army lieutenant general throughout the duration of the housing programme. 
The majority of senior positions in ERRA were filled by military or retired military personnel. The 
presence of military personnel in ERRA contributed to a close working relationship and mutual 
understanding between ERRA and the Pakistan Army Divisions acting as implementing partner in 

ERRA Board

Under the provisions of this Ordinance a Board comprising the following is provided for the 
implementation of the approved policy decisions, plans, programmes, projects and schemes, 
with such administrative and financial powers as provided in the Ordinance or delegated by the 
Council:

Chairman ERRA Chairperson, Deputy Chairman ERRA Member/Secretary, Chief Secretary NWFP 
Member, Chief Secretary AJ&K Member, Additional Finance Secretary Member

(Expenditure), Representative - Ministry of Defence Member, Additional Secretary Planning 
Division Member, Additional Secretary Economic Affairs Member, Division (EAD), Six 
Representatives from Civil Society Members

The Chairman of the ERRA Board, appointed by the Federal Government, is responsible for the 
policy matters, performs such functions, and carries out such responsibilities as delegated to 
him by the Council or the Board. The Deputy Chairman provides strategic guidance, executes 
programmes, carries out operational management, and exercises financial and administrative 
powers, delegated to him by the Council or the Board, including the powers of the Principal 
Accounting Officer.

Policy Planning

A comprehensive consultative process is followed, while formulating the policies. All the major 
donor organisations, whose funds are involved in the reconstruction programmes, are consulted 
before conceiving a policy. The draft policies are discussed with the representatives of both the 
governments i.e. Government of AJ&K and NWFP and subsequently placed before the ERRA Board 
and/or ERRA Council for the final decision.

The following text is a summarised extract from ERRA Rural Housing Reconstruction Strategy 
2006: 

The institutional framework for the housing strategy: 

ERRA

The ERRA mandate on rural housing reconstruction includes: standard setting, provision of 
standard structural design options and construction guidelines, development of transparent 
criteria for PO selection and overall coordination and monitoring and will provide a support 
structure for rural housing reconstruction from Federal to District level. In coordination with 
Province / State, ERRA will also consolidate the technical / artisan / houseowner training 
programme, provide unified training guidelines and training curricula and train Training 
Coordinators. 

Central Review and Approval Unit

A technical advisory and design approval body for designs and construction guidelines, the central 
review and approval unity (CRAU) will be established and operate under ERRA at the Federal level. 
Its membership includes provincial, national and international stakeholders that will support the 
Government in rural reconstruction as a technical advisory body for development of earthquake 
resistant housing solutions, including construction drawings, bills of quantity, fabrication 
drawings, material schedules and illustrated construction manuals for each type of wall and roof 
system and Construction Guidelines. 

Provincial  / AJK Steering Committee

The steering committee will act as the provincial focal point for all ERRA activities including the 
development of the housing reconstruction strategy and approval of annual provincial / state 
housing reconstruction plans. It will ensure availability of information, personnel and resources, 
will review implementation progress at District and Provinicial levels, and identify issues that may 
interfere with implementation of the housing reconstruction provincial strategy. 
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programme to discuss or progress such issues, ERRA advised to focus strictly on the physical 
reconstruction and not to permit diversion of budgets or capacity towards non mandated 
activities. 

The ERRA position that long term risk management was outside of their mandate, meant that 
ERRA needed to actively plan for the transfer of resources generated through the recovery 
programmes and lessons learned to the concerned long term institutions, both at federal level 
and at provincial / state level. ERRA had a dedicated programme of disaster risk management, 
but this was focused on emergency response and did not consolidate reconstruction related 
documentation. The M+E wing which was supposed to be responsible for organizational learning 
and documentation had limited engagement with stakeholders concerned with long term 
responsibilities in the housing sector.  

Unlike the early decision for FRC to be merged with ERRA, there was a less clear relationship 
between ERRA and NDMA for extended periods of the programme. 

See NDMA below. 

ERRA Housing Sector

The Housing sector was under the overall supervision of a Director General, responsible for 
separate projects in temporary shelter, resettlement projects, urban housing reconstruction and 
rehabilitation and rural housing reconstruction. Rural housing was managed by a dedicated 
director / programme manager based at Islamabad, who directly managed all aspects of the 
programme including policy and strategy development, financial management and progress 
monitoring and reporting on behalf of ERRA and coordination between all stakeholders and 
implementing partners. The programme manager was supported by a housing complaints officer 
who addressed grievance and query cases and the associated legal administration. Advisory 
support was provided by the World Bank at the early stage of the programme, information 
management support was provided by UN-HABITAT in addition to the in-house ERRA MIS and 
M+E capacity. It is important to note that the ERRA programme management capacity was very 
small and very efficient. The programme manager was directly involved in and up to speed with 
all aspects of the programme and directly accessible to all major stakeholders, and was therefore 
well placed to make informed day to day decisions quickly. For substantive issues, the consultation 
process was inclusive, fast and target and result focused. The responsiveness and efficiency of the 
programme management ensured good cooperation by the non government stakeholders and 
was appreciated by the provincial and state government partners. There were disadvantages also 
to the lean capacity model, the reliance on implementing partners and other stakeholder capacity  
left ERRA reliant on organisations who did not always have the funding to provide the required 
services, with consequent delays or interruptions, and the small team meant limited capacity 
building of personnel for future disaster management.  

The management of the rural housing reconstruction programme was supported by the 
development of a detailed operational manual by ERRA with input from the World Bank. This 
provided guidance on the financial management, institutional and administrative mechanisms 
for implementation. The World Bank provided back stopping support to follow up a number of 
aspects of implementation until all systems were well established. See reference.  

CRAU

The Central Review and Approval Unit was not formally established. See chapter 10 Housing 
Designs and Construction Technologies. Nonetheless the intention that ERRA would establish and 
maintain quality control and consistency over technical standards, guidance, training curricula 
and public information was delivered on and was one of the most successful aspects of the 
programme. 

The roles of the proposed Central Review and Approval Unit as described in the rural housing 
reconstruction strategy were understood at an early stage to be different from the field reality of 
an owner driven programme. Unlike programmes in other countries where NGOs played a more 
direct and dominant role in housing provision, and therefore in standardised housing designs, 
in the ERRA programme, the role of NGOs was strictly to provide technical support including 
awareness but they had no decision making role in house designs. This meant there were not 
proposed fixed house designs being developed by NGO partners for various communities, and 
no need to review a range of such designs and specifications for seismic resistance or other code 

the housing programme. 

ERRA civilian staff were also drawn from a range of administrative backgrounds, including 
District Management Group (DMG), Inland Revenue Service of Pakistan (IRS) and from various 
line departments. Some officers were seconded from the state and provincial governments of the 
earthquake affected areas. Many government officials joined ERRA on voluntary transfer from 
their home departments. 

ERRA Silos, sectoral segregation

The formation of ERRA as a new institution with sectoral programmes, cross cutting agendas 
including gender and environment and support systems including donor liaison, financial 
management, media, monitoring and evaluation was comprehensive. The focus for all was 
the same event specific geographical areas and affected communities. There was considerable 
potential for synergies between programmes, in terms of coordination of activities and in terms of 
sharing lessons learned between programmes on strategies.   

ERRA as a completely new institution managed to instill support in all its sectors for the core vision 
of ‘creating opportunity out of adversity’ and ‘building back better’. There was less emphasis 
on ensuring horizontal coordination between programmes. Given that a single agency had 
responsibility for all recovery sectors; the opportunity for coordination was greater than might 
have been possible in an arrangement where planning or implementation was split between 
various line departments. Two examples referred to elsewhere in respective chapters include the 
weak integration between water and sanitation and housing reconstruction, and the lessons 
learned in the earlier housing programme which might have informed strategies in other sectors, 
such as use of local technologies, community implementation and partner capacity development. 

ERRA, physical reconstruction and institutional sustainability

“The idea behind the creation of ERRA was to bring all efforts and activities, pertaining to post 
disaster damage assessment, reconstruction and rehabilitation in the affected areas under one 
umbrella, with a view to providing a fast track and seismically safe reconstruction regimes and 
solutions”

Mission 

ERRA’s mission is to “Convert this Adversity into an Opportunity” by reconstructing the lost and 
destroyed facilities, while following highest standards of reconstruction and rehabilitation with the 
obligation to “Build Back Better”.”

Given the massive scale of destruction of physical losses, the emphasis in ERRA planning and 
implementation was on the replacement of those physical losses, infrastructure, public buildings 
and houses. This appeared as the immediate need to return the community and institutions to 
operational and to their position before the earthquake. The focus is on the terms ‘reconstruction 
and rehabilitation’. The ambition was to rebuild, but also to rebuild safer and hazard resistant 
for the future. This was the general interpretation of ‘building back better’. In some sectors, 
‘building back better’ and ‘converting adversity into opportunity’ meant that reconstruction was 
also viewed as the right opportunity to improve services and systems, but the emphasis across all 
ERRA programmes was on the physical work and capital investment. The physical work was on 
a staggering scale and physical reconstruction was not only prioritised by ERRA but also by the 
communities, their representatives and authorities.

In the housing sector there was no government planning or building guidance or control for rural 
housing before the earthquake. This absence was considered by many to have been a contributing 
factor to the very heavy losses. However, ERRA did not address or contribute to this institutional 
issue, focusing primarily on the physical work of replacement of losses rather than systemic issues 
of institutional development. The task of institutional reform such as that required to establish a 
structure of rural planning or building control was considered to be the concern and responsibility 
of other Government bodies, including for example the State Government in AJK, or latterly the 
mandate of long term bodies like the National Disaster Management Authority. 

While implementing partners and other stakeholders tried to highlight the importance of 
institutional development and the importance of taking the opportunity of the recovery 
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practically implemented.  A more predictable and formal process with dedicated resources might 
have facilitated faster decision making or a more transparent process.

Provincial / State Level

Provincial / AJK Steering Committees

Provincial Earthquake Reconstruction Agency

“Mandate and Role 

Main role of ERRA is macro planning, developing sectoral strategies, financing, project approval 
and monitoring and evaluation. Additionally, it ensures the required coordination and provides 
facilitation to implementing partners, whereas physical implementation of the projects is the 
responsibility of respective governments”

The above ERRA statement summarises the respective mandates and roles of ERRA as a federal 
body and the mandate and role of provincial and state government. 

ERRA categorised their activities as follows: 

 Direct Outreach to Individuals and Households (including rural housing, livelihood and social 
protection)

 Social Sectors (health, education, water and sanitation), 
 Public Infrastructure (governance, transport, power, telecommunication) 
 Cross cutting Themes (disaster risk reduction, environmental safeguards, gender 

mainstreaming)

The Federal and Provincial / State mandates and roles and the Federal and Provincial / State 
relationship was different in the case of the housing programme in comparison to the social, 
public infrastructure sectors and cross cutting themes. In the case of housing, there was no 
line department at provincial / state level, the budget was controlled centrally at ERRA, and the 
design of the programme established a direct relationship between ERRA and beneficiaries and 
offsetting the need for a substantive role by provincial / state authorities in a sector there were 
was no previous line department. In the case of other sectors the responsibility for implementation 
required more active participation by the provincial and state authorities, including PERRA and 
SERRA and line department officials. 

The balance and relationship between ERRA at federal level, and the provincial and state 
authorities, was more complex in the non housing sectors, with perceptions at provincial and state 
level that decision making was over centralized by ERRA. In comparison the relationship between 
provincial and state levels in the housing sector in relation to ERRA were very positive. The fact 
that the housing programme did not involve decisions relating to contracting by government 
departments or the awarding of contracts to commercial contractors and the associated budgets 
and fees simplified the decision making in the housing programme and reduced the political 
pressures at all levels. 

ERRA was represented directly at provincial and state level PERRA and SERRA by staff deputed 
by the provincial and state authorities to work on earthquake reconstruction. PERRA and SERRA 
managed the disbursement of funds. See chapter 15. PERRA and SERRA represented ERRA 
policies in all sectors and were based in the affected areas where they were accessible, resulting 
in significant community pressure at the early stages of the programme. They had to address 
concerns, queries and grievances over the damage assessment process, building inspection and 
disbursement delays. This pressure was lessened when district level structures were operational 
and when the HRCs were enabled to handle beneficiary queries. SERRA established a phone line 
to answer all queries from within AJK to mitigate the travel time for beneficiaries to reach their 
office. SERRA and PERRA operated through district level offices (DRUs), but there were many 
locations in the affected districts where there were no SERRA offices or officials accessible. 

PERRA and SERRA coordinated closely with the Pakistan Army and UN-HABITAT who carried out 
all building inspection as AI teams and whose reports and plans were shared with ERRA, SERRA 
and PERRA. 

PERRA and SERRA housing officers had access to the housing management information system, 
(HMIS) and were managing financial disbursement, but their role was focused on managing 
Government financial assistance on behalf of ERRA. They did not play a role in technical standards 
or related policy issues. 

compliance and to avoid potential multiple replication of any seismic deficiencies in the design. 
There was likewise no preparation of bills of quantities by NGOs to be confirmed by ERRA for 
adherence to policies relating to budget and equity. 

In Spring 2006, ERRA requested NESPAK as general consultant to prepare ‘house designs’ for 
reconstruction in the affected area. NESPAK prepared a set of technical drawings for options 
on designs constructed in reinforced masonry with cgi pitched roofs. Common people and 
masons were unfamiliar with engineering notation and these designs required a formal technical 
background to use, limiting their relevance for broader audiences as an information tool.  It was a 
strong objective of the training and technical support strategy to focus on seismic safety through 
the promotion of seismic engineering principles which could be applied in a multitude of house 
designs according a wide variety of site and budget conditions, optimising owner driven choice 
and flexibility. The emphasis on engineering principles and limits rather than standard designs was 
also to ensure longer term understanding and application beyond the event specific reconstruction 
programme.  

The construction of model and demonstration houses and demonstration remedial works by 
NGOs involved the preparation of engineering designs, specifications and bills of quantities as 
they involved organisation resources.. A small number of extremely vulnerable households were 
assisted by NGOs and philanthropic organisations with material and construction support. In these 
cases the house specification was submitted to ERRA for approval. 

NESPAK as general consultant to ERRA provided technical input according to requests across all 
sectors, and also acted as a technical review body.

An informal group of stakeholders undertook some of the tasks outlined in the TOR for the CRAU. 
This included NESPAK, ERRA implementing partners: UN-HABITAT, SDC, with NSET and a number 
of Partner Organisations: 

 Development of standards for application in conventional construction technologies: reinforced 
masonry, confined masonry, based on review of international best practice and appropriate 
seismic codes. 

 Development of standards for application in indigenous construction technologies: dhajji, 
bhatar, and others, based on review of field performance and practices, international 
knowledge and appropriate seismic codes.  

 Development of standards for retrofitting measures for conventional and traditional materials 
and technologies, based on review of international best practice, field surveys and practices. 

 In all these activities, the informal working group benefited from input from various technical 
experts on an informal and voluntary basis, particularly national and international university 
engineering and architecture departments, conservation experts, private consulting engineering 
firms, many local master artisans and other experts. See chapter 10.

The process of developing standards was incremental according to the capacity of the above 
partners, the evolution of issues in the field and demand for technical guidance. Some issues were 
defined and addressed at the outset of the programme, other issues were identified early but 
required policy decisions in order to move forward, such as construction in indigenous materials. 

The decisions taken in the development of standards brought associated development of technical 
guidance, training curricula and public information. 

ERRA agreements with implementing partners and partner organisations included adherence to 
ERRA construction standards, but also training curricula and the use of ERRA approved technical 
and public information. This was to protect consistency in information reaching households but 
also to ensure quality control. Most post disaster reconstruction programmes are characterised 
by the need for safer building information filled by a plethora of technical guidance issued by 
authorised and non-authorised sources, usually with inconsistent and even conflicting advice and 
standards. While the very real demand for early advice spurs many stakeholders into generating 
information materials, the confusion generated usually frustrates the community, the authorities 
and the organisations involved and requires significant subsequent effort in clarifications.

ERRA adhered to the principle of a centralised authorising role for technical standards, but the 
structure and process was more informal, ad hoc or incremental than that outlined in the strategy. 
The success of the process and outcome was due to the positive collaborative relationships 
between all stakeholders and their willingness to support ERRA and adhere to the process.  
Although the outcomes were all satisfactory, there was considerable frustration on the part of 
various stakeholders due to the time involved and the urgency in the field, and due to the rigidity 
of some advisors who prioritised theoretical international code compliance over what was being 
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Similarly, there was not a major role at provincial or state level for government, community, 
technical or other representatives to contribute to policy issues. Initial consultation during the 
development of the rural housing strategy, the development of construction standards and 
the planning for the AI system and HRCs addressed the priority issues. Thereafter provincial 
and state coordination related to progress status and financial disbursement. Continued 
detailed development of strategy issues were handled by the SERRA, PERRA reps and the main 
implementing stakeholders in technical support and inspection on reporting and representing field 
problems and solutions. 

Partnership 

Before the earthquake there was no government department with responsibility for planning or 
building code or guidance for settlement or construction issues for rural housing. Small town 
management came under the responsibility of the Department of Local Government, but there 
was no formal building control outside of the specified larger municipal or urban areas. Apart 
from the policing role or mandate of building control, there was no technical support, guidance 
or information role provided by the Department of Local Government or any other Department 
for rural housing. The Department of Local Government included a division responsible for Rural 
Development, under which they managed community based infrastructure development and 
rehabilitation schemes. This department had the most extensive network of staff and facilities 
in every Union Council and engagement with communities, through administrative roles and 
services. The Department of Local Government did not have significant numbers of qualified 
engineers in comparison to the Department of Public Works (PWD). The PWD had the largest 
cadre of engineering staff responsible for design, specification and supervision of public buildings 
and civil works. PWD staff generally work on ‘engineered construction’ and do not address issues 
in housing or traditional construction. 

The ERRA rural housing programme could have been planned to be developed and implemented 
in partnership with an existing Government Department, in which case, both the Department 
of Local Government and Rural Development and Public Works Department had respective 
advantages and disadvantages. Overall the principle of partnership with either existing 
Department could have provided local presence, institutional knowledge and linkages to other 
departments and sectors, implementation manpower, potential capacity building of people and 
institutional development, and planning for exit strategies and sustainability. The consequences of 
not having an institutional partnership were most prominent at district and field level, see below, 
but the issue has been mentioned here as the decision making to establish such partnerships 
would have been a provincial and state level issue. 

The main challenges which precluded the development of a partnership included: 

 Housing is generally private property, and outside of Government authority and interest. 
 Although it is highly political, it is not seen as a public sector activity or responsibility in 

comparison to core public sector responsibilities and budgets. 
 The ‘traditional’ public sectors already represented a massive challenge. 
 The design of the owner driven programme did not provide potentially lucrative roles for 

government partners in comparison to other sectors.
 There was no pre existing government department at provincial or state level responsible for 

housing, and therefore no default partnership as in other sectors. 
 Identifying a new institutional responsibility was not a priority at the time for the provincial or 

state government, or within the mandate of ERRA. 
 Government departments were not planning for capacity building of staff, institutional 

development or long term risk reduction and risk management at the outset of the 
programmes. The priority was physical replacement, reconstruction and rehabilitation. 

 All Government departments in the affected area had experienced damage to facilities, losses 
of personnel and other set backs which reduced their capacities. 

 Some donors considered financial accountability to be better achieved through the 
establishment of new institutional structures rather responsibilities shared with pre-existing 
Government authorities. 

 ERRA, donors and other stakeholders were not prioritising sustainability and exit strategies. 

While no formal partnerships were established a number of staff from government departments 
including Local Government and Rural Development and Public Works Department participated in 
technical training by ERRA, and joined the housing reconstruction programme. 
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There was an important opportunity to invest in and benefit from government technical capacity 
during the early stages of the housing programme as this sector progressed much faster than 
the other public sectors. Delays in planning and implementation of public works, or allocation of 
the majority of projects to consultants and commercial contractors left most of the government 
engineers underutilised during 2005-2007. The lack of institutional engagement between ERRA 
and the provincial and state governments on the issues of either partnership, capacity building or 
institutional development meant that this opportunity was not capitalised on. 

District and Tehsil Level

The district and tehsil level was the field operational level of ERRA. At union council or village 
level, partner organisations had facilities, and teams, but ERRA coordination and presence was at 
district and tehsil level. 

The first issue that characterised the district level planning and implementation of the housing 
programme was a very practical problem of identity and premises. ERRA was a completely new 
organisation, the communities knew the various provincial and state government departments, 
their roles, locations, staff. Establishing and promoting a new government authority with urgent 
and large scale responsibility was a major challenge. The majority of government facilities in the 
affected area were destroyed or damaged. In some cases their replacement would be subject to 
complex negotiations with a range of government stakeholders.

The early plan for ERRA in April 2006 in all districts was to establish a housing reconstruction 
unit, and start the process of promotion of information, training and other activities, at ERRA 
housing reconstruction centres to be developed and managed by implementing partners on land 
to be allocated by Government departments. Plans included the construction of demonstration 
permanent buildings to promote safer construction techniques. 

It was difficult to identify government lands for these centres, and moreover difficult to find 
accessible and visible sites to fulfil their promotional role. Land was allocated after prolonged 
negotiations, often on a short term or temporary basis, precluding the construction of permanent 
buildings. There was substantial investment required for site security, provision of basic services, 
and construction temporary facilities. At this time the implementing partners had extremely 
limited financial resources and technical staffing and the investment of both in development of 
new premises severely affected field activities at a critical time in the programme. In a number of 
locations, the housing reconstruction centres resorted to renting private premises on a commercial 
basis. The overall effort to establish premises with the appropriate training and demonstration 
facilities, communications and information management capacities should not be underestimated. 
The presence of a concerned or responsible local government partner might have helped to 
facilitate this process and also ensured the investment made was of more sustainable value to 
government rehabilitation.

The plan for district level coordination anticipated the housing programme would be managed 
by the District Reconstruction Unit, but this office was focused on public sector works rather 
than housing and was staffed accordingly. The housing reconstruction centre, also established at 
district and tehsil level, on the other hand, was staffed with teams full time dealing with housing. 
The HRC facilities and roles increased when the gap in partner organisation capacity resulted 
in HRCs playing a more direct role in field implementation and therefore increased staffing and 
community profile. The planned role of district level coordination of building inspection was 
replaced initially by a system whereby the Pakistan Army carried out the work, then coordinated 
their teams and processed data within their own facilities. This pattern was repeated when UN-
HABITAT replaced the Army and again project and information management was handled at the 
HRCs, rather than at district reconstruction units. 

The District Housing Coordinators were purportedly based in the DRU but with the focus on 
public sector works in the DRU and housing sector work in the HRC the DHCs divided their time 
and presence between both and in close coordination with the Army. The DHC focused on the 
statutory commitments of completion, compliance and financial disbursement and played a 
useful role to represent ERRA directly in the field to communicate policy issues and to handle 
grievance and query cases. The effectiveness of the DHC varied widely, with those from technical 
backgrounds performing generally better. Although the role and many other management 
roles in the programme did not require direct technical responsibilities or site supervision, an 
understanding of the construction process was very valuable. 

District level coordination with local authorities and representatives was limited. Again, 
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authorities tended to regard housing as not a government responsibility, and without a clear 
role or responsibility in the reconstruction programme it was difficult to engage officials, who 
were extremely busy, in coordination meetings. Housing reconstruction centre teams, and DHC 
updated officials on progress. The absence of a forum for steering discussion and often the limited 
number of partner organisations reduced the role of the HRC as a local forum where community 
representatives, focal groups and other stakeholders including local traders, local NGOs and 
artisans might have been able to formally contribute to discussion on policies, planning and 
implementation, linkages or exit strategy and sustainability. 

The formal mechanism for district level participation by stakeholders in both district level planning 
of the programme implementation and in providing field input and feedback to provincial / state 
and  federal level could have strengthened several aspects of the programme. But it should be 
remembered that even if such provision was made, the potential participants were extremely 
busy and under pressure with their own family circumstances as well as involvement in multiple 
recovery activities. 

Permanent and Long Term Institutional Capacity  

The National Disaster Management Authority (NDMA)

Both the experience of the FRC and of ERRA established the effectiveness of a dedicated disaster 
agency, and the need for a permanent national disaster agency. 

NDMA: 

A reactive, emergency response approach has remained the predominant way of dealing with 
disasters in Pakistan till now. The Calamity Act of 1958 was mainly concerned with organizing 
emergency response. A system of relief commissionerate at provincial level was established. An 
Emergency Relief Cell (ERC) in the Cabinet Secretariat was responsible for organizing disaster 
response by the federal government. The awareness of policy makers, media, civil society, NGOs, 
UN agencies and other stakeholders remained low about disaster risk management and the 
Country as a whole lacked a systematic approach towards disaster risk management.

The loss of life and property and the challenges that were faced in the aftermath of October 2005 
earthquake affecting Azad Jammu and Kashmir and the NWFP province exhibited the need for 
establishing appropriate policy and institutional arrangements to reduce losses from disasters in 
future.

The need for strong institutional and policy arrangements has been fulfilled with the promulgation 
of National Disaster Management Ordinance, 2006. Under the Ordinance the National Disaster 
Management Commission (NDMC) has been established under the Chairmanship of the Prime 
Minister as the highest policy making body in the field of disaster management. As an executive 
arm of the NDMC, the National Disaster Management Authority (NDMA) has been made 
operational to coordinate and monitor implementation of National Policies and Strategies on 
disaster management.

The new system envisages a devolved and de-centralized mechanism for disaster management. 
Accordingly, Provincial Disaster Management Commissions (PDMCs) and Authorities (PDMAs) have 
been established while similar arrangements have been made in AJ&K and Northern Areas. The 
District Disaster Management Authorities (DDMAs) have been notified across the country. The 
DDMAs are going to be the linchpin of the whole system and would play the role of the first line 
of defense in the event of a disaster.

The National Disaster risk Management Framework has been formulated to guide the work 
of entire system in the area of disaster risk management. It has been developed through wide 
consultation with stakeholders from local, provincial and national levels. The Framework identifies 
National Strategies and Policies for disaster management. Nine priority areas have been identified 
within this framework to establish and strengthen policies, institutions and capacities over the 
next five years: 

These include:-

1. Institutional and legal arrangements for DRM
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2. Hazard and vulnerability assessment.
3. Training, education and awareness.
4. Disaster risk management planning.
5. Community and local level programming.
6. Multi-hazard early warning system.
7. Mainstreaming disaster risk reduction into development.
8. Emergency response system, and
9. Capacity development for post disaster recovery.

The NDMA has already embarked upon a five year development program to implement the above 
nine priority areas. 

NDMA and ERRA

ERRA was established as an event specific agency, with a focus on rehabilitation and 
reconstruction. While ERRA sought to introduce hazard resistant construction, develop skills 
and awareness and to support long term resources for risk management including risk mapping 
and expansion of national engineering codes, but the mandate was clearly on time bound 
and area bound reconstruction rather than long term responsibility for risk management. This 
responsibility lay with the National Disaster Management Authority and with the Provincial and 
State Governments as well as line departments and institutions in terms of sectoral maintreaming 
disaster risk management. 

The establishment of NDMA in 2006 clarified institutional responsibility and provided a coherent 
framework from the FRC to ERRA to NDMA. However, NDMA did not have the same capacity, 
resources or political support as the FRC or ERRA and was unable to establish a strong profile or 
role during its first years in existence. The potential for institutionalization of resources generated 
through the ERRA programme was only realised to a limited degreee due to the shortcomings 
in NDMA capacity but also due to the shortcomings in ERRA’s planniing for institutionalisation, 
transfer or dissemination of lessons learned, and to shortcomings in the institutional relationship 
between ERRA and NDMA. 

Ministry of Local Government and Rural Development  (LGRD) AJK

Unlike NWFP with the provincial headquarters at Peshawar, AJK with its state capital at 
Muzaffarabad had experienced a greater impact on government by the earthquake damage and 
losses and through the response and reconstruction programmes. The Government in  NWFP 
subsequently needed to address new challenges including large scale conflict related displacement 
and insecurity, the Government in AJK was conscious of the continuing high risk of earthquake, 
landsliding and flooding not only in Muzaffarabad but also in several rural areas. A number of key 
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Government and Rural Development 
participating in training with UN-HABITAT 
on safer and sustainable rural housing, 
2010. 
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AJK officials who had played leading roles in the reconstruction involved in ERRA and SERRA tried 
to ensure there was institutional development to capitalise on the progress made during both the 
FRC response and the ERRA reconstruction. Fortunately the Director General SERRA remained in 
his seat throughout the duration, providing important institutional memory and continuity. The 
DG SERRA played a key role in advocating for measures to support institutionalize lessons learned 
from the ERRA programme and initiatives to continue risk management sustainably in future, 
including policy development within the state government. He departed his role as DG SERRA 
transfering as Secretary of the LGRD in 2010, providing a very opportunity to develop transfer 
of knowledge and experience. The interest in building on the success of the ERRA rural housing 
programme was based on the late acknowledgement that there was no government authority or 
mechanism to sustain access to guidance on safer construction, no policies for safer settlement 
and no institutional structures for building or planning control. The concerns of the LGRD included 
not only hazard resistance and risk reduction but also housing infrastructure and settlement 
issues, and reform of planning and building control in small towns, which comes under their 
remit, in coordination with review of planning and building control in urban areas. 

Neither ERRA or NDMA supported these initiatives, due to lack of mandate or capacity. UN-
HABITAT engaged with the AJK Government to provide training to LGRD staff and supported 
department officials to develop policies and proposals for institutional initiatives including policies 
and frameworks for implementation, but insitutional development is a slow process outside of 
emergency phases, requires political and funding support and committment. With several new 
disasters in Pakistan affecting donor interest and political instability in AJK affecting local political 
interest, neither political or donor support were very active, and the lack of prioritisation by ERRA 
and NDMA illustrated weak federal concern or support. 

Other Government Authorities

The Ministry of Housing and Works has responsibility for the development of amendments to 
the building codes of Pakistan, coordinating input from Government engineering authorities, 
academic and professional bodies. Confined masonry, which was not a common technology 
before the earthquake, but played a major role in housing reconstruction, was formally included 
into the 2008 revised building code, and consequently incorporated into engineering education 
curricula. A draft seismic code provision was developed in 2007 but was not formally during the 
ERRA housing programme duration. Energy provisions were also under development at this time. 
Both benefitted from experience gained and technical issues addressed in the ERRA programmes 
particularly by various departments in NESPAK who were closely involved in all sectors oin ERRA 
and play a key role in code revisions. Likewise, the national rainwater harvesting policy in 2010 
was based on lessons learned from the ERRA programme. 

While progress has been made, it is important to note that many efforts to institutionalize 
safer construction and risk reduction were initiated but not necessarily completed or sustained, 
including the adoption of draft codes, the transfer of reference materials, or the development of 
long term mechanisms at state level. 

UN-HABITAT flagged the issues of institutional development, institutionalization and sustainability 
from the outset of the programme. By 2008, it appeared to be a serious weakness in an otherwise 
generally very successful programme, and all the more important as it looked likely that the 
subtantial development gains would not be capitalised on. While the institutional framework was 
devised to support long term responsibility, that was not adequate to ensure actions were taken. 

All Government parties involved were new to disaster response and reconstruction, from the 
beginning of the programme they were on a very steep learning curve and pragmatic  

The ERRA management team was focused on reconstruction and despite good progress in the 
housing programme, was beset by challenges in several other sectors which became their priority 
concerns. NDMA had limited capacity, limited stake in or knowledge of the ERRA programme and 
was struggling with its own precarious existence. By mid way through the housing reconstriction 
programme, the AJK Government and NWFP Government dealing with the earthquake area were 
addressing severe progress and financial deficits in the overall reconstruction programmes and 
local political instability. The change in National Government in 2008 coincided with insecurity and 
a global economic downturn. 

At the outset, institutionalisation and sustainability was not a priority, but by mid term, new 
competing issues meant it was again difficult to advocate for institutionalisation. Only by the  
closing stages of the programme when very little capacity and even scarcer resources and time 
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Maps showing changes in PO coverage and responsbility at different stages of the programme. Consistent terms of reference, standards and programming allowed for 
smooth interchange according to caapcity and resources. 

Technical staff from the Ministry of Local 
Government and Rural Development, and 
from the Urban Development Authorities, 
participate in practical training and field 
assessments of construction issues. 
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remained, did the state government realise the importance of taking steps for the longer term. 
Neither ERRA, NDMA or other national authorities recognised or supported the case to invest in 
institutionalisation or dissemination. 

Note: In 2010 the monsoon flood left over 20 million people without homes and generated  
considerable needs for assessment, policy development, experienced capacity and resources to 
address housing reconstruction. At this point it became more apparent to government authorities, 
donors, and others that institutionalisation of ERRA experience could have been beneficial. 

Political Context and Government Partners

Pakistan Army

At the outset of the programme, the national government, headed by President Musharraf had 
significant military and ex military representation in senior management positions. Relations 
between the civil government authorities and Pakistan Army were informed by this political and 
institutional context, which facilitated consensus and decision making. The election of a coalition 
national government and new president in 2008 altered several relationships. The escalation 
of security related activities in 2008 shifted the focus of the Government and Pakistan Army to 
western areas of the country and away from the earthquake reconstruction area and activities. 
While the shift in media, donor and humanitarian focus and activities and the national economic 
crisis placed a strain overall on the ERRA programme implementation, the main direct impact 
was the withdrawal of the Pakistan Army from Assistance and Inspection duties. The withdrawal 
of the Pakistan Army as an implementing partner presented a significant challenge to ERRA. 
The involvement of the Army in the housing programme had provided ERRA with a massive 
logistical and manpower capacity, as well as budgetary flexibility since the personnel was already 
in government employment. This required an unprecedented transfer of responsibilities which 
needed to be managed by ERRA, the Pakistan Army and UN-HABITAT who were assuming the 
Army responsibilities at a stage when over 35% of the work remained and the complex task of 
finalising the status of all cases and ensuring a completion and exit programme for ERRA.  See 
under chapter 14 partnerships. 

AJK Politics

The relationship between ERRA and the provincial government and between ERRA and the 
state government were not the same as the Pakistan Government does not have constitutional 
authority over AJK. ERRA needed to ensure the AJK government accepted policies and strategies 
and cooperated in their implementation. 

While the Government in Islamabad underwent a significant change in 2008, over the course 
of the programme from 2005 -2010, AJK also saw a period of political instability in its own 
parliament and leadership with four changes in parliamentary assemblies and three different 
prime ministers during this time. This instability affected the timing and continuity in ERRA 
programming which required AJK Government approval and also affected sectors where 
Government appointees changed accordingly. 

Risks and Challenges
 Political Support  

ERRA enjoyed political focus at the outset. However, large scale events in Pakistan during 
the course of the programme including conflict displacement, floods and economic upheaval 
required significant political attention and funding. ERRA maintained its political support, but 
pressure for funding increased and media attention shifted to new concerns. 

 Political Autonomy 
The institutions dealing with reconstruction come under considerable political pressure in 
all sectors in all countries. The absence of large scale commercial contracting in the rural 
housing programme reduced this risk. The allocation of building inspection responsibility to 
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the Pakistan Army and subsequently UN-HABITAT instead of local authorities, help to ensure 
local institutions did not come under pressure especially at the difficult completion stage of the 
programme. 

 Resource Constraints 
The Rural Housing Reconstruction Programme was fortunate that the core financial assistance 
for each beneficiary household was committed at the outset. Funding draw down was 
sometimes subject to delays, but budgets were not reallocated. The funding for technical 
support activities and other aspects of the programme were more difficult to sustain due to 
competing events over the duration of the programme. 

 Over Centralization  
The development of ERRA as a large federal body and the design of the rural housing 
reconstruction programme with highly ERRA focused and controlled mechanisms could have 
resulted in an over centralized programme out of touch and unresponsive to field realities. The 
open and collaborative management of the programme by ERRA and all stakeholders helped to 
reduce this risk. The basis of the programme as field driven also ensured the main responsibility 
for implementation lay with beneficiaries themselves and not with ERRA unlike all other 
recovery sectors.  

 Partner Capacity 
ERRA benefited from the capacity of various institutional partners for development and 
implementation of the programme, including NADRA, Pakistan Army, World Bank, UN-
HABITAT. ERRA worked extensively through partner capacity and did build a large in-
house team. This provided several advantages for ERRA, but also risks when partners faced 
constraints. The design of the programme anticipated a more extensive role for NGOs which 
did not materialise due to capacity limitations. ERRA was able to redesign and reallocate 
responsibilities.  

 Civil Military Coordination  
ERRA as an institution was characterised by both civilian government and military / retired 
military staffing. This brought a mix of institutional backgrounds and approaches together. 
The Pakistan Army carried out damage assessment and building inspection as well as early 
activities in training and awareness. This was a new role for army personnel in the community 
and in coordination with NGOs and other ERRA partners, for whom engagement with military 
authorities in joint implementation was also a new experience. 

Results and Achievements

 FRC established as a dedicated disaster response agency and merged into ERRA on completion 
of the emergency phase. 

 ERRA established as dedicated disaster agency responsible for recovery in 12 sectors. 

 ERRA developed as a civil / military and federal / provincial + state authority. 

 Rural Housing Reconstruction Policy developed with input through a consultative process. 

 ERRA established and promoted at district and field level through Housing Reconstruction 
Centres, (15 HRCs). 

 ERRA construction standards incorporated into the Pakistan National Building Code

 Intergovernmental partnerships established in the ERRA programme inform working 
relationships in subsequent disaster response, including ERRA, NDMA, NADRA, NESPAK, PPAF 
and between federal and provincial authorities 

 Government agencies developed expertise and experience in working in mutli sectoral planning 
and implemention with donors, institutional partners, INGOs and NGOs and CBOs and 
developed closer working relationships with communities and media 
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Summary of Lessons Learned

 Early institutional clarity generated confidence and captured resources 
Early decisions and action to establish the FRC and ERRA establishing and confirming 
institutional responsibility for policy development, coordination and programme 
implementation helped to build confidence among the assistance community, capture 
available funding, donor cooperation and implementing partners. Strong government 
leadership and institutional clarity brought coherence to the response, optimisiing 
resources and capacity. 

 Federal government provided committment and direction 
Federal government ownership showed committment and assured public confidence 
nationally and particularly among the affected communities. Federal government 
provided both direction and support to the seriously affected state and provincial 
governments.  

 Continuity 
The early establishment of institutional responsibility for the management of the 
housing programme provided valuable institutional and policy continuity. The 
presence of the same programme manager for ERRA from the beginning of the 
programme to its completion ensured invaluable continuity, with understanding 
of the policy development, ownership of all decisions, familiarity with issues and 
relationships developed with all partners. It is important to note the ERRA personnel 
continuity mirrored continuity of senior staff among the major partners. 

 Coordination   
The experience of the pilot IASC cluster in shelter provided good experience 
in coordination which was continued by many of the same shelter partners in 
coordination with ERRA. The early consultation establshed a process of clear 
leadership by ERRA, and adherence to the policy terms of reference for all 
implementing partners. Consistency in all standards, implementation, tools and 
reporting, along with clear confirmation of operational areas helped to ensure good 
coordination, avoiding duplication, inconsistencies and confusion. The standardized 
systems and close working relationships between partners facilitated simple transfers 
of responsbility between agencies over the duration of the programme.   
It is important to note that while coordination within the housing programme was 
strong and successful, coordination between the housing sector and other sectors was 
less of a priority for ERRA and less effective. 

 Policies determining institutional arrangements  
Policy decisions in the rural housing programme, for example to implement an owner 
driven approach with financial assistance directly disbursed to individual beneficiariy 
households, informed the design of institutional arrangements for programme 
management and the institutional relationship between ERRA and the beneficiaries. 

 Centralization and sustainability 
The design of the housing programme established direct management by the federal 
government of policy decisions and financial disbursement. Implementation capacity 
was provided by the Pakistan Army, over 30 implementing partner agencies, and 
of course by families and communities themselves. The role of the state, provincial 
and district governments in decision making and implementation of the housing 
programme was relatively small. This was in part due to the pre existing status of no 
government involvement in settlement and housing issues. The limited engagement 
by local authorities meant there was limited capacity building in terms of institutional 
development to address housing issues in future, few staff trained or experienced 
in the programme, limited transition or exit strategy to build on initiatives or act 
as a repository for technical information and other resources generated during the 
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programme. 

 Limited mandate of ERRA, the role of NDMA and other authorities.  
ERRA was an event specific authority concerned with reconstruction, defined 
primarily in the housing sector as replacement of assets. and hazard resistance in 
programme targets and indicators. Wider development issues such as sustainable 
settlement, housing infrastructure, and better housing performance, or institutional 
and community to support these issues were not ERRA’s priority. The limited mandate 
allowed ERRA to be specific and targeted in meeting its objectives and successfully 
avoid mission creep or loss of focus. Key concerns and responsbilities for local linkages 
and longer term sustainability could have been addressed by other authorities with 
longer term mandates including NDMA and local government. However this would 
have required institutional coordination and access to resources, and in the housing 
sector, considerable political committment to develop longer term systems. 

 Government, donor, partner and media attention moves on 
Between 2005 and 2010 over the course of the ERRA rural housing programme, 
five serious disasters and large scale conflct occured in Pakistan. Apart from these 
major events the country experienced political upheaval and economic problems. In 
these circumstances, the level of attention, advice and support for ERRA declined 
and diverted. There was little support from donors, institutional partners or media to 
advocate on issues of vulnernable households, institutionalization or sustainability. 
In comparison to the levels of attention, advice and support at the outset of the 
programme, by mid term or completion there was little external advocacy to improve 
the quality of completion or to address outstanding issues. 

Recommendations

 Government leadership. Political committment 
It is important that the Government takes an early and active role in the response, 
showing political committment and leadership. This will inspire confidence in 
the affected community, national stakeholders and the international community. 
Government ownership is key to validate plans and actions. The absence of 
government leadership is one of the greatest risks in all responses, posing perhaps 
a greater risk than deficiencies in resources, or continuing hazards. Government 
leadership is a precondition for all the other recommendations mentionned below. 
Government leadership does not necessarily mean the same as Government capacity 
to manage the response, but 

 Early decision making on institutional responsibility 
Early decisions regarding institutional responsbility to coordinate and manage the 
response are important to ensure the Government authorises engagement with 
various stakeholders and endorses decision making. Whether the government decides 
to establish a dedicated new agency or operate through existing agencies, through 
one arrangement from the outset of the emergency to completion or to allocate 
responsiblity for different stages to a range of agencies, it is important to avoid the 
risk of an institutional vacuum with consequent delays, confusion, frustration and loss 
of confidence and resources. At least an interim and working arrangement needs to 
be in place as early as possible and continuously. Early establishment of institutional 
responsibility will help capitalise on early funding,  

 Harness existing capacity. Work in partnership 
The Government agency (ies) with lead responsbility for coordination and 
management of emergency response or reconstruction may be a new agency or have 
new responsibilities. Even in the case of dedicated disaster agencies, standing capacity 
is usually limited in comparison to the capacities required to deal with a disaster. 
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While the lead agencies will need to strengthen their capacity, they can also access 
significant existing capacity, experience and expertise through partnerships with 
other government bodies, institutions, and the assistance community. This can allow 
flexibility, speed, resource and cost efficiency. It may be important to establish terms 
of cooperation or partnership, to provide leadership and to maintain positive working 
relationships.  

 Avoid sectoral segregation  
The housing sector from emergency shelter to housing reconstruction requires 
coordination with other sectors, including for example water and sanitation, 
livelihoods, environmental management, land and property. It is important to ensure 
there is coordination with associated sectors at all levels from policy fomulation to 
field implementation. With a growing trend of sectoral silos from the emergency 
response onwards, coordination is not automatic, it needs commitment and 
formalisation with joint working arrangements. 

 Government leadership. Political committment 
It was decided to provide 25,000 cash assistance to households as the first instalment 
of housing assistance and to assist in meeting shelter needs.

 National Government and Local Government 
A disaster will usually affect only part of a country, and the affected areas will 
include heavily and lightly affected areas. There are always pre existing contexts of 
relationships between those in power or authority at various levels and locations, 
between authorities and the public and between communities. The institutional 
arrangements for the response and reconstruction should be cognisant of the context 
and must address the need to develop and maintain ownership and accountability 
by all stakeholders in the recovery process. This will require consideration of 
representation, decision making, implementation and financial management 
responsibilities and a continuing process of communication and access to information. 

 Institutional development and sustainability 
All post disaster recovery programmes should seek to mitigate future losses by 
strengthening capacity to respond and by reducing vulnerability to hazards. 
Institutional development is a key aspect of capacity building, and should involve local 
authorities and line departments as well as specialised authorities, with long term 
responsibility. Institutional partners may be involved throughout the reponse or may 
be involved as part of a transition and exit strategy, but in either case investment 
in policies, systems and personnel are required to ensure the sustainability of 
development gains progressed during the recovery and longer term risk management. 

 Experienced partners need to advise authorities on the importance of exit 
strategies and institutionalisation 
The national, provincial and district authorities are likely to be overwhelmed at the 
outset of a reconstruction programme, and preoccupied with pragmatic project 
management to address immediate and shorter term needs. Donors, institutional 
partners and other advisors need to alert the government of the importance of 
considering from as early as possible the opportunities to invest in institutional 
development, institutionalization, consolidation and transfer of resources and exit 
strategies. Donor support is essential for institutionalization activities which can 
optimise the substantial investment made in reconstruction, resources generation and 
capacity developed and ensure the area and country is better prepared in the event of 
another disaster. 

 Community representation and participation  
There should be a formalized strategy for community representation, role and 
responsibility at all institutional levels in the recovery programme. This strategy should 
aim to improve decision making, build transparency and trust, reinforce ownership 
and concensus, and support sustainability. A dynamic programme like owner driven 
reconstruction can be more responsive if there is positive and proactive engagement. 

 Communication, transparency and access to information   
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The establishment of a new agency or a new reconstruction programme will involve 
a communication strategy as a priority. Communication with other government 
authorities, national institutions, assistance agencies, affected families, public and 
media requires significant attention and investment. Continued transparent access 
to information on progress, resources and other aspects of the programme are 
important for clarity, confidence and credibility. Two way communication can help 
dispel misperceptions and ensure the reconstruction agency is aware of local issues 
and concerns. The communication style of authorities post disaster will define whether 
they perceive themselves as paternalistic and ruling or facilitating and supporting. 
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URBAN ACTIVITIES

ACTIVITIES
 Urban housing reconstruction supported by ERRA rural housing reconstruction teams and activities including facilitating 

coordination of a wide range of stakeholders around urban housing safety issues. 
 Broad partnership established including all urban government, private and community stakeholders, facilitated by HRC 

teams and targeting housing and community planning and construction.  
 Training of government technical and programme staff and local private sector engineers and architects by HRC teams in 

safer construction, building vulnerability assessment, inspection and building control.
 Demonstration buildings and models constructed, practical training of masons, steel fixers and contractors. 
 Awareness activities developed for house owners and communities with geology departments and engineering experts 

for planning and building considerations in locations of highest hazard. 

Training structural engineer explains construction defects to muncipality 
engineers, contractors and local masons and steel fixers. 

Urban area billboards at busy bus park to promote the message: ‘Your safety is 
in the hands of your mason, use a earthquake trained mason for a safer future’, 

Community orientation, youth sessions, debate and discussion sessions to 
support ward level awareness of planning and building control issues. 

Damage in Muzaffarabad city centre, over 10,000 killed in city of around 
130,000 persons, and extensive damage to public and private buildings. 

Facilitation of cooperation and coordination between various government 
departments and urban organisations,‘Safer Houses, Safer Residents’ events. 

Demonstration construction at municipality offices and other locations in the city 
for trainingm information and promotion of safer building. 

AFTER ERRA, RECONSTRUCTION & RISK REDUCTION

ACTIVITIES
 Government officials and ERRA programme staff have been involved in response to shelter and reconstruction following: 

floods, cyclones, landslides and earthquakes from Gilgit Baltistan to Sindh in all provinces. 
 Hazard resistant design and construction has been incorporated into the national engineering and vocational training 

curricula through ERRA activities. 
 ERRA personnel, housing policies and standards institutionalised into the National Disaster Management Authority 

(NDMA) and provincial authorities. 

RESULTS
 Over 20 million people have lost their homes in disasters in Pakistan 2006-2010.
 Over 500 ERRA personnel trained in housing reconstruction have been involved in other disaster recovery in Pakistan, 

employed by over 40 organisations. 

ERRA programme architect assessing urban damage post monsoon flood with 
the community in Muzaffargarh, Punjab 2010. 

Monsoon flood 2010, ERRA teams carried out official technical surveys of 
housing types, damage and needs and prepared standards for reconstruction. 

ERRA teams are engaged in urban housing development and upgrading in 
association with national government, municipal authorities and communities 

ERRA programme engineer carries out consultation on local practices with 
masons in Baluchistan post earthquake 2008. 

Cyclone flood affected areas 2007, ERRA teams supported housing, land and 
social protection damage and needs assessment. 

Earthquake Baluchistan 2008, ERRA teams carried detailed technical assessment, 
developed standards for reconstruction and supported early recovery 
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EARLY RECOVERY:  
THE CONTEXT FOR 
HOUSING AND COMMUNITY 
RECONSTRUCTION

 Coordinating the shelter response, the Federal Relief 
Commission and the pilot IASC Shelter Cluster

 Winter shelter solutions

 Migration and displacement

 Spotaneous self recovery

1

Cooking for the family. Maintaining everyday life in tent 
accommodation, winter 2005, AJK. 
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INTERNATIONAL NATIONAL 
AND LOCAL PARTNERSHIPS IN 
RECONSTRUCTION

 ERRA Institutional Partners

 ERRA Partner Organisations 

 International NGOs National NGOs, Local NGOs

 Technical partnership

14

Engineer from the National Society of 
Earthquake Technology, Neapl, NSET, with 
UN-HABITAT engineer on field assessment

CHAPTER
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This chapter refers to the role of ERRA partnerships with institutional and implementing partners. 
It should be read in conjunction with chapter 13 institutional arrangements which describes 
ERRA partnerships and relationships with a range of Government authorities and institutions and 
Chapter 15 mobilizing financial resources which refers to relationships with funding partners.  
Chapter 14 refers generally to non governmental partners. 

The ERRA rural housing reconstruction programme needed to address a vast scale, from a starting 
position of very limited standing capacity. It was therefore essential to harness all available and 
appropriate human and financial resources as partners to develop and implement the programme. 
The programme management was therefore required to manage partners and partnership as 
imperative to managing reconstruction

Guiding Principles
 Harness partner capacity 

Housing Reconstruction was an enormous task and required the mobilization of available 
technical, human and financial resources to be harnessed to work in partnership to deliver 
ERRA objectives. 

 Institutional partner to support policy development 
Implementation of the rural housing reconstruction policy would involve Institutional partners 
engaged at policy and field level. 

 Partners should adhere to the owner driven approach 
Ensure compliance of all reconstruction partners to the owner driven housing strategy and 
implementation modalities.

 Equity and consistency 
Ensure all partner organisations adhered to agreed terms of reference, delivering consistent 
quality assured technical assistance and ensuring consistency in ERRA messages to the field. 
Ensure consistent tools are used for reporting. 

 Coverage 
Ensure all union councils had operational partners to ensure equity in provision of technical 
assistance. 

 Partner Support 
Partner Organisations had coordination and technical support through the Housing 
Reconstruction Centres HRC and the District Housing Coordinators (DHC) 

 Target existing organisations  
Target as partners, those agencies with previous on the ground presence in the affected union 
councils 

 Inclusiveness and outreach 
Partnership was not restricted to those with formal or financial agreements. Technical 
and other assistance was welcomed. Informal partnerships were supported to reinforce 
dissemination and sustainabilty.  

Introduction / Context
One of the greatest challenges in the rural housing reconstruction process was to ensure the 
provision of consistent technical assistance to all households to maximize the investment made by 
the Government. 

At the time of the earthquake there was little to no capacity on earthquake resistant construction 
in Pakistan. In addition, the lack of expertise and experience worldwide among non-governmental 
organisations in earthquake resistant housing construction made it difficult to identify partners 
for implementation. Even for those organizations that have housing experience, the earthquake 
prompted a shift in focus from being a housing provider to housing facilitator – a shift that was 
not necessarily met with support by donors. 

The initial lack of understanding among stakeholders of the importance of a people centered 
policy, and the reluctance of many donors to support an owner-driven approach had a significant 
impact on the levels of funding made available to ERRA partner organizations for skill and capacity 
development for housing reconstruction. 

ERRA’s institutional partners, the Pakistan Poverty Alleviation Fund, UN-HABITAT, the Swiss 
Development Cooperation, and during 2006 also the German Technical Cooperation (GTZ), had 
the joint obligation to strengthen the capacity of the Government, stakeholders and citizens 
to understand and apply earthquake resistant housing reconstruction policies, principles and 
techniques.  

Twenty nine partner organizations, which consisted predominantly of local and international 
non-governmental organizations, provided services at village level which included: providing 
policy information to beneficiaries, training artisans and self-builders in earthquake resistant 
building techniques, house to house technical assistance, facilitating the establishment of Village 
Reconstruction Committees, supporting beneficiaries in accessing grievance and redressal 
mechanisms, supporting Army Assessment and Inspection Teams in organising assessments and 
ensuring timely inspection at the various construction stages and supporting vulnerable families. 
In areas where no civilian partner organisation was operational, the Army provided technical 
assistance and training.

Key Decisions
 ERRA Strategic Working Group 

December 2005, the creation of the ERRA Strategic Working Group for Housing 
Reconstruction. This was the only functional participatory policy development group on 
housing issues. UN-HABITAT acted as secretariat for the group.

 Institutional Partners 
January and February 2006, PPAF, UN-HABITAT, GTZ and SDC were established as ERRA 
institutional partners to facilitate the rural reconstruction process through technical, policy and 
coordination support to ERRA as well as management responsibility for Housing Reconstruction 
Centres. To ensure coherent and realistic policy and implementation advise and support to the 
Government, all of ERRA’s institutional partners also carried out implementation at the village 
level. 

 ERRA Strategic Working Group for Housing Reconstruction 
December 2005, the creation of the ERRA Strategic Working Group for Housing 
Reconstruction. This was the only functional participatory policy development group on 
housing issues. UN-HABITAT acted as secretariat for the group.

 Clarification of separation between inspection and technical assistance roles 
February 2006, ERRA decided that civilian partner organisations rather than just the Army 
would be used for training and technical assistance at union council level and officially tasked 
UN-HABITAT to facilitate and manage the process of identifying, mobilising, and contracting 
POs.

 Criteria for Partner Organisations (POs) and terms of reference 
22 February 2006, General Eligibility Criteria for Partner Organizations (POs) for Rural Housing 
Reconstruction was established.

 ERRA Housing Reconstruction Coordination Group 
May 2006 Housing Reconstruction Coordination Group established in Islamabad with ERRA, 
PPAF, GTZ, SDC, NSET, and UN-HABITAT.

 Pakistan Army focus on inspection 
The Government decided that by the end of December 2006, where possible, the Army only be 
engaged in Assistance and Inspection activities, thus requiring new PO coverage for the union 
councils where the Army had been operating as PO. 

 Reallocation of union councils 
Reallocation of PO responsibility in various union councils started after the Army withdrawal 
and was managed by ERRA consecutively to redistribute capacity and funding.  
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 Local partnerships in completion stages 
UN-HABITAT developed a range of activities with local NGOs to provide training on hazard 
resistant construction and support environmentally sustainable building and settlement 
activities, targetting those organisations who had not previously been involved as POs. 
UN-HABITAT pursued activities in institutionalisation and dissemination, with the state 
and provincial governments, NDMA and ERRA. UN-HABITAT aslo tried to advocate on 
completion issues including extremely vulnerable families and Indian Administered Kashmir 
Refugee beneficiaries in the ERRA rural housing reconstruction caseload. 

Technical Issues

Note: 

See Chapter 13 Institutional Arrangements for description of ERRA coordination and 
partnership with Government authorities including: 

  Provincial and State Government, District Government, Line Departments. 
  NADRA, NESPAK 
  Pakistan Army, 
  The National Disaster Management Authority. 

See also Chapter 17 Information and Communication Technology (NADRA), Chapter 4 
Damage Assessment (Pakistan Army) Chapter 10 Housing Design (NESPAK). 

National and International Assistance Community

In early January 2006, through the ERRA Strategic Working Group for Housing Reconstruction, 
UN-HABITAT was requested by ERRA to assist in the mobilisation of a large number of national 
and international NGOs which were interested in supporting rural housing reconstruction. With 
the participation of these 80 NGOs, it was possible to design a realistic training strategy based 
on their knowledge of the affected area, and the cultural reality and constraints that present 
challenges that need to be overcome for training. The training strategy was also tailored taking 
into consideration the technical and financial capacity of potential partners

In late February, ERRA officially tasked UN-HABITAT to manage the process of identifying, 
mobilising, and contracting partner organisations. An exhaustive exercise was undertaken to 
identify who was doing what and where, and to allocate Union Councils to interested potential 
partners. Selection criteria was established by ERRA in consultation with the World Bank and the 

 UN-HABITAT expansion as PO in direct implementation  
By early 2007, a large number of union councils did not have PO coverage following Army 
withdrawal. UN-HABITAT agreed to act as provider of last resort as PO. As subsequent stages 
in the programme when there were no PO options, UN-HABITAT provided coverage, reaching 
over 50 union councils in 2009.  

 Army withdraw from inspection, transfer and consolidation of roles.  
In 2008 the Pakistan Army withdrew from their activities in inspection and certification, 
transferring responsibility to UN-HABITAT thereby consolidating the PO and inspection roles for 
the completion stage of the programme. 

Summary of Activities

 Establish institutional responsibility 
ERRA engaged in early discussions with NADRA to establish an institutional partnership to 
support the development of tools, methodologies, systems and information management 
including financial management. The ERRA operational manual set out information 
management roles and responsibilities for the wide range of implementing partners. 

 ERRA Strategic Working Group for Housing Reconstruction  
UN-HABITAT acted as secretariat for this group and process, carrying out extensive 
consultation during the first winter of 2005 / 6 including participation by over 80 local 
national and international NGOs, and professional bodies. This consultation led to key 
contributions to the development of the rural housing reconstruction strategy including 
specifically the training strategy, but also built understanding of the approach among 
potential partner organisations. 

 Development of the training strategy 
Displaced people were accommodated and received basic services in formally registered 
camps. 

 Establishment of Housing Reconstruction Centres (HRCs) 
6 HRCs were established in NWFP and 8 HRCs in AJK. 8 were operational by May 2006, 
subsequent expansion to cover all affected districts was completed by Spring 2007. 

 PO selection and mobilisation  
In May 2006 30 POs were selected and allocated geographic areas of responsbility. A 
small number of additional POs joined the programme at later stages. Several PO areas of 
responsibility changed over the course of the programme. 

 PO staff training  
Training curricula were devised for PO staff and for village level training, Curricula were 
developed by technical and social mobilisation working groups. Training was provided to 
all staff including those who joined at later dates in the programme. 

 PO coordination and support 
PO activities and reconstruction issues were discussed at regular coordination meetings 
at HRC level with support from HRC teams and the ERRA representative DHC. Technical 
backstopping support and other assistance was provided. POs were required to report on 
standardized ERRA formats through the HRC. 

 Technical partnership  
ERRA technical partners, including NESPAK, UN-HABITAT, SDC, PPAF, the World Bank 
and other contributors developed the menu of compliant construction, solutions for non 
compliant construction and a range of other technical specifications and guidance. 

 UN-HABITAT expansion of roles 
UN-HABITAT adjusted their role from institutional partner to major PO coverage in 2007 
and subsequently replaced the Pakistan Army to cover inspection tasks alongside PO 
activities and the implementation of housing completion activities. 

HRC based training of artisans. Training 
took place at village level and HRCs. 
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where possible the Army only be engaged in Assistance and Inspection activities.

In November 2006, the successful mobilisation of an additional 3,3 million USD through UN-
HABITAT from the Swedish and Swiss governments allowed for additional funding for contracting 
Partner Organisations. On 5 December, ERRA announced the bidding for the management 
of HRCs and Union Councils. By the end of December bids were received from 14 partner 
organisations, covering an additional 31 Union Councils. The contracting took place in early 2007.

By March 2007 the total number of Union councils covered by a civilian partner organization was 
177 union councils. The break down was as follows.

Pakistani NGOs No of UCs International NGOs No of UCs

BEST
NRSP 
WWOP
OAKDF
RSPN
SRSP
SUNGI
TCF

18
11
1
1
10
15
15
5

ACTED
AKDN
Belgian Red Cross
CARE International
French Red Cross
IBC- Turkey
Islamic Relief
IRC
Johanniter
Mercy Corps
PAI
Premier Urgence
Shelter for Life
SDC
Habitat for Humanity

4
1
2
4
3
2
4
5
2
5
4
3
9
2
1

TOTAL 76 51

Additional Coverage 
from HRCs 

UN-HABITAT
 IOM

36
14

GRAND TOTAL 76 101

Institutional partner changes: GTZ pull out 

In the Autumn of 2006, GTZ’s decision to pull out of HRC management left one third of HRCs 
without funds or technical and administrative support. This complicated overall coordination of 
the housing sector, directly and indirectly impacted activities in a large number of Union Councils; 
stymied efforts to support, coordinate, monitor and report on training activities; and limited 
IP ability to address review mission recommendations across all HRCs. In addition, effectively 
planning transition to other management became problematic, as the move was undertaken 
without official consultation with or notification to other Institutional Partners of ERRA.

The pulling out of GTZ was felt as a draw back in providing coordinated support to the 
Government by the International Community. However, it was felt by some partners as a positive 
development as GTZ was considered as an “unwilling” partner and by pulling out of the operation 
reducing the incremental cost and difficulties of interagency cooperation.

The gap in service provision left by GTZ, was in part been met by two new institutional partners: 
Shelter for Life (SFL) who assumed the management of HRC Bana and the Pakistan Poverty 
Alleviation Fund (PPAF) that took over the management of HRC Ahl in Mansehra District. The 
establishment of an additional HRC in Abottabad was managed by IOM through funds from UN-
HABITAT. HRCs in Shangla and Kohistan remained under Army training and inspections teams for 
training and technical assistance.

The Participation of Local NGOS

National NGOs and Network Organisations 
The earthquake affected districts included areas which had relatively low prevalance of NGO 
and INGO activity prior to the earthquake. In AJK security issues had limited access for INGOs 

participants of the Strategic Working Group for Housing Reconstruction. This exercise resulted in a 
database and map of the affected area, indicating the responsibilities of Partner Organisations at 
the Union Council level. 

General Eligibility Criteria for Partner Organizations for Rural Reconstruction

Strategic Working Group on 22 Feb 2006

 The potential partner organization must:
 Be registered under one of the existing registration laws of Pakistan. INGOs require 

registration with EAD of GoP. Preference will be given to organizations registered 
under the Voluntary Social Welfare Agency Ordinance 1961, the Societies Registration 
Act 1860, or Section 42 of the Companies Ordinance 1984. 

 Be involved in participatory development at the grass-roots level, have the capacity to 
expand its outreach and have a well-developed strategy and work plan for the future.

 Have had a presence in UC or district prior to the earthquake or during the relief 
phase.

 Have previous training experience
 Have a track record for training delivery
 Have technical and  community development staff and contact with CBOs and other 

local community members
 In the case of INGOs, have local partnerships as part of service delivery strategy
 Have gender equity as a focus in programming.

Additional criteria if more than one organisation in the same UC

 Training in progress
 Coverage of activities in UC
 Capacity to deliver to the entire UC
 Ability to cover another UC
 Existing field offices with support staff and logistics
 The extent of existing community networks through previous interventions

Fiscal requirements

 The sources of present funding should be transparent and the structure of governance 
must be democratic. 

 The organization must have a proper accounting system supported by balance sheets 
and profit and loss account statements or income and expenditure statements with the 
minimum requirement of a cash-book supported by a bank statement. 

 The organization must have a system of internal controls and external audits.
 The organization would be willing and able to maintain all relevant records, documents 

and information in respect of financing received from its donors and to furnish these 
upon request. 

Necessary documentation

 Registration documents
 Annual/financial report
 Audit reports
 Staffing table
 Information on donors and current programme structure

In order to have Union Councils allocated, each organisation had to fill in a pre-agreed application 
form and provide evidence of capacity and registration documentation in Pakistan. Upon 
ERRA approval, a Memorandum of Understanding was signed between ERRA and its partner. 
Priority was given to those organisations that had their own funding so that training could start 
immediately with these NGOs.

By September 2006, the acute lack of Partner Organisations was identified as the main challenge 
that could lead to the failure of the housing reconstruction strategy. The ERRA-UN Early Recovery 
and the first anniversary of the earthquake were used to alert donors on the importance to further 
support the housing sector largely under funded so far. This was further accentuated by the 
decision of GTZ to pull out of rural reconstruction activities and by the official disengagement of 
the army from training activities. The Government decided that by the end of December 2006, 
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 The community infrastructure programmes usually involved budgets invested at community 
level which provided incentives for community engagement in collective activities, unlike the 
housing programme alone which was individually based and implementing partners did not 
bring funding leverage. 

  The organisations had a pre disaster relationship with the communities and expected to 
continue in community development programmes in the same areas after the completion of 
ERRA programmes. This meant that community mobilization was carried out with less haste, 
more traction and with more sustainability. 

 The fact that organisations were expected to stay long term in the area provided greater 
interest and funding incentive for communities to engage in community organisations and 
collective activity. 

NRSP and RSPN also undertook implementation as partner organisations directly for ERRA, 
including with funding by the Asian Development Bank. operating in critical remote union councils 
close to the epicentre of the earthquake. 

RSPN provided key inputs in the development of social mobilization activities, from late 2006, 
developing the training curricula and providing training for field staff, standard operational 
proceedures for the mobilization of village reconstruction committees, and strengthen the 
community development dimension of the overall programme See chapter 12. community 
organization. This helped to ensure greater quality and consistency in the social mobilization 
approach used by the range of agencies across all districts, and drew on best practice and local 
knowledge developed by RSPN members including AKRSP working in hazardous mountain  
communities for many years. 

The RSPN role in developing social mobilization elements in the programme built upon earlier 
work by Strengthening Participatory Organisations (SPO) a national umbrella and network 
organisation which had developed and provided the initial stage social mobilisation curricula and 
training at the outset of the programme in early 2006. 

Both SPO and RSPN brought a consistent approach of social mobilisation as a facilitation and 
support role, and importantly sought to lay a foundation for longer term community development 
through the recovery and reconstruction programmes. 

BEST, SUNGI, TCF

Apart from Rural Support Networks, other major national and provincial NGOs played significant 
roles in the implementation of the programme bringing different backgrounds, perspectives and 
linkages: 

Basic Edcuation and Employable Skills Training (BEST)

BEST is based in NWFP, BEST brought a livelihoods and skills background. 

Sungi Development Foundation 

Sungi are a national NGO, Sungi was established on a platform of social justice, equity and 
equality. They support policy and institutional chancge by mobilizing communities to transform 
their lives through equitable and sustainable use of resources. They focus on a local and enabling 
approach but carry out vital field research to inform advocacy contributions. Sungo operated as 
an implementing partner for PPAF as well as directly for ERRA in the Rural Housing Reconstruction 
Programme  
Sungi were particularly active in discussions on the sustainability of risk reduction in the affectes 
areas and in the development and implementation of environmentally sustainable housing 
measures in the completion stage of the programme. They have long established relationships 
with Oxfam and other INGOs and institutions. 

The Citizens Foundation (TCF)

TCF is a national NGO based in Karachi. They were established to pursue quality edcuation for the 
less privileged. They were involved in school construction and reconstruction in the affected area 
and became involved in housing through their construction experience. 

Local NGOs, INGOs and the ERRA Partnership Organisation Mechanism

The criteria required by ERRA to meet their terms of reference as partner organisations (POs)  

.Relatively few national or local NGOs were operational and many of the existing were politicially 
based. The earthquake affected areas of NWFP included many remote and conservative 
communities where outsiders rarely had access, and therefore NGOs were unlikely to be 
operational. However, Pakistan had major national NGOs and umbrella or network organisations 
supporting local grassroots and community organisations. These organisations may or may not 
have had members operational in the affected areas. They proved a valuable resource in terms 
of strengthening policy development, devising curricula and providing training and guidance on 
social mobilisation, condensing national experience for access by new partners, and drawing on 
large scale capacity to carry out direct implementation. 

NRSP, RSPN, SPO

The National Rural Support Programme (NRSP)  and Sarhad Rural Support Programmes (SRSP), 
both members of the Rural Support Network (RSPN) were operational before the earthquake in 
a number of union councils in the affected districts. The RSPs involve poor communities (mainly 
though not exclusively rural) in improved management and delivery of basic services through a 
process of social mobilization. The RSPs are primarily  focused on poverty alleviation by harnessing 
people’s potential to undertake development activities. RSPs are designed in such a way that 
they specialize as support organisations providing social organisation to the community.  NRSP 
and SRSP were not previously active in the housing sector, but had been involved in construction 
skills training and in water and sanitation. Most importantly the RSPs were very familiar with 
rural communities, rural development issues and had access to guidance and technical support, 
decades of excellent experience in various parts of the country, and to a national roster of staff. 

NRSP and SRSP, both had previous experience of working with the Pakistan Poverty Alleviation 
Fund (PPAF) as implementing partners in World Bank funded rural development programmes. In 
the post earthquake recovery, NRSP and SRSP engaged with PPAF in integrated reconstruction 
and rehabilitation programmes, including community infrastructure rehabilitation, livelihood and 
housing reconstruction and rehabilitation, generally in union councils where they had previous 
presence and relationships with communities. These were among the most poor union councils as 
the RSPs would have previously indentified vulnerable communities for programme development. 
There were significant advantages for the RSPs and for Islamic Relief who also had previous 
presence in affected districts and entered implementing partnership arrangements with PPAF to 
deliver integrated programmes. The advantages included the following: 

  The communities were familiar with NGOs and familiar with the specific organisations. 
  NGOs were familiar with the community, including understanding predisaster conditions and 

circumstances. 
  Communities were mobilized, familiar with community consultation and representation and 

already organized with committees, identification of vulnerable and other information. 
 Integrated programmes provided opportunities to address local priority concerns and 

opportunities, with complementary and related activities such as housing and water and 
sanitation. 

NRSP engineer on site supporting door to 
door assistance teams. 



347346 347

14  INTERNATIONAL NATIONAL AND LOCAL PARTNERSHIPS IN RECONSTRUCTION

346 347

information and guidance towards risk reduction and preparedness in the event of disasters. 
Note a series of landslides and flooding incidents  during 2009 and 2010 had received minimal 
federal support or attention and therefore the mobilization of local capacity was an urgent issue, 
including coordination between government and NGOs. 

It is likely that greater participation by small and local NGOs in the programme could have 
strengthened the advocacy for community representation in decision making, reviews of progress 
and monitoring and evaluation, Local NGOs might have had a greater interest in the sustainability 
of development gains and risk reduction awareness in their own communities. Such advocacy or 
requests by local NGOs would have needed a consultation mechanism and policy development 
by government at local level, at least at state or provincial level. The limited role by local NGOs 
mirrored the limited role by local authorities. It may have been more feasible for the larger and 
national network NGOs to carry out advocacy initiatives by engaging with the state or provincial 
governments or directly with ERRA at federal level. This   happened to a greater extent in the 
earlier stages of the programme but was markedly absent from the mid point onwards when 
critical issues still needed discussion for example questions of sustainability and the plight of 
extremely vulnerable households who had not managed to construct, UN-HABITAT tabled these 
concerns, but there was not a broad based interest by local organisations which might have 
generated public pressure. 

It is important to note considerable constraints in the capacity of many local NGOs, including their 
political origins, and selective constituencies which might have caused issues in their impartiality 
in implementation of programme activities, representation of community concerns, potential 
issues in recruitment or other operations. Monitoring such issues would have required additional 
layers of management over and above the systems put in place by ERRA to support partner 
organisations, which were based on assumptions of professional practice. 

Technical Partnership

The ERRA Rural Housing Reconstruction Programme was addressing very new challenges for the 
government and engineering community in Pakistan. The range of construction types before 
the earthquake included several vernacular technologies, the options for reconstruction would 
need to include international best practice in engineered and non engineered conventional 
construction materials and technologies but would also have to consider the potential of 
local solutions and arrive at policy decisions, devise standards, generate training and public 
information materials. Pakistan had very limited experience of major earthquakes, and had 
limited institutional preparedness in the form of codes, human resources or public information. 
The existing engineering capacity was predictably focused on engineered buildings rather than 
housing. This comprised a major challenge for ERRA to access appropriate technical advice and 
inputs to operate an ambitious owner driven reconstruction programme which aimed to provide 
appropriate and affordable solutions in a timely and accessible manner. 

The development of technical support was a continuous effort, requiring inputs and consideration 
over the full duration of the programme in order to respond to continuously evolving field issues, 
problems and opportunities and to different stage activities. 

The main stages were: 

required significant capacity and experience which were generally prohibitive for local and 
national NGOs local to the affected districts. Apart from a general lack of technical construction 
or training expertise, the majority of local NGOs could not meet the cirteria for financial 
management and administration capacity. They were not familiar with institutional donors, project 
documentation, reporting and accountability. It was easier for international NGOs and large scale 
national NGOs to meet the ERRA criteria, often having previous disaster experience and significant 
previous budget turnovers and robust financial accounting systems. The majority of INGOs had no 
previous presence in the affected districts and needed to establish everything from zero, premises, 
teams, programmes and systems. The majority of large national NGOs faced similar challenges. 
Many of the larger NGOs and INGOs were familiar with post disaster response, but this also 
meant that they were drawn into the responses in major disaster and conflict events in the rest of 
Pakistan from 2008 onwards, diverting their priorities from continuing in the earthquake areas, 
to completing operations and consolidating capacity for new locations. This also reflected donor 
attitudes where large scale new events consumed available funding. 

The local NGOs had very limited capacity but had also some advantages including local 
knowledge, low costs and most importantly a long term interest in sustainable development in the 
area. 

The ERRA institutional structure determined that only one partner organisation would 
be operational in and responsible for each union council, providing support for housing 
reconstruction and rehabilitation. This meant predominantly INGO and large national NGOs. There 
was an opportunity, however, for the promotion of partnership arrangements whereby local 
NGOs could have partnered with the INGOs and larger NGOs. This could have brought valuable 
local knowledge and capacity to the larger organisation as well as flexibility and credibility. The 
smaller local organisations could have benefited from capacity building, exposure to development 
practices and administrative and financial management. One of the greatest advantages could 
have been to ensure local NGOs and CBOs participated in the housing reconstruction programme 
to develop their technical understanding of safer housing and settlement so they could continue 
to support community based risk reduction and risk management and ensure a sustainable 
repository of information and guidance for communities. A broad based participation by local 
NGOs could have provided opportunities for the development of local networks and collective 
engagement with local government, local elected representatives and local institutions.  

The UN, INGOs and larger NGOs establishing as POs recruited from local smaller NGOs, usually 
drawing the more experienced or dynamic staff. While this reduced the capacity of local NGOs 
in the short term during the recovery programmes, the staff concerned did receive valuable 
training and experience through working for larger organisations. Many staff formerly from small 
organisations returned to their former employment after the completion of ERRA programmes, 
and many others who had started with NGOs in the emergency response and continued in ERRA 
reconstruction also joined a number of local organisations afterwards. However, the majority of 
newly trained staff who joined local NGOs were social mobilization staff, those who had been 
engaged in finance and administration tended to depart for commercial or government work, 
engineers departed for site supervision work, often overseas, and artisans returned to construction 
work. 

As mentionned the strengthening of local NGOs might have been more effective if there was 
formal partnership arrangements, but other initiatives could have been developed, for example 
formal training or mentoring by stronger organisations, secondment of staff from stronger to 
weaker organisations, or the promotion of local networks for consolidation. 

In the completion stage of the programme, UN-HABITAT developed engagement and activities 
with the local NGOs in AJK, to involve them in environmentally sustainable housing and 
settlement initiatives and to take the opportunity of remaining time and expertise in the ERRA 
programme to build local NGO capacity in terms of safer building and other risk management 
awareness issues, including ensuring hand over of all public information materials. Local 
NGOs were particularly interested in measures which were cost and energy saving, including 
rainwater harvesting and fuel efficient stoves They played a valuable role in the identification of 
local priorities working with communities to ensure the package of measures promoted were 
demand led and appropriate to needs and conditions. Locaal NGOs and CBOs were found to 
have very low levels of knowledge of risks and safe construction, but high levels of interest and 
participated in intensive practical and theory training. This training was considered an investment 
not only in safer housing in future but also in the promotion of safer community buildings for 
health, education or mosques in future. Local NGOs participated in roundtable discussions with 
local government to plan jointly for sustainability and longer term access for the community to 

HRC staff visit Mercy Corps International 
field office for discussion on progress and 
field issues. 
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brought significant specialized earthquake engineering expertise with back stopping by their 
headquarters in Kathmandu. Most importantly they brought a very strong and coherent approach 
and methodology which was to inform policy decisions and was the basis of the master trainer 
training programme which took place incrementally from May 2006 to 2007. The NSET team 
brough hands on leadership, mentoring and guidance to the master trainers and field teams, 
trouble shooting field issues and reinforcing their approach through working alongside Pakistani 
teams in the community. Familiarity with language and culture was an advantage to reinforce 
Nepalese Pakistani communication and traction. The relationships developed with NSET through 
sustained input to the programme development and close working exchange with key personnel 
was continued after NSET completed their contract and returned to Nepal, maintaining informal 
backstopping and mentoring support. 

The role of and input from UN-HABITAT and SDC in the development of technical standards 
is described under Chapter 10 Housing Design and Construction Technology and Chapter 11 
Cultural Heritage Conservation as well as Chapter 16 Training Requirements in Reconstruction. 

National Universities, National Professional Bodies

There was not an official partnership or agreement between ERRA and the engineering or 
architecture departments of the various national universities to provide technical input to the rural 
housing programme. There was likewise no official partnerships with the institutes of engineers 
or institutes of architects and planners. This was in part due to the non engineering nature of 
housing construction, whereby the official engineering community did not have professional 
member’s involvement at astake. It may also have been due to the comprehensive role and service 
provided by NESPAK. At early stages in the formulation of policies and standards representatives 
of the universities and professional institutes took part in roundtable discussions, including 
advocating the promotion of local technologies, standardised housing designs and other inputs. 
ERRA did not formalize a central review and approval unit of technical professionals as initially 
proposed in the strategy and relied on the NESPAK formal advisory role and a process of informal 
engineering discussion between stakeholders generally directly involved in implementation of the 
programme. 

Several individuals and institutions provided informal technical advice and support and carried 
out academic research related to the ERRA housing programme. These included the Centre 
of Earthquake Engineering at the University of Engineering and Technology, Peshawar, the 
NED University of Engineering and Technology at Karachi, the school of architecture at Beacon 
House University, Lahore, the School of Architecture at the National College of Art, Lahore, 
The University of Engineering and Technology at Taxila, and others. The contributions included 
practical material testing, development of numerical models, development of specifications, 
testing and demonstration on site, documentation of heritage buildings and vernacular 
construction, and several student research projects. These linkages helped to highlight the 
importance in engineering practice in Pakistan of local and traditional materials and technologies, 
the role of engineers in terms of advocacy, training and awareness instead of only formal 
consulting services, and most importantly the potential of hazard resistance engineering solutions 
to reduce risk in the building stock in the country. 

There were no university departments of engineering or architecture directly located in the 
earthquake affected districts and therefore likely to act as a local resource, but the local 
polytechnics where the majority of sub engineers are trained were encouraged to participate in 
initiatives related to the housing reconstruction programme. Staff and students visited programme 
areas, took part in survey and documentation work and participated in theoretical and practical 
training.

The universities and polytechnic engineering and architecture departments constitute an 
important repository for information generated during the programme including documentation 
of local construction, defects, causes and types of damage, and training and information materials 
which can contribute to continuing engineering education and research and remain available as 
a resource in the event of future risk reduction or reconstruction programmes including in other 
parts of the country, The unviersities often provide advisory services to provincial governments and 
NGOs and therefore provide a conduit for lessons learned from the ERRA programme for future 
use through technical people who have capacity and professional interest to build on the progress 
made. 

A number of other university departments and individuals were involved in academic work or 

  Development of earthquake resistant standards, training and information, including field and 
desk research and analysis.  

  Development of technical capacity, training of trainers, training of artisans
  Site support, resolution of engineering issues and field queries such as non compliant 

construction. 
  Environmentally sustainable housing and settlement activities. 
  Consolidation, institutionalisation and dissemination

NESPAK

The Government of Pakistan had appointed NESPAK to a formal role as general consultant 
to ERRA with responsibility for technical guidance and monitoring. In addition to this role, 
NESPAK provided sectoral programme specific support to the development of technical support 
activities. In the case of housing, this included signficant engineering support for analysis and 
recommendations in a largely non engineered construction sector, This was critical support, as 
reliance on codes would have severely undermined the principles of the programme and failed 
to recognise the characteristics of the housing sector. NESPAK carried out field survey visits to 
investigate specific technical issues over the course of the programme, but with the housing team 
based in Lahore, they also operated by reviewing field documentation collected by UN-HABITAT 
and SDC field technical teams who had the comparative advantage of field access. Although many 
engineers disregard housing in favour of more complex and large scale engineering for attention 
and profile, NESPAK allocated a very senior structural analyst to support the ERRA rural housing 
programme. This expertise and capacity was critical, as the analysis of vernacular construction for 
example required advanced and complex engineering ability and field experience. 

World Bank

The World Bank was a key donor in the ERRA rural housing programme and as such played a 
major role in policy development including advising on conditions of financial assistance in the 
form of engineering standards which were to be complied with. The World Bank team included 
engineering and other technical capacity in country and internationally. 

SDC UN-HABITAT

ERRA established institutional partnership agreements with GTZ, SDC and UN-HABITAT including  
responsibilities to contribute to policy development, engineering standards, training and public 
information. UN-HABITAT was tasked by ERRA to lead the development of the training strategy 
and the development of training curricula. This was a major component to establish adequate 
capacity and awareness to adopt and execute safer construction recommendations. GTZ withdrew 
from the programme in 2006. The establishment and operation of Housing Reconstruction 
Centres by UN-HABITAT and SDC in AJK and NWFP early in 2006 brought them directly in contact 
with issues of vernacular construction, material supply and costs, and non compliance which drove 
the engineering debate. 

The requirement to front load the generation of training and capacity building led UN-HABITAT 
to access additional experienced partners. Emergency Architects provided technical support for 
the training of inspection teams for damage assessment and started the process of identifying the 
range of local technologies. 

NSET

The National Society of Earthquake Technology, Nepal (NSET) had been present from shortly 
after the earthquake providing training to local government technical staff and starting mason 
training and public awareness activities. They therefore had built up a good knowledge of field 
and community issues. NSET were brought on board by UN-HABITAT to specifically support 
the development of the rural housing programme in policies, strategies, technical standards, 
training and community mobilization. NSET had unique experience and expertise from several 
years of excellent programme implementation in Nepal and elsewhere in south asia. They were 
specialised in focusing on artisan training and skills development and creating community 
awareness to ensure demand for safer construction by houseowners. They brought an excellent 
understanding of the informal construction sector, rural and mountain communities. NSET 

HRC engineers and artisans working 
in partnership with UET Peshawar on 
laboratory testing of Dhajji construction. 
Carpenters from the affected area 
travelled to the university to replicate 
timber joints 
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contributed advice to the housing programme, including faculty and students from geology, 
geography, social anthropology, management science, public health,

International Technical Community

The World Bank, UN-HABITAT, SDC and NSET drew upon international expertise in the 
development of standards and guidance for hazard resistant housing construction. NESPAK 
also referred extensively to existing international codes and guidelines for earthquake resistant 
engineered and non engineered construction. Through these and other channels discussions 
were developed with international universities, researchers, practitioners, private consulting 
engineers, government departments, conservationists and otehr specialists. This was particularly 
useful to gain advice and access research and analysis on vernacular construction issues which 
are generally outside of engineering codes and standard engineering education. The technical 
community internationally was aware of the serious impact of the earthquake and very willing to 
contribute time and advice voluntarily, without formal partnership arrangements. This allowed for 
flexibility and open discussion and inclusiveness as there was not a single expert or consulting firm 
authorised to monopolise technical argument or defending their position and opinion. Unsolicited 
contributions were not imposed in the discussions and the discretion and decision making 
remained with ERRA and NESPAK. 

The motivation to widen the discussion was intended to access greater resources of knoweldge 
and experience but it was also seen and used as an opportunity to engage the technical 
community in the programme to become stakeholders in an owner driven approach and to be 
familiar with the constraints and opportunities involved. 

Many of the contributors had visited the affected area after the earthquake and therefore had 
first hand knowledge of construction issues, and wanted an opportunity to continue to provide 
support or to follow the progress. Others did not have first hand knowledge but had professional 
interest. 

The sharing of field survey information provided a unique remote access for the international 
technical community, providing knowledge from local artisans, photographs and data to support 
training, research and other activities. In return the remote advice was very cost effective and the 
roundtable remote exchanges provided very useful technical debate which afforded continuous 
learning for the stakeholders in Pakistan. 

Risks and Challenges

 Partners agreeing to terms of reference and owner driven approach 
A challenge was to ensure that partner organisations agreed to facilitate housing 
reconstruction rather than build houses for people. MoUs and funding was dropped to certain 
partners because of issues related to violating the ERRA “owner driven” policy.

 Achieving quality and consistency in service delivery 
The wide diversity of the quality of the training and technical assistance provided by Partner 
Organisations was a challenge throughout the reconstruction process.

 Mobilization time 
For many partners the set-up period was overly prolonged. Partner Organisations had difficulty 
finding qualified staff, establishing base camps and/or completing basic data collection.

 Policy impacts 
Delays in approval of building standards impacted the work of partners, for instance, the 
late approval of battar construction techniques significantly affected partners in Batagram 
District, while all partner organisations were affected by delays in the release of the compliance 
catalogue.

 Security constraints 
Security issued posed problems particularly in both Neelum and Allai valleys. Deteriorating 
security in the country during 2008 and 2009 affected the willingness of the international 
assistance community to continue field operations in Pakistan, resulting in the closure of some 
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NGO operations and cancellation of donor missions including monitoring and evaluation 
missions. 

 Targets and reporting  
Tracking training progress was a constant challenge. It was a challenge to get partner 
organisations to have defined targets and benchmarks for each UC aligned to progress 
indicators established by ERRA and linked to fortnightly TMIS performance reports. 

 Collaboration between Army and NGOs 
PO-AI team collaboration was not straight forward. For instance the Army teams requested 
collaboration with POs for inspections but POs were hesitant due to security and accountability 
implications. 

 Funding  
Maintaining sufficient funding levels for partner organizations was a constant challenge and 
required advocacy  at all levels also directly from ERRA to donors. The lack of adequate funds 
for training and technical assistance at critical phases of the reconstruction process have had an 
impact on the coverage of equitable technical assistance and slowed down the pace of training 
delivery.

 Funding  
Maintaining sufficient funding levels for partner organizations was a constant challenge and 
required advocacy  at all levels also directly from ERRA to donors. The lack of adequate funds 
for training and technical assistance at critical phases of the reconstruction process have had an 
impact on the coverage of equitable technical assistance and slowed down the pace of training 
delivery.

 National priorities  
In 2007 Pakistan and other countries in South Asia experienced severe flooding. In Pakistan 
over 2 million people lost their homes. This was followed by an earthquake in Baluchistan in 
2008, conflict related displacement of over 3 million people in 2009 and the unprecedented 
monsoon floods in 2010. All of these events drew attention, capacity and funding away from 
the earthquake response with many partners and donors trying to respond to successive 
emergency and reconstruction needs.  
Apart from new disasters, Pakistan experienced considerable political upheaval and economic 
challenges in 2008 and 2009 affecting national priorities and donor assistance. 

Results and Achievements

 A shift for NGOs from being housing providers to housing  reconstruction facilitators.

 Significant coverage of training and technical assistance through HRCs and UC level support in 
the affected area. 232 union councils supported by partner organisations. 

 232 union councils supported by partner organisations. 

 Fourteen Housing Reconstruction Centres were established throughout the operation across 
the affected area to build capacity for reconstruction.  These housing reconstruction centers 
were established in Muzaffarabad, Patika, Hattian, Bagh, Rawalakot, Dhirkot, Abbaspur, 
Haveli, Balakot, Ahl, Batagram, Bana, Maira, and Abbottabad. 

 Principles of uniformity and equity followed: NGOs all agreed to implement training and 
technical assistance activities according to the same standards and guidelines using uniform 
training curricula.

 For many NGOs the reconstruction process was the first time that they had worked closely as a 
partner with Government.

 For many NGOs the reconstruction process was the first time that they had worked closely as a  
partner with a national army. 

 For many in the Pakistan Government and Pakistan Army, the ERRA programme was the first 
time they had worked closely with NGOs or UN agencies. 

 Field realities, good practice and constraints were instrumental in directing the policy level 
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Summary of Lessons Learned

 Limited NGO capacity in housing sector 
The rural housing strategy was designed on the basis of complete coverage of all union 
councils by partner organisation technical support. In the event, there were insufficient 
NGOs willing or able to carry out this role. While a high proportion of NGOs engage in 
emergency shelter activities as part of overall emergency response, relatively few NGOs are 
interested, experienced or skilled to engage in housing reconstruction, and fewer still who 
can implement a facilitating role in housing reconstruction. This is despite the fact that over 
the last 10 years the owner driven approach has become the preferred approach. 

 Limited donor support for housing sector and facilitating role 
The cost of operating as a partner organisation was relatively low and very cost effective 
compared to a direct implementation role. The investment was important to leverage 
optimisation of large sums of money in reconstruction, and ensured benefits to a large 
target population. However, there was very low donor interest or support for a technical 
assistance role in housing. The reasons include lack of visibility, high proportionate costs in 
personnel, lack of donor experience, lack of NGO experience. The absence of predictable 
funding for an adequate duration was a severe constraint on PO mobilization and 
continuity and could have undermined the programme. 

 Capacity building 
There is a need to invest in capacity at several levels and disciplines to develop in time and 
at scale to support housing reconstruction which is by nature high numbers and generally 
one of the fastest recovery sectors. This includes bringing both new information and skills 
such as hazard resistant design and construction knowledge but also new approaches 
such as facilitating owner driven principles. The first winter season was largely preoccupied 
with emergency response when preparation for reconstruction could also have been 
underway in terms of capacity building. Training was front loaded but it was just as 
important to ensure there were later opportunities for new recruits and new partners as 
well as sustained backstopping and mentoring to develop adequate understanding among 
partners. 

 Local partners and sustainability 
The ERRA partner organisation criteria were prohibitive for small local NGOs. There were 
opportunities to promote partnerships between larger external organisations and smaller 
local ones, to invest in training of local NGOs or to introduce another appropriate role for 
local NGOs to ensure they were not exlcuded from participating in the largest recovery 
programme. Their absence meant they generally did not learn safer building skills or 
awareness, and were ill placed to contribute to longer term sustainability of the progress 
made during the programme in risk reduction or a sustainable partnership between local 
government and local NGOs in addressing risk management. 

 Centralized control, standardized tools, curricula and reporting methodologies 
The ERRA programme set the principle of equitable assistance as a key objective. This was 
progressed by standardizing construction guidance, training curricula, public information 
and notices, terms of reference, standard operating proceedures and designated activities 
and outputs, reporting formats and monitoring and evaluation proceedures for all partner 
organisations. This helped to bring quality assurance as well as consistency, helped to 
support tracking of progress and ensure easy interchangeability of partners over the 
duration of the programme 

 Informal and formal partnership processes 
The ERRA rural housing reconstruction strategy issued early in 2006 proposed a central 
review and approval unit with continuing formal authority over design standards and 
specifications. This  body was not constituted. The anticipation of continuing technical 
issues to be addressed however was correct. In the absence of a formal arrangement, ERRA 
technical stakeholders managed to work in an informal working arrangement to review 
technical issues and arrive at agreed recommendations. This process was successful mainly 
due to personal efforts by all concerned, but the lack of official terms of reference made 
the timing ad hoc and unpredictable, and generated other frustrations. For those inside 
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the process the working arrangement was good, but for those outside the process and the 
public the basis participation in and timing of decision making was not transparent.  

 Continuity 
ERRA was established with institutional responsibility for housing reconstruction very 
soon after the disaster and continued to coordinate and manage the programme to 
completion. This was a major advantage for non Pakistan government partners incuding 
donors, institutional partners, UN, INGOs and NGOs to engage in a continuous process 
of policy development and project implementation coordination and management. The 
continuity of the ERRA programme manager reinforced the institutional continuity. The 
senior management of the institutional partners, donors and implementing partners also 
remained the same personnel over the course of the programme. This ownership of the 
programme helped to maintain adherence to the objectives and benefit from established 
working relationships. 

Recommendations

 Investing in partnership 
The basis of partnership in a reconstruction programme is not simply in the written terms 
of agreement. All of those entering into partnership should understand and support 
principles of partnership including trust, respect, communication, generosity and shared 
responsibility. As far as possible partners should seek to support the Government lead in 
the reconstruction process and not compete with their role or profile. Effective partnership 
is not automatic it will require sustained investment of time and energy, patience and 
perservance. 

 Capacity assessment 
Carry out a capacity assessment to ascertain the expertise, experience, personnel, location 
and intentions of potential partners including local, national and international NGOs. This 
will also help to inform discussions on training and support needs. 

 Promote participation by local organisations  
Seek to involve local NGOs either directly in implementation, or in partnership with larger 
organisations, or in other appropriate roles. This is an important opportunity to build their 
capacity and invest in their role for sustainability. 

 Donor advocacy  
Predictable funding is important to mobilize and sustain partner participation 
in reconstruction programmes. Unfortunately repeat experience in post disaster 
reconstruction indicates technical assistance to be less prioritised and less supported 
than other activities, sometimes due to disproportionate funding in the relief phase 
and emergency shelter at the expense of permanent housing, and still due to issues of 
visibility and directly tangible results. The Government lead reconstruction agency and 
institutional partners need to advocate with donors to ensure appropriate and early 
funding for technical assistance is committed to encourage partner participation. Owner 
driven strategies are at risk in terms of delivery and in terms of quality assurance if technical 
assistance funding is not forthcoming. 

 Provide frameworks to ensure consistency and quality assurance 
In the event of a large reconstruction programme it is important to establish degrees 
of consistency in technical assistance to support consistency in financial assistance. 
Standardized terms of reference, curricual and programme activities will provide guidance 
for partners to develop and implement programmes as well as ensuring benficiaries receive 
consistent support. Standardized inputs can provide guidance for new and inexperienced 
NGOs, and avoid each partner inventing the wheel. Consistency in programming, tools and 
reporting supports overall monitoring and can  provide flexibility for implementing partners 
to move between different operational areas. 

 Partner innovation  
In programmes with a large number of partners and including both local and international 
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partners with various expertise, it is important to allow room for innovation and 
development. The coordination of partners should establish space to identify and share 
problems and to learn from and disseminate good practice and lessons learned. 

 Terms of Partnership  
The lessons learned from the advantages of the flexible and informal partnership and 
working arrangements and the advantages of formal, predictable, transparent and 
accoutable partnership arrangements should be considered in the design and operation 
of future reconstruction programmes. This particularly applies to the technical community, 
promoting exchange, dialogue, debate and collaboration, field driven and responsive to 
needs and solution based. 

 Technical Partnership  
The technical community comprises national and international bodies, academic 
institutions, private firms and individual experts. Many will have an interest in the impact 
of the disaster and can contribute advice for reconstruction and repair from extensive 
professional experience. It is important to decide how to access and optimise advice and 
improve technical discussion as the basis for decision making, but avoid having imposed 
inappropriate solutions. Devise mechanisms to make essential field information available 
and an interface for contributions and discussion.  
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Funding Partners 

Agence Française de Développement (AFD)
Asian Development Bank
Canadian International Development Agency (CIDA) 
Department for International Development (DFID) (UK) 
German Technical Cooperation (GTZ)
Government of Belgium
Government of Ireland
Government of the Islamic Republic of Pakistan 
Islamic Development Development Bank
KfW Banking Group
Office of United States Foreign Disaster Assistance (OFDA)
Private Donations
Swedish International Development Agency (SIDA)
Swiss Agency for Development and Cooperation (SDC)
United States Agency for International Development (USAID)
World Bank (WB)

Implementing Partners (Partner Organisations /POs and 
other field implementation roles)

Aga Khan Development Network (AKDN)
Agency for Technical Cooperation and Development (ACTED)
Architecture and Development
Basic Education and Employable Skill Training (BEST) 
Belgian Red Cross (BRC)
CARE international (CARE)
Earthquake Reconstruction and Rehabilitation Authority 
(ERRA) 
Emergency Architects (EA)
French Red Cross (FRC)
German Technical Cooperation (GTZ)
GOAL Ireland
Habitat for Humanity (HFH)
International Blue Crescent (IBC)
International Organisation for Migration (IOM)
International Rescue Committee (IRC)
Islamic Relief (IR)
Johanniter-Unfall-Hilfe
Mercy Corps International (MCI)
Omas Asghar Khan Development Foundation (OAKDF)
National Database and Registration Authority (NADRA)
National Rural Support Programme (NRSP)
National Society for Earthquake Technology, Nepal (NSET)
Pakistan Army
Pakistan Poverty Alleviation Fund (PPAF)
Partner Aid International (PAI)
Premier Urgence (PU)
Provincial Earthquake Reconstruction and Rehabilitation 
Authority (PERRA)
Revenue Department, Government of Pakistan
Rural Support Programmes Network (RSPN)
Sarhad Rural Support Programme (SRSP)
Shelter for Life (SFL)
State Earthquake Reconstruction and Rehabilitation Authority 
(SERRA)

SUNGI Development Forum (SUNGI)
Swiss Development Cooperation (SDC) 
The Citizen’s Foundation (TCF)
United Nations Development Programme (UNDP)
United Nations Human Settlements Programme (UN-
HABITAT)
Women’s Welfare Organization Pakistan (WWOP)

Partners for Technical Expertise

National Engineering Services Pakistan (NESPAK)
National Society for Earthquake Technologies, Nepal (NSET)
United Nations Human Settlements Programme (UN-
HABITAT)
Swiss Agency for Development and Cooperation (SDC)
World Bank (WB)
Pakistan Poverty Alleviation Fund (PPAF) 
University of Engineering and Technology Peshawar 
Emergency Architects (EA)
BGS Ingenieurconsultant international
KfW Banking Group
GOAL Ireland
Architecture and Development
CRATerre
ARUP 
Pro bono technical expertise and support from a number of 
individual earthquake engineers, architects and specialists, 
and their institutions and companies. 

Partners for Social Mobilisation and Public Information 

ATV, Pakistan Television
Azad Jammu and Kashmir Rural Support Programme (AJK-
RSP)
Coffee Communications
FM 99 Abbottabad
FM 100 Islamabad
FM 105 Azad Jammu and Kashmir
National Rural Support Programme (NRSP)
Pakistan Broadcasting Corporation 
Rural Support Programmes Network (RSPN)
Strengthening Participatory Organization (SPO)
Swiss Development Cooperation (SDC)
United Nations Human Settlements Programme (UN-
HABITAT)

ERRA PARTNERS

Women participate in training and 
information sessions 
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RECONSTRUCTION

 Coordinating the shelter response, the Federal Relief 
Commission and the pilot IASC Shelter Cluster

 Winter shelter solutions

 Migration and displacement

 Spotaneous self recovery

1

Cooking for the family. Maintaining everyday life in tent 
accommodation, winter 2005, AJK. 
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MOBILIZING FINANCIAL RESOURCES 
AND OTHER RECONSTRUCTION 
ASSISTANCE

 Mobilizing resources for reconstruction

 The role of financial assistance in the reconstruction approach

 Management of financial disbursement

 Affordability

 Financing technical assistance 

15

Inspector hands over confirmation of 
lintel level certification and release of final 
tranche payment from ERRA to the MOU 
holder’s bank account. 

CHAPTER
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This chapter refers to three aspects of reconstruction finance: (1) mobilization and tracking of 
financing sources, (2) delivery of financial assistance to households, (3) financing of technical 
support and other reconstruction assistance.  
It should be read in association with Chapters on elgibility, reconstruction policy, institutional 
arrangements, information management and monitoring and evaluation.  
The design of the ERRA housing reconstruction programme was driven by enabling principles 
reinforced and operationalised by the direct disbursement of funds to affected households 
themselves. The linkages to technical assistance, conditions attached to the funding and the 
mechanisms of monitoring and certification would become key determinants in the overall 
structure of the programme. 

This programme is extremely important as a model of how finance can be used as to bring 
efficiency, accountability, responsibility, to leverage behaviour change, compliance with 
standards and incentivise active participation in acquiring skills and knowledge.  
This was not a case of setting conditions on funding from the outset and imposing penalties 
for non adherence. ERRA and the implementing partners were equally active to adjust 
policies and conditions according to field needs and evolving solutions. 

The ERRA programme delivered unprecedented rates of construction by facilitating cash 
flow into the affected communities quickly, but with checks for absorption and inflation. By 
setting conditions on the government financial assistance, it also managed to leverage the 
same conditions, and vital quality assurance on the substantial private funding invested by 
people themselves. 

Guiding Principles
 ERRA channel for all financial assistance 

The Government will coordinate all assistance in the housing reconstruction sector to in line 
with its owner based reconstruction strategy

 Fair efficient and transparent at all levels 
The financial strategy for reconstruction should ensure that the delivery of assistance is fair, 
efficient and transparent from government down to household level.

 Individualised 
The financial assistance strategy was based on individualised household financial management 
and accountability. 

 Equitable and full coverage 
The financial resources committed to technical support should ensure that support is equitably 
distributed and reaches all eligible benficiaries. 

 Incentive and leverage 
The housing financial assistance should be consistent with the reconstruction approach and 
linked to safeguards to support the principles of ‘building back better’. Financial assistance 
should provide an incentive to adhere to programme objectives.

 Conditional and tranche finance 
The provision of financial assistance is an agreement between the government and beneficiary, 
and tranches released conditional on adherence to the terms of the agreement, reconstruction 
schedule and compliance with standards.  

 Absorption and inflation  
The financial assistance strategy should take into account the rate of reconstruction, absorption 
and inflation. 

 Priority allocation of funding 
The financing of the rural housing reconstruction programme should be focused on the criteria 
of completion and compliance before any other considerations or activities. 

 Leverage use of private resources 
The conditions attached to Government financial assistance should help leverage improved use 
of private resources.  

Introduction / Context
At the time of the earthquake in 2005, a very small proportion of people in the affected areas had 
bank accounts, this was particularly the case for rural farming families. The banking system was 
therefore also of limited capacity in the area, in terms of premises and staffing. 

The majority of rural communities were unfamiliar with government administration or formal 
financial systems. While literacy was relatively higher in some of the affected areas than in 
other areas of the country, the older and rural populations were not familiar with official 
documentation. 

The NADRA computerised national identity card system had been introduced in the years prior to 
the earthquake and immediately after the disaster NADRA provided a mobile service to replace 
lost cards and to register persons who had not been previously registered. 

The National Assembly, through its Public Accounts Committee had mechanisms to scrutinize 
public spending and exercise control of expenditure incurred by the Government. 

An independent Ombudsman’s office (Wafaqi Mohtasib) was established under law in the 
1980s, to provide speedy relief to the general public in case they have suffered from any 
‘maladministration’ at the hands of any Federal Government Agency.

There was no disaster authority or reconstruction agency, and therefore no  pre existing 
arrangements for financial oversight or for grievance redressal, but the Public Accounts 
Committee and Wafaqi Mohtasib bodies had authority with regard to the Federal Relief 
Commission (FRC) and to the Earthquake Reconstruction and Rehabilitation Authority (ERRA) as 
Federal Government Agencies. 

Key Decisions
 Establishment of ERRA, insitutional and policy decisions 

The Government of Pakistan established ERRA very soon after the disaster, with a clear 
mandate to coordinate and manage the recovery in twelve sectors including housing 
reconstruction. This decision confirmed financial responsibility and institutional arrangements. 
Early decisions also confirmed the housing reconstruction strategy within six months of the 
disaster. 

 Participation of key donors 
A number of key donors decided to participate in the housing reconstruction programme, 
bringing policy and technical advisory contributions as well as financial contributions. The 
mobilization of adeqaute funding committments allowed ERRA to plan for full implementation 
of their 

 Direct cash assistance to households 
The decision to follow an ‘owner driven’ reconstruction approach was a key element which 
determined the operational design of the programme, including financial assistance. 

 Individualised, conditional and tranche payments 
The decision to individualise the financial assistance and divide the funding into tranche 
payments established the potential caseload of financial transactions and the dimension of data 
management required. The traffic of transactions was far higher than if ERRA had pursued a 
single payment option, but provided vital leverage, accountability and mitigated waste

 Banks as primary disbursement channel 
The decision that banks would comprise the primary channel for financial disbursement 
required extensive engagement by beneficaries opening new accounts, action by banks 
to increase capacity and develop appropriate systems. The consequences include the 
establishment of a banking economy in the affected districts and significant government 
experience in financial management and banking partnership which would inform later disaster 
responses.
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approximately 45% of the reconstruction budget. This represented the largest single sector, and 
priority for policy development as a basis to attract funding commitments. 

In January and February 2006, an extensive consultation process was undertaken by ERRA 
supported by the World Bank and UN-HABITAT, and the rural housing reconstruction strategy 
published in March 2006. The strategy was extremely ambitious and innovative for Pakistan, it 
had considerable institutional support from key donors and technical advisors, and broad based 
support from stakeholders developed through the consultation process. The policy provided a 
very clear financial strategy for reconstruction, and strong institutional mechanisms for financial 
management. The key principles of equitable and direct assistance to all MOU holders provided a 
marked improvement on donor driven programmes programmes such as those implemented post 
tsunami.

The role of the World Bank was not only in policy and strategy development and technical support 
and acting as major donor, but also provided an anchor donor leveraging additional donors. 

“The [World Bank] IDA-financed ERC project will fund between 20-25% of the total housing 
reconstruction needs, translating to the reconstruction and restoration of about 87,000 housing 
units. Apart from this, the other major housing reconstruction programs at this stage include 
the[World Bank] IDA-financed PPAF Housing project and the KfW & IFAD funded housing projects 
that will also be implemented through the PPAF.  Possible bilateral funding is also expected from 
the French Government development agency and other donors including UN agencies.  It is 
also now known that a multitude of international and domestic private sector financers, such as 
shelter-focused NGOs, the corporate sector, and philanthropists, are interested in contributing 
towards the housing reconstruction effort – these maybe small in terms of individual resources, 
but collectively may account for a sizeable chunk of the housing stock that needs reconstruction 
or restoration.”
Operational Manual 2006.   

A number of donors required geographic targeting of their funding, for additional monitoring and 
reporting. 

Although ERRA was responsible for the determination of standards for reconstruction and other 
detailed elements of the strategy, these standards were also reviewed by some donors and 
funding was conditional on their approval. As described in chapter 10, the process of expanding 
the menu of construction approved for reconstruction was incremental, responsive to field 
needs and subject to extensive technical discussion. The impact of donor conditionality on the 
detailed development of the strategy was twofold; firstly, the process of technical discussion was 
relatively fast in-country, but the process of external review by donors was more difficult and time 
consuming with requests for information and clarifications in place of on-site review by experts, 
secondly, some donors did not accept a number of ERRA decisions, for example the approval 
of Bhatar type construction, and their funding needed to be ringfenced to ensure it was not 
disbursed to MOU holders constructing in that technique. 

Government of Pakistan funding accounted for XX% of the financial assistance to households. 

Overall, the conditions and guidance attached by donors to their funding provided essential 
quality assurance and accountability to the rural housing reconstruction programme. This quality 
assurance and accountability leveraged better usage of other less restricted funding and of the 
private funding and resources invested by owners themselves. 

The calculation of the funding.  

The estimation of the financial assistance was carried out as part of the damage and needs 
assessment by the World Bank and Asian Development Bank for the Government of Pakistan 
in November 2005. The costing was informed by local technical staff of the Public Works 
Department, and other concerned officials. The costing was based on conventional construction 
technology with seismic improvements. The estimation was based on a 400 square foot house, 
(assumed to be two rooms). There was no provision for bathrooms, kitchens or veranadahs. It 
was assumed that there would be substantial salvage materials available specifically timber. The 
estimation was based on single storey construction with a pitched CGI roof. Calculation of timber 
costs were based on the official government rates available from official timber depots. 

The decision to front load financial assistance through the first and second tranches of 25,000 
PKR disbursed during the relief phase, and 75,000 PKR mobilization for plinth, was based on 
decisions to monetize the affected communities and enable families adequate means to purchase 

 Alternatives to banks endorsed 
In remote areas where banks were unable to provide services, alternative channels were 
approved including post offices. 

 Additional funding  
ERRA decided against additional funding for extremely vulnerable families who were struggling 
to meet standards and schedules for reconstruction. ERRA also decided against additional 
funding for housing completion activities. By 2009, strong progress in housing and weaker 
progress in other sectors meant funding prioritisation moved away from housing needs. 

Summary of Activities

 Calculating the funding required 
The funding required was based on two factors, the overall number of eligible households 
and the per household financial assistance. The per unit assistance was calculated by 
ERRA with support from donors, implementing partners and local government. The overall 
number was estimated in damage and needs assessments but substantially revised and 
confirmed by the detailed damage assessment in Spring 2006. 

 Mobilizing funding  
ERRA participated in early high level donor conferences to mobilize funding for recovery, 
prioritising the housing sector. 

 Establishing banking capacity 
Over 200,000 beneficiary households opened new bank accounts, banks increased 
staffing, rehabilitated and expanded branch offices. ERRA worked closely with the banks 
to identify and resolve constraints and develop data management systems compatible with 
their reporting requirements. 

 Establishing HMIS and FMIS. Data management 
ERRA devised and implemented a housing and financial information management system 
to track and report the inspection / reconstruction status and the financial disbursement 
status of all beneficiary households. This information provided a central project 
management tool to track progress, address queries and complaints and inform decision 
making, apart providing accountability. HMIS and FMIS were designed and set up with 
support from a range of institutional and implementing partners and donors. 

 Securing funding for technical assistance 
Apart from the direct financial assistance for households, funding was mobilized for 
inspection and certification, technical assistance, social mobilization and public information 
activities. This was not budgeted or funded comprehensively and relied on incremental 
contributions over the duration of the programme. 

Technical Issues

Mobilizing funding for housing reconstruction. 

The sequence of donor funding conferences held in the months after the earthquake and at 
subsequent occasions during the course of the reconstruction programme are detailed in a chart. 
See attached and chapters 1,2,3,4.  

The World Bank, Asian Development Bank needs assessment for the Government of Pakistan 
prepared in 2005 predicted the needs for housing reconstruction would be 1.3 billion USD and 

2 room house in reonfirced masonry. Core 
house for the calculation of ERRA funding.  
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must be considered as the single greatest factor in delivering the high rate of completion and 
compliance. The design of the financial assistance strategy 

How the direct payment was managed.  

“The Government has decided to pay a sum of Rs 175,000 each to all those persons whose 
houses have been completely destroyed by the devastating earthquake of 8th October, 2005 
while all those persons whose houses have been partially damaged and are declared as 
retrofit-able shall be entitled to receive a sum of Rs. 75,000 each. Financial assistance of Rs. 
25,000 already paid by the Government on this account shall be adjusted against the total 
payable sums of Rs. 175,000 and Rs. 75,000. The remaining amount of Rs. 150,000 payable 
to the owners of completely destroyed houses will be disbursed in three installments of Rs. 
75,000; Rs. 25,000 and Rs. 50,000 and the construction of houses up to various levels shall be 
subject to inspection and verification while the owners of retrofit-able houses shall receive the 
remaining amount of Rs. 50,000 in one go.

ii

Table A:  Inspections Framework and Payment Schedule

Fully Damaged /
Destroyed Houses

Cash Grant Payment Triggers Operational 
Procedures

First Installment Rs.25,000 Preliminary Housing 
Damage Determination

Preliminary Housing 
Damage Determination 
by AI Team

Second Installment Rs.75,000 Housing Damage 
Categorization & 
Beneficiary Eligibility 
Confirmation

Assessment and 
eligibility confirmation 
by AI Team; Signing of 
MOU

Third Installment Rs.25,000 Completion of Plinth Inspection of 
Foundations and RCC 
Plinth band

Fourth Installment Rs.50,000 Completion of wall and 
super structure 

Inspection of Walls / 
RCC frame, location of 
openings, Window sill 
band, Lintel band

Partly Damaged 
Houses

Cash Grant Payment Triggers Operational 
Procedures

First Installment Rs.25,000 Preliminary Housing 
Damage Determination

Preliminary Housing 
Damage Determination

Second Installment Rs.50,000 Housing Damage 
Categorization & 
Beneficiary Eligibility 
Confirmation

Assessment and 
eligibility confirmation 
by AI Team, signing of 
MOU

8.1 Procedure for Disbursement

Following procedure is laid down for the first phase of disbursement of housing cash grants 
in the rural areas to those persons whose houses have been completely destroyed or have 
been partially damaged  (and are retrofit-able) by the earthquake of 8th October 2005.

i. Assistance and inspection (AI) teams constituted for the purpose of determining  
whether a house is completely destroyed or is partially damaged and is retrofit-able 
shall fill in the assessment forms through house to house survey of all areas affected 
by the earthquake. These damage assessment forms will be made available by ERRA 
in the swift registration centers of NADRA at the district level. AI teams will make 
arrangements to collect these forms from the NADRA office at the district level. Forms 
will be in the shape of booklet each containing 50 sets of forms including one damage 
assessment form and two MOUs. The forms will be released to a designated officer of 
the District reconstruction unit or the AI teams under a receipt.

ii. The forms shall be filled Union Council wise in NWFP and Patwar circle wise in AJK, for 

materials. This early assistance was necessary as families had depleted their savings and had 
reduced livelihood earnings due to meeting urgent needs directly after the disaster. 

Estimation of the cost of technical assistance was initially based on a calculation per union council 
for Partner Organisations undertaking the activities defined in the ERRA strategy. This estimation 
was amended as the AI and technical support roles were disaggregated and the Pakistan Army 
assumed responsibility for AI activities (building inspection). 

In terms of funding allocation, ERRA and donors prioritised the AI activities which provided 
financial accountability. The duration of both AI and technical assistance activities were estimated 
optimistically and therefore the costing was also unrealistic and needed to be revisited a number 
of times over the course of the programme although the overall duration compared well with 
other experience from similar large reconstruction programmes.  

The ERRA rural housing reconstruction programme was dominated by an approach of issuing 
very short deadlines for building inspection as a threat to households that they would not access 
financial assistance tranches if they did not carry out work in time. While this approach did 
contribute to some of the momentum in the programme, (along with the community’s own 
momentum to meet their urgent shelter needs), the early deadlines were entirely unrealistic and 
required repeated extensions. This was not a difficult process in terms of field communication, 
although credibility diminished with each deadline extension. The greater difficulty was in the 
fact that these unrealistic deadlines were not only to apply pressure on the community, but were 
also used as planning deadlines for AI team and technical assistance project design and funding 
approval. Therefore funding was repeatedly underestimated and then renegotiated. 

The role of financial assistance in the reconstruction approach. 

The strategy of providing cash assistance directly to households individually and through bank 
accounts, met the key objectives set out in the policy, that reconstruction of houses will follow 
the principles of enablement, that households would be responsible for the reconstruction of 
their own homes and their own recovery process, that choice and decision making would be in 
the hands of affected families. ERRA committed to provide the financial and technical assistance 
to support this owner driven approach balancing provision of resources with conditions and 
incentives. 

Entrusting the full financial resources for reconstruction directly to households was bound by a 
signed agreement between ERRA and the MOU holder, but it would have been politically and 
practically very difficult for ERRA to pursue a large number of families should they have defaulted 
on their side of the agreement which was to spend the assigned funds on house reconstruction or 
repair. 

ERRA managed to devise an early robust and simple policy and then communicate it early and 
widely in the field. The simplicity and directness of the policy made it easy to communicate, 
although the field conditions provided significant logistical challenges. 

Alternative mechanisms for disbursement, for example in block grants to groups of households 
would have proved extremely difficult and complex in comparison to the individualised system, 
requiring widescale community mobilisation, negotiation and administration and associated 
support staffing. There was little previous history of community organisations or committees in the 
area, and given the dispersed and uncohesive characteristics of the affected populations as well 
as the levels of trauma and differences in circumstances, the creation of groups as a precondition 
for funding would have caused delays, frustrations and probably reduced the accountability. 
The individualisation of the financial assistance, emphasised that the responsibility for the rate of 
construction or completion and the compliance with standards lay entirely with each individual 
household, and not with a wider group, or with NGOs, or with ERRA. 

The decision to provide the same amount to all households within the same damage category 
lay the foundation for the programme to meet the objective of equitable assistance. This was in 
marked contrast to other sectors where standards varied widely according to the resources of the 
respective donor agencies. The benefits of this approach are described elsewhere in the section 
and in other chapters. It is important to note that the decision not to pursue a compensation 
based strategy or to allow NGOs or other stakeholders to adjust or supplement the ERRA 
assistance, significantly reduced the grievance cases, the risk of corruption and the financial 
tracking and accountability. 

The financial assistance and conditions attached to it, directly individually to each household, 
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xii. Certified copies of lists of disbursements provided by the partner banks / post offices 
shall be returned by NBP to the Reconstruction Agencies who shall forward these lists to 
the District Authorities for safe custody of designated officers for internal and external 
audit.

xiii. Monthly accounts / statements of disbursement shall be provided by the Reconstruction 
Agencies of NWFP and AJ&K to ERRA in the prescribed format and on the dates fixed by 
ERRA. ERRA shall provide reports to Government / Donors on quarterly basis.

xiv. After reconstruction of completely destroyed houses up to the required level and 
according to the prescribed technical specifications, fresh lists shall be prepared by the 
NADRA for the persons eligible to receive the next installment of Rs. 25,000. These shall 
be furnished to the Reconstruction Agencies of NWFP and AJ&K, District authorities and 
Member (Finance), ERRA in the manner prescribed above.

xv. ERRA shall provide the needed funds to the Reconstruction Agencies of NWFP and AJ&K 
through NBP at Peshawar and Muzaffarabad which shall be credited to the accounts of 
the beneficiaries by NBP in the above said manner.

xvi. The same disbursement procedure shall be followed for the disbursement of final 
installment of Rs. 50,000.

xvii. All unspent balances shall be refunded to ERRA and all over payments / irregular 
payments shall be recovered and refunded to ERRA. 

xviii. A system shall be put in place by the Governments of NWFP and AJ&K to redress 
grievances of eligible persons to the satisfaction of ERRA.

xix. The same procedure shall be followed for the II and III phase of the rural housing 
reconstruction and for the payment of the 3rd and 4TH installment.

xx. The same procedure shall be followed in Phase II for disbursement of housing cash 
grants for urban houses after town planning of major cities is complete.

xxi. ERRA shall start an effective media campaign through TV, radio and newspapers at the 
time disbursement of each installment so that the beneficiaries can contact their banks / 
post offices to draw the housing cash grants from their accounts”

“If Male Members Are Away From Home: In case the actual owner of the house is away 
due to any reason including employment and is unable to come back at the time of damage 
assessment, then he/she will have to give the power of attorney in favour of spouse or blood 
relative, who will be eligible to sign MOU with the assessment team on the basis of which 
assessment of the house will be done. But in any case payment will be made into the bank 
account of the original owner.”

“Subsidy Will Be Given On The Basis Of Houses And Not Households:  If more than one 
family are residing under one roof and during the initial damage assessment Rs 25000 were given 
on the basis of stoves, second tranch will only be given to one who is the owner of the house and 
undertaking will be obtained from other residents that they have no objection on subsidy given to 
one person who will build the house on behalf of all. “

ERRA Operational Manual (draft) July 2006

the areas affected by the earthquake in NWFP and AJ&K and shall show besides other 
particulars, the name of Bank, Branch and Account Number or Post Office / Branch Post 
Office and Account Number of the persons eligible to receive the housing grants.

iii. The forms so filled in / completed for each Union Council shall be delivered to the 
designated officer at the District level on daily basis. The designated officer at the 
District level shall pass on the forms received from various Union Councils to the NADRA 
office (NSRC) at the District Headquarters and shall obtain a receipt there for. The NSRCs 
shall arrange to deliver all the forms to the NADRA Headquarters in Islamabad the same 
day.

iv. NADRA Headquarters in Islamabad will process all the forms received from various 
districts affected by the earthquake on a daily basis and shall prepare various types of 
reports including two separate lists in quintuplicate (5 copies) for the destroyed and 
retrofit-able houses. These lists shall be prepared Bank / Branch-wise and show the 
(Bank / Post Office) account numbers of all the eligible persons included in such lists as 
well as the amount payable to each beneficiary. These lists will also be accompanied 
by  a summary statement showing the particulars of various Bank branches / Post 
office branches along with the total amount payable at each branch @ Rs. 75,000 or 
Rs. 50,000 for a given number of persons maintaining their account with a particular 
branch of a Bank / Post Office.

v. NADRA will forward three copies of these lists to the Reconstruction Agencies of NWFP 
and AJ&K as the case may be, and one copy of such lists to the designated officer of the 
respective District while one copy of these lists shall be provided to Member (Finance), 
ERRA long with the summary statement showing total amount payable at each branch 
of a Bank or Post Office.

vi. Reconstruction agencies of NWFP and AJK shall open accounts with National Bank of 
Pakistan in Peshawar and Muzzafarabad and shall provide the particulars viz. branch and 
account number, to Member (Finance), ERRA.

vii. On the basis of Bank / Branch-wise or Post Office / Branch Post Office-wise lists of 
eligible persons, ERRA shall work out the total amount payable to eligible persons 
in NWFP and AJ&K and shall transfer the required funds to the bank accounts of 
the Reconstruction Agencies of NWFP and AJ&K maintained NBP at Peshawar and 
Muzzafarabad. The transfer of fund shall be formally intimated to NBP through a letter 
with a copy to the respective reconstruction Agency.

viii. Immediately upon receipt of intimation regarding transfer of funds by ERRA to the 
bank accounts of the Reconstruction Agencies of NWFP and AJ&K, the Reconstruction 
Agencies shall provide two copies of lists of eligible persons received by then from 
NADRA to the respective branch of National Bank of Pakistan at Peshawar and 
Muzzafarabad.

ix. NBP Peshawar / Muzzafarabad shall make arrangements with partner banks e.g. MCB, 
HBL, UBL, ABL, Bank of Khyber etc. and Pakistan Post Office for disbursement of funds 
to the eligible persons, as shown in the lists, through their accounts maintained with 
various Banks / Post Offices. For this purpose NBP and all other partner banks shall also 
provide ….. Banking facilities to their clients in the remote areas. NBP, the Partner Banks 
and Post Offices shall not charge any fee for opening of new bank accounts or any 
service charges from the beneficiaries nor shall they require maintenance of minimum 
balance by the beneficiaries. The banks shall also not charge any transaction costs to 
the Reconstruction Agencies or the Governments of NWFP and AJ&K or ERRA or the 
Federal Government. Banks shall not insist upon the production of CNIC for the opening 
of bank accounts and shall follow the instructions of SBP for this purpose. One window 
operations shall also be launched at Patwar Circle / Union Council / Tehsil / District level 
where staff of NADRA shall issue CNICs to the applicants on a fast track basis.

x. After crediting the accounts of eligible persons all branches of respective banks and 
post offices shall return lists of eligible persons to NBP, Peshawar / Muzzafarabad with a 
certificate of disbursement to the beneficiaries as per list provided to them.

xi. All exceptions (i.e. accounts which could not be credited) shall be noted on these 
lists and the corresponding amount shall be returned by the respective banks to NBP, 
Peshawar / Muzaffarabad.

Beneficiary signs the ERRA inspection form 
confirming the informtion along with the 
inspectors signature. He then receives the 
detachable chit at the bottom of the form 
as reference and record of the inspection  
decision and date. 
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those few existing did not loan for housing. Shops such as material providers and contractors did 
not extend credit except on short term basis to those who had guaranteed means and ability to 
repay, usually within a month or so. 

Most families accessed additional finance from within their extended family network. Loans varied 
in time and duration, and were contingent on the financial capacity of the overall network. It 
would have been very difficult for several members of the family at one time to be able to borrow 
large amounts as was required for reconstruction. For very low income families and vulnerable 
groups, the likelihood of their extended family network having resources to loan at any time were 
very slim and even more so after the disaster. 

With the increased rural population and diminishing agricultural incomes in the earthquake 
affected mountainous areas, a very large number of families and extended families relied heavily 
on incomes earned by members of the family who migrated within Pakistan or abroad and 
particularly in the Arabian Gulf. Migration within the country could be seasonal, migration abroad 
was generally for a number of years and often for a working lifetime of around 20 years. Income 
earned by migrants was consumed in the extended family living and education expenses, and 
surplus was generally saved for the major expenses of weddings and the construction of houses. 

Migrant workers previously transferred cash earned by a number of means, including by hand 
when returning themselves or through others returning, by informal ‘hundi’ money transfer 
system, and through bank accounts. Bank accounts are increasingly the transfer mechanism of 
choice as it is direct, with relatively low charges and considered safe and secure. The traditional 
‘hundi’ system is preferred to western union and other transfer systems with considerably higher 
charges. This traditional system is based on trust and the capacity of the professional money 
dealers involved and good communications. It is unofficial and unregulated. 

The rapid expansion of the mobile phone network after the earthquake and the establishment 
of bank accounts for all MOU holders played key roles not only in facilitating the formal ERRA 
financial assistance process, but also the substantial resources mobilized and managed through 
private channels including remittances. 

The process of construction in the affected areas as in many informal systems is based on the 
house owner or client directly purchasing materials. The specification and quantity may be advised 
by the mason or contractor, but the work is usually not packaged as in formal works with funds 
signed over to the mason for purchase of materials. This meant detailed financial control remains 
with the house owner and family and they must engage in many activities including checking 
availability and prices, purchasing goods and organizing transportation. All of these benefited 
from improved communications. 

While the financial assistance was tied to housing reconstruction, a significant number of families 
also chose to invest initially in migration for employment, in mobile phones for communicating 
and organizing, in vehicles to meet their own and the market demand for transportation, and a 
smaller number in new livelihood ventures related to reconstruction such as local scale concrete 
block production. These decisions did not mean simple diversion of budgets from housing to other 
activities, rather it was strategic investment of available funding into generating increased returns 
to support livelihoods and to reinvest in housing reconstruction. The ERRA strategic programme 
management tools of stage inspection and heavily promoted deadlines ensured that any diversions 
of resources were temporary and did not delay the overall progress of reconstruction. 

The earthquake had a different impact on livelihoods for many rural affectees than a flood, 
drought or other disaster which directly affects agricultural production. They suffered losses 
of animals and animal shelters and storage of crops. They also experienced severe difficulties 
due to damage to roads and infrastructure. Many who would normally migrate seasonally for 
employment had to forego travel due to family circumstances after the earthquake, including 
needing to be at origin for the damage assessment process and to manage shelter and 
reconstruction. Overall rural livelihoods endured less impact than many urban livelihoods, where 
earthquake damage to buildings resulted in losses of stock and businesses, but rural recovery also 
provided fewer opportunities in terms of cash based employment in a largely subsistence and 
family based rural economy. 

Affordability

The ERRA strategy was planned on the basis of building back better, prioritising improvements 
in building technology to ensure newly constructed buildings would be seismically resistant. The 

The 25,000 PKR first tranche payment

The decision to disburse 25,000 PKR in cash assistance during the relief phase was made and 
operationalized before the ERRA policy was developed. It was therefore not possible at the time 
of disbursement to inform people of the policy or conditions, nor was the 25,000PKR specifically 
prescribed for use for shelter, or for reconstruction of the house. 

The calculation of the 175,000 PKR assistance was based on 150,000 cash assistance and the 
‘inclusion’ of the 25,000 PKR already disbursed. The majority of the community did not consider 
the first 25,000 as part of the budget for construction of their new permanent house, as it was 
generally consumed in emergency measures, shelter or otherwise. It was difficult for ERRA to 
maintain that the 25,000 was part of the housing assistance as it had been disbursed separately 
and through an entirely different mechanism. The number of claimants for the 25,000 was 
markedly different from the database confirmed in the damage assessment, but the assertion by 
ERRA that the 25,000 was part of their assistance led to many grievance cases as people claimed 
their inclusion in the initial caseload should therefore mean eligibility for the full assistance. 

Households, finances and livelihoods. 

The financial assistance committed by ERRA for reconstruction and repair of destroyed and 
damaged buildings was calculated on the basis of core house construction of two small rooms. It 
was assumed that households would be supplementing this amount through a number of sources, 
including salvage materials, household labour contribution, livelihood earnings and remittances. 
These amounts would vary according to family socio economic circumstances and reflect a range 
of coping capacities. For the majority of families the disaster had resulted in a major depletion of 
savings and resources, with emergency, shelter, medical, food, travel, livelihood and other needs 
incurring high costs during the first months after the earthquake in particular. The prepositioning 
or advancing of financial assistance in the ERRA strategy was essential to ensure families could 
mobilize materials and labour to start reconstruction. 

In normal times, the construction of a house in the earthquake affected areas is the single biggest 
expenditure for a family, a once in a lifetime outlay. Whether constructed in local or conventional 
imported materials, housing in cold climate requires substantial and durable construction, 
therefore even small houses are costly. The number of occupants due to large and joint families 
meant that the minimum or average size of rooms and houses was relatively large. New houses 
were generally started when the family had saved a significant proportion of the overall cost. The 
finishing and completion works would be carried out incrementally as resources allowed. Likewise 
extensions of additional rooms, services like bathrooms were often a secondary stage. 

Before the earthquake, there was only a very limited formal sector of financial loans, through the 
banking system. Only those in secure, well paid employment were eligible, loan amounts were 
limited and interest rates were very high, (approximately 12%). Government employees of certain 
senior grades could be eligible for housing mortgages on better conditions but the eligibility for 
this financing was applicable to less than .1% of the population. 

There was practically no practice of commercial loans outside the formal banking system and 

HRC staff assist house owner with the 
planning of his new house. 
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families received material assistance during the relief phase of cgi sheets, and other materials. See 
chapter 1. The 10 cgi sheets plus transport represented assistance of approximately 10-15,000 
PKR. Many families used the materials for shelter, some saved the materials or recycled them for 
permanent reconstruction. 

The actual cost for construction of construction per sft varied widely as explained in chapter 
10, with transport, location, timing and choice of technology the greatest contributing factors. 
The Government financial assistance of 175,000 was generally found to be at adequate for 
small core house reconstruction, including seismic resistant measures, constructed during the 
2006-2008. It was adequate for households in remote areas if they used local technologies and 
if they had salvage material to do so. The 175,000 amount was generally insufficient for core 
houses for families constructing later, or those constructing in new materials and technologies 
in remote locations. It was insufficient for households who needed to construct larger than 400 
sqft to accommodate large families. It was already anticipated from the outset, that funding was 
for a core house and not for additional rooms, verandahs, service or storage rooms. It was also 
anticipated that the 175,000 PKR would be adequate to the stage of structural completion and 
not for finishes and fittings. 

Over half of all houses reconstructed were larger than the 400 sq ft core house. A very high 
proportion were constructed with verandahs at the outset or added as subsequently. A small 
proportion were constructed with attached bathrooms and kitchens. It is difficult to account for 
the exact figures as the incremental process of extensions was fast and continuous during the five 
years duration of the programme. Likewise it is difficult to track the stages of completion after 
lintel level inspection including roofing, ceilings, plastering, electrical fit, site drainage and other 
measures. 

Due to the incremental and continuous nature of the process of construction, it is difficult to 
ascertain the total household expenditure on reconstruction. However, common criteria tracking 
the cost to structural completion of two rooms, the cost to structural completion of the entire 
house and the budget overall expended on the house could have been tracked throughout the 
programme. Likewise the breakdown of those costs into material, labour and transport could have 
been done. Lastly the sources of funding could have also been documented. 

There was no systematic broad based documentation of the private sources of funding which 
contributed to housing reconstruction. This factor was very important to understand in dimension 
and process, particularly for reference in future reconstruction programmes. It is likely that 
over half of all households contributed private funding for reconstruction, from small amounts 
topping up the Government assistance to budgets in multiples of the Government assistance.  A 
significant degree of the success of the programme in terms of completion and compliance rates 
was achieved due to the availability of private resources. The absence of such resources for other 
disaster affected communities in future could represent a serious constraint for an owner driven 
programme. The ERRA owner driven housing programme is significantly different to other ERRA 
sectors in terms of the budget monitoring. Public sectors generally had Government and donor 

planning assumption was that this would be based on use of easily accessible materials, but with 
improvement measures in order to meet international standards for safety. The calculation of the 
additional and total cost is described above under mobilization of resources. 

The initial construction standard approved by ERRA was reinforced masonry. This is an economical 
technique for seismically improved masonry. While it can be used for stone construction it relies 
on the importation of steel and the materials for sand cement mortar and concrete as well 
as skilled labour. This economical technique became prohibitively expensive when factors of 
transportation to extremely remote sites were also considered. In the second half of 2006 ERRA 
conceded that more affordable technologies were required particularly for high and remote 
communities and approved local construction techniques which did not rely on expensive 
imported materials.

ERRA had tried mitigate the problem of cost and availability of the prescribed materials required 
for improved construction through the establishment of ERRA material hubs across the affected 
districts. This initiative contributed to the promotion and quality assurance of the specified 
materials but as market based mechanism it was focused on towns and commercial centres and 
could not resolve the needs of remote and dispersed communities. 

The widening of design options helped to provide choice for affected households for 
reconstruction, and this element of choice also helped with the market and affordability by 
reducing the risk of cartels and monopolies. 

The principle of equity was fundamental to the programme with an equal financial assistance 
package for all households within each category of damage or destruction. The approval of local 
technologies and the material hubs reduced impact of the location, but could not fully mitigate 
the very high transport costs and other location premiums for remote sites. This transport cost 
added 10-50% onto the budget. See chapter 10 housing design and construction technology. 

The second major variable in housing cost apart from location was timing. The budget for 
reconstruction of a house was based on 2005 prices. Reconstruction driven inflation was 
successfully offset by measures of choice, pipeline measures for materials and the large market of 
migrant labour. Events in the middle of 2008 internationally and nationally saw a devaluation of 
the Pakistan rupee and a sharp increase in prices of many commodities. As the financial assistance 
was fixed in Pakistan rupees this effectively meant that the funds were worth less after mid 2008. 
This affected households who started later, but also those who were inspected later, or those with 
delayed bank payments. It particularly affected low income households who were constructing 
more slowly and incrementally than those who had independent means to supplement their 
budgets. 

The division of the financial assistance into stage payments helped to reduce the risk of high 
inflation which could have happened if the injection of cash into the local economy was far 
greater than the absorption capacity. As it was tied to the actual rate of construction, it was 
attuned to the absorption rate. The amount allocated to each stage payment is discussed above, 
however in general, the frontloading of 100,000 per completely destroyed house: 25,000 during 
the relief phase and 75,000 for plinth mobilisation was generally considered a reasonable amount 
to ensure families had access to adequate resources to start their work, including ordering and 
procuring materials without causing excessive inflation.

There was community and political pressure to disburse the full amount of financial assistance 
at the outset of the programme, the main reasons for this request were: 1, concern that the 
government may be slow in disbursement or may not deliver on commitments, 2, reluctance to 
accept conditions that funds be spent on house construction and to safety standards which were 
considered difficult and expensive, 3, people thought that the resources committed, 175,000 per 
family, belonged to the affectees and if they were going to receive it in any case eventually, they 
should have it earlier so they could build faster and more economically, and reduce perceived 
unnecessary ERRA expenditure on inspection and administration. 

While many families relied entirely on the government financial assistance along with salvage 
materials, a very high proportion of families also contributed to the overall cost of their new house 
through livelihood savings, borrowings and remittances.

Salvage material was often used for construction of temporary shelter and could not be simply 
or easily recycled into permanent construction, in other cases the most valuable large sections of 
timber were set aside for reuse in salvage but the majority was in less useful condition and was 
consumed in shelter or fuel. Stone salvaged from previous walling was often irrelevant for reuse 
when the new construction was in concrete blocks. The majority of low income and vulnerable 

Several reconstructed houses incorporated 
private resources and constructed 
extensive multi room and multi storey 
dwellings. 

Low lying areas were more likely to have 
higher incomes and construct larger and 
more houses in reconstruction. 
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funding which were well documented and accounted for, other resources contributed were 
relatively minor. In housing, on the other hand, it was estimated by UN-HABITAT that the private 
resources contributed could be at least equal to the ERRA funding in total. This means the housing 
sector budget could have been double the official ERRA figure and therefore proportionately 
an even larger activity in reconstruction. This would also have meant the ERRA rural housing 
programme successfully leveraged quality assurance and risk reduction in a very large private 
budget.  

Information on costs and overall expenditure was not part of the design of the ERRA MIS or 
M+E systems which focused on completion and compliance government disbursement and on 
social indicators of satisfaction. ERRA monitoring tracked the prices of materials at ERRA material 
hubs, but this was limited to a narrow range of specific materials, and did not include wider 
market rates, transportation rates or labour rates. UN-HABITAT carried out periodical monitoring 
of material, transport and labour rates see chapter 10 and sample monitoring of overall house 
construction costs. The issue of reconstruction costs was not systematically monitored to review 
the adequacy of the financial assistance package, which should have been a key check in the 
design of the programme, or the economic factors which affected household decisions in 
reconstruction. This may have been due to the fact that the committed funds for reconstruction 
were not likely to be revised, and that the rate of progress was satisfactory and raised no alarm. 
Nonetheless the value of monitoring was not only to inform decision making and programme 
management but also to understand in greater detail and with substantiated data, the economics 
of the owner driven approach, the impact of decisions such as equal financial packages across 
unequal conditions, the impact of transportation, the economics of migrant labour, of locally 
technologies, of salvage and local small business development.

 The unprecedented investment of over 1.3 billion dollars by ERRA has gone into house 
reconstruction, but there is not extensive information documenting or analysing the where 
the money went precisely, and the factors in financial decision making. There has been little 
documentation or analysis of how households may have initially invested their housing assistance 
funds into other needs, such as mobile phones, migration or vehicles. This is all in contrast to 
donor driven programmes where there would be comprehensive documentation on the actual 
expenditure in construction. The lack of monitoring of the private funds used in housing is 
also in contrast with the very comprehensive and rigorous tracking of Government and donor 
fund disbursement within the rural housing programme, and reflects the basis of monitoring 
as accountability for public funds and limited to responsibility for this programme rather than 
a process to capture broader stakeholder information and learn lessons for future recoveries. 
It should be noted that more comprehensive monitoring would have required manpower and 
resources and may not have affected the outcome of the programme, and in the context of 
very limited resources, time and personnel, and numerous challenges, strategic decisions were 
prioritised optimising the outcome more than research. 
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Extremely vulnerable cases. 

The ERRA rural housing reconstruction strategy (March 2006) made no provision for additional 
resources for extremely vulnerable households. The strategy assumed the responsibility for 
assisting extremely vulnerable families lay with their communities. The assumption was also that 
the government financial assistance would be adequate for construction along with support 
to manage and supervise construction provided by the community or supported by partner 
organisations. 

The draft operational manual (July 2006) specifically identified the issue of extremely vulnerable 
cases as requiring additional support. The associated proposal marks a new assumption that 
partner organisation and civil society assistance and funding would be available to help address 
the needs of the extremely vulnerable cases still on the assumption that. There is not an estimate 
of the caseload. The criteria for vulnerability was not explicit: 

“1.4 Possibility of Direct Partner-Executed Reconstruction of Houses

Past experience in post-disaster reconstruction indicates that there will be a sizeable 
number of households who will not have the means required to manage housing 
reconstruction on their own. For such households, it will be necessary to establish 
partnership arrangements either with public or civil society organizations. The structure of 
partnerships will differ according to the nature of the partner organization and the specific 
needs of the communities. ERRA’s reconstruction units at the district level (DRUs) will 
assess the institutional capacity of these partner organizations before engaging them in the 
reconstruction process. 

For the most vulnerable segments of the communities, POs will be given the opportunity 
either to build houses on behalf of the vulnerable families within the framework of a 
Memorandum of Understanding (MOU) between them and Government as well as 
beneficiaries. In the event of engaging community based organizations and NGOs to 
reconstruct houses on behalf of the beneficiaries, DRUs shall enter into MOU with such 
organizations and provide a management fee (5% of the total cost of the housing) 
towards their services. However, such cases will fall within the framework of community 
contracting. The project technical officers will assess the technical quality of these units. 
Financial assistance to partner assisted houses will be released as per the project technical 
certification guidelines.”

Approximately 1000 vulnerable households were assisted by NGOs who were participating as 
POs, other NGOs and civil society organisations and individuals including for example Dawn news 
and media group. Assistance varied from technical support and site management only to financial 
assistance or provision of materials and full houses. All programmes of vulnerable support were 
agreed and approved by ERRA. 

The beneficiaries were generally selected by the concerned organisations and geographically 
targeted. Considering the massive total caseload of in the overall programme, the numbers 
assisted through this means was less than ½ of 1 percent of the families affected. 

ERRA did not provide a calculation of the caseload of extremely vulnerable households, potentially 
in need of additional technical or financial assistance.  While several partner organisations 
provided technical assistance to a very small number of vulnerable households through their 
selection for model or demonstration works, it was not a formal requirement for partner 
organisations to identify or report extremely vulnerable cases. There was no systematic tracking to 
estimate the ‘sizeable number of households’ and therefore to estimate resources required. 

It was clear from an early stage of implementation, that as predicted in the operational manual, 
there were families who could not manage to carry out permanent reconstruction by themselves 
for various reasons. They received 25,000 PKR and 75,000 PKR first and second tranches of ERRA 
assistance, but for struggling families without other resources, the funds were easily consumed 
over time on shelter, food, debts, medical needs and other expenses. Vulnerable families who did 
not manage to start reconstruction were then trapped, unable to access further tranches, and 
were still without permanent durable or safe shelter. 

The identification of extremely vulnerable households would have been very difficult at the 
outset of the programme, see chapter 12. UN-HABITAT attempted at the completion stage of 
the programme, to account for those families who had been unable to carry out or complete 
reconstruction due to reasons of vulnerability and were at risk of not accessing ERRA financial 
assistance due to poor progress. UN-HABITAT reported that 50% of the estimated 3000 families 
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Vulnerable family in their shelter winter 
2005 in remote high location..  
Same family photographed in 2009 
having completed a 3 room Dhajji house. 
ERRA funding and salvage materials were 
adequate for reconstruction. 

Poverty levels in remote areas were 
high, the ERRA decision to permit local 
construction and use of salvage as vital.  
Right hand photograph shows pre 
earthquake low income housing. 



373372 373

15 MOBILIZING FINANCIAL RESOURCES AND OTHER RECONSTRUCTION ASSISTANCE

had made no progress beyond plinth construction, all were living in severely substandard 
conditions. The report explained that the finances disbursed by ERRA had been consumed over the 
four years of the programme and additional resources would be needed to support these families 
to start or complete construction to a basic compliant standard now. It was also recognised that 
costs had risen significantly over the course of the programme. A proposal was developed for 
additional financial support combined with technical support to address capacity difficulties which 
characterised most of the families. This proposal was not supported by ERRA who considered it 
was not a priority to invest further funds in the rural housing programme at this stage and any 
available donor funding was needed for other sectors. It was considered by many that ERRA had 
fulfilled their responsibilities by making funding available for all eligible MOU holders and the 
families’ inability to use the funding correctly was their own choice. 

It is important to note that the risk was identified from the outset that very vulnerable  families 
would not manage with financial assistance alone. The consequences of this risk, that the partial 
funds would be consumed, that they would not access the subsequent tranches and would have 
no permanent house raises questions about ERRA’s responsibilities to these families. Considering 
they were usually those who were in greatest need of the full financial assistance, often sick 
or elderly and in need of permanent housing, it is an issue to consider in future design of 
programmes. 

Financing technical assistance

The ERRA rural housing reconstruction strategy was published in March 2006, including details 
of financial assistance and technical assistance. The strategy outlined the necessity for technical 
assistance as an integral element of the reconstruction approach and programme, with specific 
recommended staffing and activities. This was based on an assumption of resources and capacity 
to be available. While the financial assistance package committed in the strategy received 
the donor support to deliver as planned, the technical assistance part of the programme did 
not receive similar donor support. It appeared that the programme was not considered as an 
integrated programme whereby the technical assistance proposed was necessary to safeguard 
the massive financial assistance investment. It did not appear to concern donors that there was a 
serious risk to proceed with funding financial assistance without ensuring adequate funding was 
in place to deliver the awareness, training and mobilisation elements of the programme to at least 
a minimal degree. 

The IDA-financed PPAF Housing reconstruction projects and the KfW and IFAD funded Housing 
reconstruction projects were planned with an integrated approach to financial and technical 
assistance and funding for both activities. 

However the non PPAF caseload did not have funding planned for technical assistance associated 
with the financial assistance for households. 

The design of the programme was based on an extensive role to be played by Partner 
Organisations in technical assistance, which was based on an assumption of resource and capacity 
mobilisation by those Partner Organisations. Likewise the role of implementing partners was based 
on assumptions of resources and capacity. 

An early decision to allocate the responsibility for building inspection and certification to the 
Pakistan Army reduced the planned role of the Partner Organisations, and provided the minimum 
safeguard for accountability of the financial assistance. However this resolution of AI team 
responsibilities did not address the spectrum of technical assistance needs and there was a critical 
need, especially at the outset of the programme for the development and provision of technical 
support. 
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The limited capacity of Partner Organisations is described elsewhere in chapter 1, 10, 12, 14, 16.  
The presence of NGOs during the relief phase including in shelter reflected their ability to mobilise 
public and donor funding for shelter support through NGOs but was not an indication of funding 
support for a technical assistance and facilitation role in permanent housing reconstruction. The 
widespread coverage of NGOs during the first winter did not reflect widespread organisational 
interest to continue to participate in the ERRA programme. For a number of NGOs who expressed 
willingness to  take on a Partner Organisation role there was very limited donor support available 
and unrestricted public funds had been largely committed and disbursed in the relief phase. 
Several organisations were concerned about participating in a technical role which they felt they 
did not have the skills and experience to deliver, but also financially, the Partner Organisation 
role required staffing of high quality but without large capital budgets usually associated with 
direct implementation. For organisations who did not have prior presence or programmes in other 
sectors to offset the set up and running costs of facilities, transport, and cost share senior staff, it 
was very difficult to adjust their budgetary models to a simple housing Partner Organisation only 
role. 

ERRA developed a detailed terms of reference for prospective Partner Organisations and criteria 
for their selection. See chapter 14. ERRA provided guidance on a unit rate calculation per union 
council for the provision of technical assistance according to the PO TOR. This helped to ensure 
consistency in the services and resources provided by POs avoiding uneven coverage. The ERRA 
criteria for previous turnover and financial accountability were critical in excluding a number of 
small and local NGOs who expressed an interest in participation as POs. There were no cases of 
combining INGOs with previous financial experience but limited knowledge of the area with local 
NGOs who had community roots but could not meet financial criteria. 

Over the course of the programme, ERRA received additional centralised donor funding to 
supplement the funding raised by Partner Organisations themselves from public and donor 
funding. This was disbursed to extend PO coverage where there were union councils without PO 
support, and to extend duration where PO funds were insufficient. The process was always driven 
by the principle of using whatever resources were available to provide a equitable level of support 
to as many union councils and communities as possible. 

The funding for financial assistance for households was front loaded which allowed for clear 
planning, but the funding for technical assistance was very low at the outset and then committed 
in an incremental and unpredictable manner. This had two consequences, firstly the technical 
support provided in the early stages of the programme was severely hampered by the shortage 
of resources and secondly, organisations engaged in technical assistance were unable to plan or 
implement strategically. Difficult decisions had to be made to balance stretching very low funding 
over coverage and required duration, or expending funds more quickly in order to provide basic 
coverage, hoping and risking that further funds would be committed later. It was clear from 
the development of the strategy that housing reconstruction would be at least a three year 
programme and that technical support would be required for that three year duration of the 
programme with the profile of activities changing according to different phases. 

See maps of PO coverage at May 2006, September 2006, March 2007, March 2008. Chapter 14 
International, National and Local Partnerships in Reconstruction

In the critical first season of 2006, the shortage of funding for technical assistance meant 
that housing reconstruction centres in AJK had limited communications infrastructure, could 
not construct model houses for training and demonstration, could not establish in Haveli and 
Abbaspur where there was a significant caseload for reconstruction, could not afford transport for 
field activities and could not supplement the partner organisation shortfall. 

The Pakistan Army assumed responsibility for technical assistance in union councils where Partner 
Organisations were not available. This was relatively cost effective as they were also present in 
AI roles carrying out damage assessment and subsequently plinth inspection. However, although 
they had significant manpower and were economical the technical assistance activities required 
additional skills and activities. 

At the end of 2006 SIDA funding was provided by SIDA to support expansion of existing PO 
coverage, to support UN-HABITAT to increase the capacity and activities provided at HRCs and 
to act as PO directly in union councils where there was no other provider, replacing the Pakistan 
Army. This funding allowed for improved technical assistance for the 2007 building season.  

The severe shortfall in funding for the 2006 building season meant that in many areas people 
had started reconstruction without access to ERRA information on standards, without advice and 
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Vulnerable families who only managed 
partial construction on the first three 
tranches and did not successfully reach 
lintel level to access the fourth tranche 
payment. Rising costs over the duration 
of the programme and high roofing costs 
made completion difficult. 

Technical assistance required funds for 
materials and for transport to be effective 
in practical training and demonstration 
and to reach villages with activities and 
advice. Verbal and office bound technical 
support does not optimise staff capacity. 
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without training. There was an invaluable opportunity in the first season while damage assessment 
was still underway, bank transfer starting and people were organising material and labour, 
to front load training and awareness activities. Ideally construction of demonstration houses 
throughout the affected areas could have provided both practical training and accessible technical 
guidance information. Unfortunately the very limited budgets precluded this approach. The 
impact of slow and insufficient technical support was a high proportion of people constructing 
unsafe and non-compliant construction at early stages. This situation improved significantly when 
technical assistance scaled up in 2007, but it was frustrating and expensive for households as well 
as the technical staff to have to undo incorrect work and mistakes which could have been avoided 
with earlier guidance. The massive ramping up of construction activity in 2007 also reduced the 
availability of masons and carpenters for formal training, whereas in 2006 they were available and 
showed greater interest and concern given their recent experience of the disaster. 

The shortfall and the lack of predictable funding for technical assistance meant that organisations 
were constantly working on very short staff employment contracts, and could not plan to invest 
in facilities, equipment, communications, staff development and other elements which would 
possible in a longer planning time frame. The insecurity of contracts (often only 3- 6 months 
duration) meant positions were not attractive to senior and experienced people, trained staff 
retention was difficult, turnover of staff was high. The repeated extensions to contracts and 
programmes consumed significant time from management staff and administration, and meant 
teams were working under conditions of stress. This was even more the case where staff were 
local and earthquake affectees also concerned with their own recovery and reconstruction. There 
were extremely high demands on all staff given the scale and speed of the programme and field 
conditions yet they had inadequate job security or support in order to carry out this work. 

The severe constraints on funding for technical supported meant all organisations had to limit 
their activities, staffing and resources to critical priorities, maintaining coverage but reducing the 
complexity, range and depth of their programmes. This means in many cases practical training 
was reduced by partner organisations to shorter duration, or did not include actual practice 
construction, very small numbers of qualified engineering staff to provide on training, on site 
advice, backstopping, monitoring of reconstruction or strategy development. The number of 
qualified degree or diploma engineers engaged in technical assistance was approximately 1 
per 5,000 houses for repair and reconstruction. It should be noted that while the AI ratio was 
higher than this, the personnel were not necessarily technical. It should also be noted, that in 
many areas, houses were highly dispersed and the engineering staff were therefore covering vast 
geographical areas. Funding constraints meant that planned social mobilisation activities could 
not be well developed, again with reduced staffing and funds for transport, contact with village 
reconstruction committees was far less than optimal, affecting not only the implementation of 
the programme but also the sustainability. Apart from these examples of overstretching capacity 
to deliver on agreed activities, the funding constraints also resulted in significant omissions from 
the technical support activities, including addressing sanitation and water management, roofing, 
insulation, plinth protection, fuel and energy efficiency at earlier stages in the programme when it 
could have been added to the general technical support to reach a greater number of households 
and gain traction for a relatively small increase in funding. The improvement in building durability 
and environmental performance could have leveraged a substantial increase in quality and value 
for the vast money invested in construction, for a very small investment in technical support. 

Fortunately some activities to address building performance were introduced at a later stage in the 
programme due to availability of a small budget remaining after completion of building inspection 
activities. 

It is important to note that ERRA constrained funding to technical support activities including both 
inspection and training to activities deemed critical for the implementation of the programme 
strictly in terms of completion and compliance. These were the key indicators agreed by ERRA 
and donors. There were significant delays and difficulties in the implementation of other 
sectoral programmes, notably school reconstruction. In light of these shortfalls to meet the basic 
commitments, ERRA constrained additional investment in the housing programme for activities 
which were deemed optional, whether they were constituents of the strategy or not. 

It is also important to note that budgeting for technical support could have benefited from 
broader based decision making. Notwithstanding the level of funding available, the decisions 
on how available resources were deployed did not have extensive participation by affected 
communities. 

A number of unrealistic timelines and associated budget predictions driven by financial managers 
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were at odds with technical programming advice, and resulted in a series of revisions and donor 
requests, all of which required extensive administrative inputs, interruptions and additional costs 
due to poor planning, and frustration on the part of implementors, donors and communities. 

The lack of investment in capacity building of local government systems and partners and the lack 
of investment in institutionalisation and dissemination as optional and outside the key indicators 
and remit of ERRA and its partners has severely reduced the potential value for the investment 
particularly for donors interested in contributing to long term national capacity and long term risk 
reduction. 

Risks and Challenges

 Resources disproportionately distributed between relief and reconstruction.  
The scale of the disaster and massive loss of life attracted significant relief assistance during 
the emergency phase, concerns about the risk of loss of life due to exposure in the first winter 
brought extensive capacity and resources for shelter support from the private sector and NGOs. 
However, few organisations and donors who were active in the emergency phase remained to 
support permanent reconstruction in housing. 

 Communicating the reconstruction strategy and the conditions attached to financial 
assistance in time 
The ERRA housing policy was unprecedented in Pakistan and unfamiliar for those 
implementing as well as the affected community. It was essential to communicate early, widely 
and clearly the commitments for financial assistance and most importantly the conditions and 
responsibilities attached to this financial assistance. 

 Assistance actors fund outside the reconstruction strategy with resulting inequity in 
assistance packages 
In all disasters Governments and affected communities need to harness all available resources 
to meet the needs for reconstruction, however, this usually means accommodating variations 
in donor assistance packages and decisions, and therefore unequal assistance to affected 
families. ERRA made a very clear and definitive policy decision at the outset of the programme 
that all assistance packages would be equal and all donors and assistance agencies would be 
required to comply with this policy and contribute funds to be allocated as per the equitable 
policy. This decision reduced the complexity of management and risk of political repercussions 
and helped to ensure that available funds could reach as many as possible. 

 The establishment of a vast number of bank accounts and management of huge 
number of transactions 
The affected communities were unfamiliar with formal banking systems, with a very low 
number holding accounts before the earthquake. The capacity of the system was therefore 
also limited. Several challenges needed to be addressed in order to successfully operationalize 
the systems, without which the entire programme could have been undermined. These 
included mobilising people to open accounts in time, ensuring banks were flexible and fast 
to establish the accounts, increasing the capacity of banks to handle large volumes of cash, 
introducing safeguards to redress errors efficiently, introducing systems to mitigate corruption, 
and devising and managing information management systems to support the entire operation 
across several stakeholders. 

 The specifications are higher than the financial assistance 
The estimation of the amount of financial assistance required to construct a safe core house 
was based on a number of assumptions; that households had salvage materials, that the rates 
for construction would be maintained at constant levels, and that transportation would not 
be a major additional factor. For several household circumstances, reconstruction costs in the 
technology originally prescribed by ERRA was prohibitively expensive and far in excess of the 
financial assistance package. ERRA redressed this issue through the expansion of the menu of 
approved technologies. The factor of transport was not fully mitigated and proved the greatest 
variable cost over and above the original ERRA calculations of costs.  

 Inflation, absorption 
The huge scale of reconstruction activity in the affected area was several times the normal 
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rate of construction and therefore posed challenges in terms of capacity and absorption and 
potential price inflation as the demand exceeded supply. This was particularly a risk where 
there was a concentration of damage. ERRA successfully offset the risk of inflation through 
supporting the establishment of material hubs, and through approving a range of options for 
reconstruction. The initial injection of cash into the economy and community in the first two 
tranches allowed the market to scale up in response to demand, and the subsequent tying of 
tranches to stage completion ensured funds followed the rate of work and absorption. The 
fact that the affected districts were within a larger overall economy and population helped to 
mitigate labour shortages and provide competitive supply of materials. 

 National and international economic factors caused significant inflation in the national 
economy and the affected districts in 2008, this could not be mitigated by ERRA. 

 Corruption  
The transfer of resources directly to owners themselves instead of through direct 
implementation of construction by NGOs, Government or contractors, reduced the risk that 
assistance would not reach the affectees. It also reduced the risks of corruption associated with 
the construction process by organisations, including procurement, assignment of contracts, 
kickbacks and other issues. The individualised system of financial assistance reduced the 
potential for corruption at community level.   

 National economics, reallocation of priorities, delays in funding to ERRA 
ERRA managed to maintain the budgets committed by donors and by the Government of 
Pakistan despite severe constraints and competing demands in the national economy. The early 
disbursement of a large proportion of the funding helped to mitigate the risk of negotiating 
funding. Although the funds were successfully disbursed, there were significant delays in 
transfers with resultant delays in construction progress and frustration and higher costs 
incurred by beneficiary households. 

Results and Achievements
  A robust policy meant all were clear about eligibility. The principle of equity was enforced and 

ensured all beneficiaries received equal assistance. 

  The ERRA one window and equity policies helped to guide and optimise the use of financial 
resources to meet programme objectives, transparency and accountability.  

  630,000 bank accounts confirmed or opened. Over 2 milion financial transactions completed 
and accounted for.  New banking culture developed. 

  Minimised transaction and administration costs, leakage, middlement and insecurity. 

  Cost effective technical support systems through the programme design. 

  Leveraged compliant construction with private resources.  

  Advanced the understanding and credibility of and tools for direct financial assistance 
programming for housing reconstruction and post disaster recovery activities, including 
government and banking relationships. 

Summary of Lessons Learned

  Assistance actors fund outside the reconstruction strategy with resulting inequity 
in assistance packages 
In all disasters Governments and affected communities need to harness all available 
resources to meet the needs for reconstruction, however, this usually means 
accommodating variations in donor assistance packages and decisions, and therefore 
unequal assistance to affected families. ERRA made a very clear and definitive policy 
decision at the outset of the programme that all assistance packages would be equal 
and all donors and assistance agencies would be required to comply with this policy and 
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contribute funds to be allocated as per the equitable policy. This decision reduced the 
complexity of management and risk of political repercussions and helped to ensure that 
available funds could reach as many as possible. 

 Inadequate planning and funding for technical assistance 
There was limited NGO interest and donor interest in providing technical assistance. The 
funding of this aspect of the programme was not prioritised by ERRA or the major donors 
although quality assurance of construction was essential to justify the investment of 
very large budgets in financial assistance. No construction programmes in other sectors 
would dispense with technical input, as a proportion of the overall budget.  None of the 
major donors who committed funds for financial assistance contributed to the funding of 
technical assistance, and they appeared to assume that this was either unnecessary or would 
somehow be funded through another means, but it was not their concern, and they did not 
step in when there were severe gaps in provision. 

 No additional resources for extremely vulnerable families 
The risk was identified at the outset that an owner driven programme requires capacity that 
may be beyond the means of a certain number of extremely vulnerable households who 
would require additional assistance. These families were among those most reliant on ERRA 
financial support and could least afford to default on stage commitments and preclude 
themselves from receiving the full amount. They were also among those who would suffer 
most from not managing to construct a permanent durable house. Some families received 
additional assistance through small scale initiatives, but there was no systematic solution 
for a caseload of vulnerable families identified as still homeless at the completion of the 
programme. Cash support direct to affected households

  Conditional and tranche financial assistance 
The choice to make financial assistance contingent on adherence to ERRA terms and 
agreements including compliance with standards and schedules provided an invaluable 
incentive to promote safer construction and to accelerate progress. The issuance of 
mobilization funding allowed the market to scale up and kick start reconstruction without 
flooding with cash and causing inflation and subsequent tranches were associated with the 
rate of reconstruction. The conditional and tranche system allowed ERRA to block further 
funding to beneficiary households who withdrew from the programme or were otherwise 
deemed invalid cases, an easier process than trying to retrieve funding after disbursement. 
It was vital that the inspection and certification regime strictly and consistently applied 
the ERRA conditions, failure to do so would have devalued their potential leverage to 
irrelevant. 

  Individualised assistance 
While the individualised financial assistance generated a vast caseload of financial 
transactions and required an individualised inspection and adminsitration support system, 
the alternative of community based or group financial assistance would also have required 
significant investment in financial and institutional terms. The individualised model allowed 
people to choice, in house design, in construction timing, selection of mason and to 
contribute their own resources to the budget. Individual responsibility and accountability 
financially and technically made the agreement directly between ERRA and the household 
without intermediaries and without layers of community accountability and potential 
disputes. 

  Equity 
The decision to provide to provide grant assistance for core reconstruction rather than 
compensation based funding and to have very limited categories of financial assistance 
rather than a wide range helped with project management and financial management 
of the programme. The early dissemination of the policies helped to reduce expectations 
in terms of financial assistance. The robust policies and equitable basis helped to ensure 
there were very few challenges or grievances, The equitable policy was a pro poor policy 
whereby the financial assistance was a greater relative value to those with lowest resources 
and incomes. 

  Equity. Costs 
The decision by ERRA to approve local technologies for reconstruction was made at the 
end of 2006. While this was technically supported, the public pressure for the decision 
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was based on cost, with imported materials prohibitively expensive and ERRA facing the 
prospect of a completion and compliance rate. The impact of local, access and transport 
costs was very significant across the affected districts, transport costs constituted up 
to 50% of overall costs for some families undermining the principle that the financial 
assistance was equitable. See chapter 8.  
ERRA did not formally monitor variations in costs by location or by time in the programme 
and did not track the total cost of houses constructed to understand the role of 
government versus private funding. 

Recommendations

  Early decisions on institutional responsibilities and policies 
Clarity on institutional responsbility for coordination and management of reconstruction 
provides institutional authority to engage with donors to mobilize funding, develop and 
confirm agreements. Clear direction and leadership engenders confidence among donors, 
other partners and the public and can capitalise on funding committments made during 
the early phase of media attention. There is a real and serious risk that confusion and 
delays in decision making can result in funding not materialising, or not being optimised. 

  Early communication on financial assistance, eligibility and policies 
It is vital for households to know what their options are in terms of assistance, terms and 
conditions, eligibility, scale and scope of assistance, timing of assistance. This information 
is key for them to make family decisions about investing in shelter, migrating or staying 
with host families, repairing damaged buildings, or planning for reconstruction including 
the purchase of materials. All policies should be communicated as early as possible and 
as clearly and widely as possible. In the event that details are not confirmed, at least 
indications of policy approaches should be communicated.  
The communication of policies is equally important for NGOs, donors and potential 
partners to ensure they can plan for budgets and activities. 

  Coordination and cooperation with partners 
The development of financial management systems for housing reconstruction can benefit 
from the expertise and experience of a range of stakeholders and partners including 
national and international banks, donors and 

  Equity 
It is beneficial politically, programmatically and administratively to provide equitable 
financial, material and technical assistance to affected households. It is recommended to 
optimise resources and ensure greater coverage and fairness by consolidating available 
funding and ensuring equal distribution. There may be a need for more than one category 
of assistance due to levels of damage, but the range should be limited, with clear criteria. 

  Conditional and tranche disbursement 
Whether the situation warrants individual or block / group financial assistance 
arrangements, there are advantages in attaching conditions to the use of the funds and in 
issuing tranches of funding subject to adherence to those conditions. This can 

  Monitor the economics of reconstruction 
Monitoring of reconstruction should not be limited to technical completion, compliance 
and financial disbursement. It is important to monitor, analyse and report the economics 
of reconstruction in terms of households and markets, including issues like material 
and labour supply and costs, location and transport costs, savings, loans, borrowing 
and remittances. This monitoring can identify constraints and bottlenecks which require 
intervention and can identify opportunities and linkages for example livelihood activities 
which can contribute to reconstruction.  

  Funding for technical assistance 
The very large investment in reconstruction by governments, donors and by households 
themselves can reconstruct the same vulnerabilities which led to housing damage and 
destruction. The unprecedented investment should be safeguarded and optimised by 
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ensuring there is technical assistance available to introduce hazard resistant and other 
improvements in reconstruction. This may include relocation, hazard resistance, efficient or 
economical construction, improving housing services, and other quality assurance. Activities 
may include policy development, technical guidance, training, information, awareness 
and inspection. Experience shows planning and funding for technical assistance are not 
considered integral to reconstruction. In order to plan and implement these 

  Develop financial transfer and accountability systems 
The financial and ICT sector is growing rapidly. There are new and innovative systems 
developed to transfer funds directly to individuals and to track and report transactions. 
These systems can provide flexibility, speed, coverage and reduce management costs for 
various partners. It is recommended to learn from recent developments and experience 
in countries where such technologies and systems have been used in post disaster or 
development programmes, and to invest in consultation with financial stake
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Introduction / Context
At the time of the earthquake there was relatively little knowledge or awareness of earthquake 
engineering in Pakistan. There was no seismic provision in the building code, and seismic 
engineering was not integrated in the civil engineering or architecture curriculum in technical 
education. Earthquake engineering was regarded as specialized subject, with a few experts 
engaged mostly in research topics. 

Previous earthquakes in Quetta in the 1930s and in the Northern Areas close to Afghanistan 
during the 1980s and 90s meant that there was previous localized knowledge, including 
recommended improvements to local technologies, for example by AKDN through their building 
and construction improvements programme. 

Overall there was little mainstreamed understanding of earthquake engineering, safer building, 
training or promotion of safer building by the technical or NGO community. The severe level of 
destruction showed that building vulnerability was very high, reflecting not only key shortcoming 
in construction technologies, and the need to introduce improved technologies, but also indicating 
problems in the quality of workmanship and materials in general leading to poor performance of 
almost all building types. 

Construction in traditional technologies had diminished in terms of quality and construction in 
new materials and technologies was poorly constructed due to poor levels of knowledge and 
poor execution. The existing infrastructure of technical or vocational training for artisans was 
small and not appropriate to engage with the largely informal sector and apprentice system which 
characterized the housing construction sector.

As housing reconstruction was to be owner driven and was likely to be the fastest sector of work 
as well as the largest, dispersed across very difficult terrain the challenge to devise a system of 
building capacity quickly was urgent and considered a major strategic element in the housing 
policy. The damage and needs assessment carried out after the earthquake identified a need for 
approximately 60,000 trained artisans to carry out reconstruction to the required standards. The 
ERRA housing policy identified the need to establish a cascade system starting from a core group 
of expertise.

Key Decisions 

 DNA 
The Damage and Needs Assessment prepared by the World Bank and Asian Development Bank 
identified a shortfall of over XXXXXXX engineers, and artisans. This was the context for a large 
scale training programme. The DNA did not identify a deficit of standards, guidance, curricula 
and expertise to produce same as a prerequisite for a training programme. 

 Rural Housing Reconstruction Strategy: Training Strategy 
The training strategy was devised and released as an integral part of the rural housing policy 
and strategy released in April 2006. The training strategy was devised on a centralized cascade 
system expanding from master trainers to village mobile teams to ensure capacities could be 
scaled up to reach the extensive numbers required and maintaining consistency.

 Consistency in Training. ERRA authorized curricula.  
The training strategy was founded on the same principle as construction standards, that ERRA 
approval was essential to authorize the approved curricula and information. This was to ensure 
consistency, quality assurance and avoid inaccuracy and confusion in implementation by a wide 
range of actors. 

 NSET 
The National Society of Earthquake Technology, Nepal was appointed by UN-HABITAT as 
technical support for ERRA through the development of standardized training curricula and 
training of a corps of master trainers. 

 Housing Reconstruction Centres HRC 
The owner driven housing strategy was based on the principle of enablement, with a focus on 
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The reconstruction and rehabilitation of over 600,000 houses required a vast workforce of skilled 
and trained labour. With owners central in decision making and responsible for reconstructing 
their own homes it was vital that they 

The importance of training in order to achieve safer construction was acknowledged in the ERRA 
Rural Housing Reconstruction Programme from the initial strategy document. The resources and 
capacity for financial assistance and inspection were established from the outset and throughout 
the programme, but resources and capacity for technical assistance including training, and also 
development of standards, guidance, model construction and other measures was intermittent 
and problematic from the outset to completion of the programme. The process of technical 
support planning and implementation reflects these constraints and the advantages of a robust 
but agile programme. Resource material development was an incremental process and all should 
be treated as working documents, rather than finished materials. 

A number of issues related to training and capacity building are described in more detail and in 
context under Chapter 12 Community organization and participation, Chapters 10,11 technical, 
13, 14 institutional and partnerships, 17 ICT. 

Guiding Principles
 Equal emphasis on houseowners (demand) as well as on artisans (supply). 

Houseowners are key decision makers in what gets built in housing reconstruction and they 
need to be trained in and made aware of safer building just as artisans need to be trained in 
why and how to construct safer buildings. 

 All involved in making buildings need to learn practically to learn and remember 
new skills.  
Training must be hands on and practical for engineers and artisans to ensure they have learned 
correctly and to ensure they remember and can replicate what they have learned. Likewise 
demonstrations and real examples are essential to increase the effectiveness of training.

 Quality in workmanship is just as important as seismic measures for building   
safety 
Training should take the opportunity to improve existing practices as well as introduce new 
measures. 

 Training should be convenient in duration and location for target participants to  
take part.

 Training should take place early in the programme to ensure maximum  
contribution to construction standards. 

 All staff involved in training and technical support need social and  
communication skills training.  
Social mobilization and behavior change are at the heart of adoption of new technologies and 
must be addressed as much as the promotion of technical information and skills. 

 Principles rather than Prescriptions.  
The focus in training is on understanding structural principles and the behavior of buildings and 
materials rather than on prescriptive standards. How and why are at the centre of training. 

 Reinforce a message through multiple channels. 
Training should reinforce and be reinforced by messages disseminated through social 
mobilization, public information and media channels. 

 Training should be followed up by on job experience and on site support 
Training, and particularly short training needs to be reinforced by supervised practical 
experience on job, and by repeat visits on site to check the impact of training, to provide 
technical backstopping and to continue to improve the skill level. 

 Training consistency and quality assurance 
Training in a large programme should be based on consistent and agreed curricula and quality 
assured. Systems for backstopping should be in place to address field issues and questions 
arising in training.  

382



385384 385

Technical Issues

Building Capacity: Establishing the System

The initial plan for setting up a structure for technical support was based on the following: 

Housing Reconstruction Centres:
 Small capacity:  coordinating role. 
 Linked to the District Reconstruction Unit, 
 Training, backstopping, monitoring and reporting role. 
 Public information and demonstration role. 

Partner Organisations: 
 Extensive capacity: field based, main implementation capacity, wide range of activities. 
 Carry out damage assessment, stage inspection and certifications. 
 Provide training, provide technical assistance during construction. 
 Support community mobilization for reconstruction. 

The decision that the Pakistan army would carry out damage assessment, building inspection and 
certification in non PPAF areas reduced the demands on Partner Organisations. 

There was a planning assumption that NGOs capacity would cover the majority of the affected 
union councils, and that the Pakistan Army would only be required to address the needs of a 
small number of areas. The expectation was that many of the NGOs who have been active in 
supporting shelter during the relief phase would continue in the same areas to support housing 
reconstruction. The objective of having a wide range of NGO partners was to have good capacity 
at field level, identifying field issues, generating solutions and generating good practice which 
could be exchanged and mainstreamed through upwards. 

In effect there was only adequate NGO capacity to cover 60% of the union councils, Reasons for 
insufficient coverage or response include: 

 Vast scale of programme in remote areas with little previous presence of NGOs
 NGOs and donors preferred sectors other than housing, as housing is seen as complex and 

unaccountable.  
 Extensive relief funding was not followed by funding for support for reconstruction and a 

number of organizations present during relief chose not to remain for reconstruction or could 
not find funding for reconstruction. 

 Donors did not support the technical support role, for various reasons including low visibility. 
 NGOs did not consider they had adequate technical skills or experience to carry out a technical 

support role. 
 NGOs and donors were not familiar with an enabling or facilitating role compared to a direct 

provision role. 

Where there was insufficient NGO coverage the initial solution was for the Pakistan Army to 
act as PO. This service was provided from mid 2006 to Spring 2007 when those union councils 
were redistributed and UN-HABITAT took on a direct implementation role in 48 union councils. 
This change was the first in a series of reallocations of responsibility for union councils, which 
took place due to events including changes in security status, funding or other decisions by 
organizations. According as reconstruction progress reached greater stages of completion and 
Partner Organisations completed their work, the residual caseloads and overall support role 
referred back to the Housing Reconstruction Centres. 

The original strategy, and respective structures, staffing and funding was devised as 
follows: 

The ERRA Rural Housing Reconstruction Strategy April 2006 states the following: 

Housing Reconstruction Centres (HRC)

Eleven Housing Reconstruction Centres will be established with the eight DRUs (District 
reconstruction centres) in each of the affected Districts. Subsequently, based on implementation 
experience, their number may be increase with additional located at sub-district level. The 
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outreach and support for households and communities. ERRA decided to establish a network 
of housing reconstruction centres to support coordination, provide training, demonstration, 
information and technical support to local authorities, partner organizations and to 
communities. 

 Lack of institutional partner / Sustainability.  
The ERRA housing programme and Housing Reconstruction Centres were established from the 
outset without provincial or state partnership or participation. From 2006-2010 there was no 
discussion or decision on the sustainability of training activities and resources and the Housing 
Reconstruction Centres. 

 Separation of roles of Training and Inspection.  
In the original rural housing reconstruction strategy the roles of partner organizations was 
to carry out both training and certification. Subsequently, the decision was taken to for the 
Pakistan army to carry out damage assessment and certification roles. In the PPAF section of 
the programme, the assessment / certification role and training / technical support remained 
combined. 

Summary of Activities

 Development of the training strategy

 Training needs assessment

 Development of technical and social training curricula

 Training for damage assessment and building inspection 

 Development and establishment of training information management system

 Establishment of Housing Reconstruction Centres

 Deployment of Partner Organisations

 Training of master trainers

 Training of field teams 

 Widescale training of artisans

 Community orientation 

 VRC training 

 Door to door assistance and on site training 

 Model houses and demonstration buildings 

 Development and implementation of additional training for traditional 
construction, remedial measures and outstaning technical issues. 

 Communication, management and IT training for teams during quiet fieldwork 
opportunities

 Monitoring and evaluation of training. Training impact assessment. 

 Development and implementation of training for improved environmental building 
performance and sustainable settlement including rainwater harvesting, fuel 
efficient stoves, sanitation etc. 

 Training of Government officials 

 Training of local NGOs, CBOs in safer and better rural housing. 

 Cooperation with universities, professional institutions and Government authorities 
for institutionalisation of curricula and lessons learned, consolidation and transfer 
of reference and resource material for continued education use. 
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The ERRA Housing Rural Housing Reconstruction Strategy April 2006 states 
the following:

Partner Organisations

In view of the extensive outreach needed for the credible administration and monitoring of the 
challenge of housing reconstruction, it is clear that existing public sector institutional capacity will 
require considerable reinforcement. Since capacity building requires time, while the reconstruction 
activity cannot wit indefinitely, ERRA will enhance the public sector’s delivery capacity through 
partnerships with reputable Partner Organisations / NGOs by inducting such organizations to 
support the implementation of the owner driven housing reconstruction programme. Reputable 
POs will be engaged by NWFP and AJK using transparent screening criteria. POs will be asked 
to augment their technical capacity to appropriate levels for effecteive support to the Housing 
Assistance Programme. 

Only one PO will be designated to work on housing reconstruction in eac affected union council. 
The POs will be charged with (i) providing guidance to affected communities in implementing 
the owner driven housing reconstruction programme, including a comprehensive briefing on its 
key elements prior to release of the advance payment (ii) training engineers and craftsmen (iii) 
ensuring compliance with social and environmental risk mitigating measures. Additionally, POs 
will also undertake the detailed damage and eligibility survey. The Survey will be conducted to (a) 
categorize the level of damage to each housing unit; and (b) establish lists of eligible beneficiaries. 

In order to administer the survey and meet their overall obligations, the POs will constitute the 
Assistance and Inspection (AI) Teams. The teams would comprise a minimum of three persons- a 
local government representative, a social organizer and an engineer. Each mobile team will be 
responsible for supporting six villages. Based on this ratio, it is expected that 650 teams will be 
required for cover 4000 villages. The teams will be hired and trained in assessment techniques and 
criteria so that these are applied uniformly, by specialists with overall administration by ERRA. The 
POs will establish field offices responsible for supporting the assistance, inspection and training 
activities in a minimum of one or more union councils, as appropriate. Partner organsiations can if 
they have sufficient capacity, assume responsibility for more than one union council. 

Summary Role of Partner Organisations. 

 Ensure adherence to the principles of policy and implementation laid out in this  
document, and the detailed operational procedures included in ERRA’s Housing Operational 
Manual- this will primarily include the sensitization, training and supervision of AI teams vis-à-
vis this policy document and the detailed Operational Manual. 

 To form mobile Assistance and Inspection teams (AI teams)

Damage assessment and eligibility of the destroyed and damaged houses on the basis of the ERRA 
assessment form. 

 Briefing communities regarding the programme prior to the disbursement of the first 
payments. 

 Train engineers / technical inspectors in seismic-resistant principles, designs and construction 
details. 

 Train artisans and community members at the union council level.
 Certify trainees
 Monitor training adequacy
 Form mobile training teams
 Ensure compliance with social risk mitigating measures
 Ensure environmental sustainability of reconstruction activities
 Provide technical assistance during construction
 Oversee reconstruction / restoration activities to assure quality control
 Inspect the completion of building stages (plinth, walls and roof)
 Certify compliance with seismic-resistant standards at each stage, for release of next tranche. 

Field	Offices:	Partner Organisations either have, or will establish field offices responsible for 
supporting assistance, inspection, and training in one or more union councils, as appropriate. The 
field offices will be staffed appropriately to be able to shoulder the spectrum of responsibilities 
undertaken for housing reconstruction. 

Community Housing Reconstruction Committees
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Reconstruction Centres will initially be responsible for providing training and technical assistance 
and capacity building related to housing reconstruction to partner organizations and local 
authorities, and will be under the supervision of the District Housing Coordinator. With time, they 
will develop adequate capacity to support reconstruction activities in other sectors as well. 

The Centre will report to the District Reconstruction Unit to ensure close coordination with the 
broader reconstruction effort and the resolution of issues coming from the field. The staff of 
Housing Reconstruction Centre will include a Senior Trainer, a team of two Training Coordinators, 
a team of two Technical Experts and on technical staff member responsible for coordination, 
monitoring and evaluation. In addition to these positions each centre will house management and 
administration support staff. 

Housing Reconstruction Centres will have a permanent display of building techniques and 
materials as well as displays on related issues limked with housing reconstruction such as 
environment, needs for vulnerable groups, gender, water supply and sanitation, health and 
hygiene. They will also be responsible for supporting the District Housing Coordinator for 
coordination and information management. Land to establish each Housing Reconstruction Centre 
will be made available by the Governments of AJK and NWFP. 

Summary Role of the Housing Reconstruction Centre

 Training of master trainers
 Capacity-building of local authorities
 Technical reference and public awareness
 Coordination of training implementation
 Training quality control of training delivered by master trainers
 Reporting on training monitoring to District Housing Coordinators. 
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the AI teams. They needed to able to not only deliver training developed at the outset of the 
programme, but also become a core technical team who could undertake continued research 
and development, devising additional training, and providing backstopping support to a range of 
implementing partners. 

 Initial TORs of staff. 
 Evolved TORs of staff. 
 Organigram of HRC and PO staff. 

Capacity building. The role of NSET. 

The task of establishing a corps of master trainers was undertaken by NSET the National Society 
for Earthquake Technology, Nepal. NSET is a non governmental organization based in Nepal with 
experience in several countries in South Asia in technical advisory, capacity building and direct 
implementation roles. They have a strong team with earthquake engineering expertise, as well as 
a proven record in community based programming. See Chapter 14 Partnerships. 

The programme of master trainer training incorporated modules of theoretical and practical 
training individual and group training and mentored work experience. See list of training. 

The participants in training including engineers and architects from UN-HABITAT and SDC and 
one District Housing Coordinator. Participants included technical persons with extensive field 
experience and recent graduates, from urban and rural, academic and practical backgrounds. 
The importance of the intensive training programme was not only to ensure they reached a level 
of technical competence, but as important to build a common understanding among a newly 
mobilized group of individual professionals about an approach to the massive task at hand. This 
included 

 an understanding of owner driven housing programmes,
 an understanding of the role of house owners in decision making and awareness of safety, 
 the process of technology transfer and perceptions and practices of artisans in the informal 

sector, the role of engineers as advocates and facilitators
 the importance of mobilising communities and decision makers. 

The training of a corps of master trainers as a group also ensured that they had a mutual 
exchange and support network when they were allocated remote operational areas. This was very 
important as they were undertaking new and unfamiliar work with many challenges and needed 
to exchange lessons learned and benefit from their combined skills. It was all the more important 
that they had a clear understanding of the programme as their role was to provide direction and 
guidance for Partner Organisations, and other stakeholders. 

Apart from the technical competence of NSET, they were able to provide an invaluable mentoring 
role, with on job support, working with the core team directly in communities, providing 
feedback, advice and backstopping over a prolonged period of one year. The advantage of NSET 
was that they were already a team with a well developed approach and common understanding 
in their own team. They were able to bring both a south asian sensibility including language and 
cultural similarities but also experience of more earthquake aware communities to Pakistan.  

While there were a number of experts within Pakistan, including earthquake engineers and 
training and social mobilization experts, they were in considerable demand after the earthquake, 
they did not constitute a shared approach and they did not have a ready developed understanding 
of technical support in the context of an owner driven programme. Nepal on the other hand had 
more established systems for risk reduction and post disaster recovery, including for example a 
national seismic building code, school safety programmes etc. In addition to training technical 
technical staff as master trainers, NSET also trained training coordinators, government officials, 
master artisans and others who comprised the original sore staffing of Housing Reconstruction 
Centres. 

Training Needs Assessment. 

A training needs assessment was carried out by UN-HABITAT and NSET identifying the 
stakeholders in the construction sector, their various roles, capacities and needs for technical 
support and training inputs. See TNA log frame

There were four main constituencies for training activities in the rural housing reconstruction 
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The stated ‘owner-based’ approach places the responsibility for reconstruction on individuals. 
Community based organizations will play a central role in housing reconstruction ensuring that 
local traditions and social needs are taken into consideration. 

Community-based approaches will be used to complement the payment of grants to individuals 
in several ways, including: group procurement, group transport, reinforcing training messages 
regarding standards and norms, resolving conflicts over land, facilitating relocation where 
necessary, ensuring access to skilled labour for vulnerable groups, linking housing to livelihoods 
and infrastructure planning and integrating communities in the certification process. 

A community-based approach is an important policy choice taken to complement the individual-
based grants. While the method for social mobilization can be left to the judgement partner 
organsiations or NGOs, there will be a common set of outputs to be generated in each village. 
A generic set of training materials to support partner organizations will also be produced to help 
ensure equity in support provided to all communities. 

The Development of Training and Technical Support 

Development of standards and guidelines. 

The Rural Housing Reconstruction Strategy anticipated the need to determine standards and 
develop appropriate technical guidance, curricula and public information to communicate those 
standards. The strategy endorsed the use of local technologies, variety and choice. 

It was proposed that a Central Review and Approval Unit (CRAU) would be ‘housed at the federal 
level for development of standard structural designs and guidelines’. This unit was not formally 
established. 

The work of developing structural designs and guidelines was extensive as it involved not only 
investigation of options in conventional construction and new techniques such as confined 
masonry, but also comprehensive investigation of local and traditional techniques including Dhajji, 
Bhatar and Leepa construction, construction issues outside of standard engineering guidance such 
as retaining walls, in situ concrete, concrete block production, and a wide range of guidance to 
address substandard construction through remedial measures. 

This work of research and development was carried out by NESPAK, UN-HABITAT, SDC, NSET 
and a number of Partner Organisations with input from an extensive range of technical experts 
nationally and internationally, and authorized by ERRA. (See under housing designs and 
construction technologies)

For UN-HABITAT and SDC this required intensive staff involvement in the identification of technical 
issues, field assessment, engineering discussion and debate and the preparation of information. 
This effort required engagement at federal level and at HRC and field level. This became a core 
role of the Housing Reconstruction Centres and of the technical staff. 

The expectation in the housing strategy was that standards and guidance development would be 
done centrally, and front loaded and that technical staff would be mainly training staff. Instead, 
the generation of standards and guidance relied very much on field generated information, 
developed and approved centrally, it was an incremental process continuing through 2006 and 
2007 to address evolving issues, and involved a range of HRC based staff including engineers and 
architects, master artisans, community liaison, training, graphic design and communications staff. 

The Cascade of Training. 

The training strategy was devised to address the challenges of scale and speed, and meet the 
requirements of quality assurance, consistency, backstopping and supervision. The plan was to 
establish a corps of master trainers to operate at HRC level, who would train the union council 
level trainers, who would train the mobile teams, who would train the artisans. Agreed curricula 
at all levels and a centralized corps of master trainers as source persons would help ensure 
consistency across the programme, and adherence to the centrally approved ERRA standards. 

See diagram: 

The foundation for the mobilization of the cascade system was to establish a corps of master 
trainers. The master trainers were to manage the training of HRC staff, the PO senior staff and 
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with the artisans and engineers had very less knowledge. The key in this issue was to assure the 
engineers that they should have the confidence and interest to be the student and not the expert 
in certain aspects of construction in order to gain necessary knowledge and skills. This is quite 
different to their perceived role in society and the formal construction sector. 

2. Training Social Mobilisation, Training and Public Information Staff

Staff who were not from engineering or architectural education background or experience 
included those engaged in community mobilization, formation of village committees, identification 
and addressing the needs of vulnerable households, coordination of training and training support, 
public awareness activities, monitoring reconstruction progress, grievance redressal and other 
activities to support the overall programme.  

Background education or experience for social mobilization, community liaison and public 
information staff included: Rural and community development, health, education, business and 
administration, computers and communications, social sciences, economics, and local activism. 
The affected areas did not have extensive networks of international or national NGOs prior 
to the earthquake and there was not an large pool of local staff with NGO sector community 
development experience. For a high proportion of social mobilization staff the post earthquake 
reconstruction programme was their first training and experience in development. Many were 
engaged for their knowledge of the local area and local communities. A small proportion of 
social staff came from outside the area, including particularly personnel with experience from 
AKRSP / AKDN Gilgit Baltistan, and the national rural support programmes. Their specific training 
and quality experience proved important to ensure sound training of social staff and continued 
mentoring to teams. The integration of mixed backgrounds including business and computer skills 
also assisted the development of a wider range of skills in all project staff including reporting, 
collecting and analyzing information, development of promotional and other activities. 

While the development of training curricula from the outset focused in technical standards, the 
Rural Housing Reconstruction was initially vague in relation to the TOR of Partner Organisation in 
terms of community mobilization, the TOR for social staff and the requirements for their training.  
The evolution of the social mobilization activities is described under Chapter 12. Community 
organization and participation

Apart from social mobilization training all social staff were supposed to participate in basic 
technical training, training on any updates for standards and policies, training on remedial and 
retrofitting measures, to ensure they were able to give correct and consistent answers and advice 
in the field. The effectiveness of social staff in communicating technical information depended 
not only on structured training inputs, but also on their personal interest in learning and 
understanding technical information and skills from working in combined teams and engineering 
and artisan colleagues. 

3. Artisans 
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programme. Capacity building or training of each group involved different training curricula, 
activities, target numbers, opportunities and challenges

 Engineers and Architects. 
 Training, Social Mobilisation and Public Information Personnel
 Artisans
 Community Representatives and House Owners. 

In addition to these main groups, capacity building and training was developed and delivered for 
government officials, information management staff,  building material producers and distributors. 

1. Training Engineers and Architects. 

Engineering education in Pakistan includes degree and diploma levels in civil engineering. 
Diploma holders may be designated as sub engineers. University engineering education covers 
more theoretical subjects than diploma education which is oriented more for site supervision. 
Engineering education in 2005 was focused on RCC construction but did not include seismic 
engineering. Architectural education in Pakistan is focused on aesthetics more than on structural 
knowledge. Architecture education was more likely than engineering to include research or 
learning in housing or traditional construction technologies. Neither engineers or architects 
learned seismic resistant construction, environmental performance or energy efficiency. The 
majority of engineers and architects were not well educated in the correlation between structural 
design and building design and had very weak skills in analyzing or designing buildings. 

The majority of engineers and to a lesser extent architects did not consider housing, and 
particularly single storey rural housing, to be ‘engineered’ construction and therefore considered 
the engineering issues too simple. The majority had no previous education in, knowledge of, 
or interest in the engineering of stone or timber construction as these were considered to be 
traditional, old and informal and again outside of the professional sphere of engineering. A 
high proportion of engineers trained in civil engineering had experience in roads or water and 
sanitation including in community infrastructure and very less knowledge of or interest in building 
construction. 

Several Partner Organisations implemented integrated programmes with support for housing 
reconstruction alongside activities in water and sanitation, education, health or livelihoods. 
Engineering staff usually had more than one responsibility and tended to prioritize the delivery of 
direct construction work under their responsibility, such as school reconstruction or water supply 
rehabilitation. The reason for this was professional prejudice that this was ‘real engineering’ but 
also as the progress on direct construction was easier to measure than technical support. 

The role of technical support, advisory and facilitating was new to the majority of engineers 
and architects. Some were enthusiastic about the challenge and enjoyed being in the field 
and working with artisans and communities. Others considered this role as not professional 
engineering, or preferred desk and formal training aspects of the task. Engineers and architects 
were trained in communication skills to help them be more effective trainers, and in social 
mobilization to help them to be more effective in the community. 

The basic curriculum for training engineers, architects (technical experts) was supplemented by 
on job support,  training specific to programme updates or additional activities. The continuous 
process of professional development provided opportunities to reinforce original or basic training 
and to opportunities to answer questions, discuss field issues. Senior engineers and architects 
had a mentoring and backstopping role to hold sessions with technical staff to review field issues, 
answer queries, monitor the quality of advice and training. Technical staff were encouraged to 
be responsible to drive their own continued learning by providing key resource materials for 
reading in all HRCs, by engagement in technical dialogue by email group, and by assignments. See 
technical reference library. 

Engineers and architects were all required to participate in practical training as a mandatory 
element of training. This was to ensure they fully and correctly understood the information they 
were trying to communicate in training and on site in advice, to ensure they could demonstrate 
the information, with confidence and had a good understanding of practical problems and 
difficulties faced in execution and how to solve them. 

It was also of key importance that the engineering staff developed a new relationship whereby 
they needed to respect and learn from skilled artisans, whether in conventional technologies like 
steel fixing, or in traditional construction, where the repository of knowledge lay predominantly 
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Engineers and architects received several 
weeks training over the course of 6 
months. This included both classroom 
training and practical training.  
Practical training was imperative to build 
real understanding skill and confidence 
especially for younger staff and prepare 
them for practical focused technical 
support activities. 

Artisans practse earthquake resistant 
detailing. Group work and practical work 
encouraged discussion and mobilisation 
of artisans towards collective roles and 
responsbilities in reconstruction. 
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provided opportunities to reinforce training and for trained artisans to promote practically safer 
construction in the community.  

4. Training Households / Communities

The housing reconstruction strategy emphasized the importance of household and community 
awareness as a key factor in decision making and implementation of safer construction. The ERRA 
training strategy included community orientations as a large scale activity to be undertaken to 
complement technical training or artisans in the community. 

A series of community orientation sessions took place throughout the programme, initially in an 
introductory way. Where communities were already mobilized or organized by previous NGO 
presence and programmes, it was much easier to hold effective training and discussion. During 
the second half of 2006 and 2007, a large scale effort was devised to actively form village 
reconstruction committees, including the objective of making communication more effective 
and reaching larger populations. The community orientation sessions in the first phase included 
information to introduce ERRA policies and how the housing programme was to be implemented 
and information to explain and promote awareness of safer construction.  At this time large 
numbers of people attended sessions as a means to get information. The initial teams thought 
their role was to deliver this as a package of information but quickly realized their role was to 
listen and respond to many and various field questions. The discussion focused a great deal on 
the issue of financial assistance, the amount of money, the conditions, procedures and the timing 
of assistance. People wanted to discuss their own experience and losses, and the extent of their 
needs.

The presentation and discussion on safer construction consisted of information on the cause 
of earthquakes, building behavior and damage, and techniques for safer buildings. There were 
extended ideological discussions on fate, religion and the causes of disasters and destruction. 
People showed varying degrees of interest in information on safer construction. Visual 
information and local examples helped make information more interesting and tangible. Local 
communities gained a basic realization that their artisans should learn new techniques through 
attending technical training. As the programme developed, community sessions continued to 
be based on two way discussions, identifying community issues in reconstruction, priorities for 
technical support, grievances and constraints, and to ensure better coordination for programme 
implementation including inspection. 

Community orientation sessions were approximately 2 hours session. Advance notice was given 
through mosques, markets and other channels. The orientation session was held in any central 
and appropriate facility. Various communication media were used and public information 
materials distributed and explained. Where possible community sessions were organized in 
conjunction with demonstration and model construction activities. 

See Chapter 12 Community organisation and community participation 
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While training of engineering and social staff addressed capacity building of several hundred staff 
to implement a programme of technical support, the training of artisans was a task at a different 
scale in order to build the capacity of tens of thousands of masons, carpenters and steelfixers to 
ensure safe construction and repair of over 600,000 houses. 

Training was run in the formal setting of housing reconstruction centres, in PO field offices and in 
villages in available suitable locations. Training and technical support was also provided on model 
house sites, on site demonstrations and advice. 

Formal training consisted of Basic Technical Training which was 5 days with theoretical and 
practical training. Morning sessions focused on ERRA policies, standards, visual information and 
short exercises, afternoon sessions focused on the construction of full size models of seismic 
improvement details. The objective of training were as follows: 

 Artisans learn about hazards, building behavior and causes of failure
 Artisans gain the correct skills to construct more safely, including key details. 
 Artisans develop a role as change agents and advocacy with responsibility for promotion and 

delivery of safer buildings with their clients and in their communities. 

Training needed to cover both standards for new conventional construction and the introduction 
of seismic resistant measures which were new to participants as well as regenerating best practice 
in traditional construction as part of imparting standards. In both cases the focus was on both 
hazard resistant design and details and overall quality assurance issues, as complementary factors 
in the overall performance of a building.  As training had practical activities it required funding for 
building materials, some of which could be reused and some were consumed. Where possible, 
trainees brought home sample details including steel fixing details, timber joints and other training 
materials. 

Training was planned as one week duration full time. This was a significant commitment of time 
from busy artisans during reconstruction, and it was more successful where it was done early 
before resources were mobilized for full scale construction. It was also possible to do training 
during winter months, monsoon and other less optimal times for site work. 

It was difficult in some areas and at different times it was difficult to get skilled artisans to attend 
training as they were reluctant to give up work on site, and they had a long waiting list of work 
in the community. It was also difficult to ensure migrant labour attended training as they were 
primarily in the earthquake affected areas for income generation and did not want to give up 
working days for training. Where organizations provided stipends for training this did not exactly 
address the problem of masons and the opportunity costs of training time, rather it often had 
the effect of attracting people who were not even involved in construction, who simply wanted 
the financial assistance. It was important to proper preparation in advance of training, including 
discussions with the community on the importance of training to ensure the local artisans and 
others active in reconstruction in the area were encouraged by the community to attend. 

A number of Partner Organisations did not have the technical capacity or the budgets to carry out 
the agreed five day training, often reducing it to shorter duration and dispensing with practical 
sessions. Monitoring of the efficacy of training showed that the shortcuts in training quality 
resulted in poor levels of understanding and substandard execution by artisans. 

Training and imparting information to artisans is based on knowledge of the processes of 
technology transfer. For experienced artisans it was important to start from examining their 
previous practices and the performance of those buildings, reasons for building damage and 
failure and reasons for better performance, training sessions need to establish their levels of 
understanding and concern, introducing and discussing options and facilitating them to come to 
their own conclusions about how to make building safer. This process was important to ensure 
artisans fully bought into the seismic improvement measures and did not simply take the ERRA 
recommendations as an unnecessary inconvenience, and unnecessary expense. 

Training was carried out by engineers and architects but also by master artisans selected for their 
practical skills as well as ability to explain. In the case of traditional techniques such dhajji, bhatar 
and leepa construction, training was based on the capturing of best practice in areas of excellence 
and trainers were selected from among the corps of older artisans in those areas. Over the course 
of the programme the same artisans were involved in a series of training to ensure updates, 
revisions and additions to the menu of technical solutions were clearly communicated. Follow 
up support on site also ensured a continuing relationship with artisans, feedback to training 
and identification of new needs. Where possible, demonstration and model construction work 
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Note:

The compilation of the catalogue of compliant construction was prepared to ensure that 
there was a single authorized source of all information of ERRA endorsed standards, 
tolerances and guidance. This was intended to assist all those involved in delivering technical 
support or in building inspection, to meet gaps in their training if they joined the programme 
later or if they needed to consult a resource and reference.  

General Points for Training

 Training cannot be fully front loaded and ‘finalized’ in advance, in an owner driven programme 
there will be evolving field needs that cannot be fully anticipated and there should be capacity 
to develop and deliver training in response to those needs.

 Training quality assurance is essential. Trainers need to be well trained, have access to 
supplementary material and backstopping. Training needs to be monitored and evaluated 
looking at the knowledge level of participants on completion and the impact of training in 
terms of what is used in practice in the field. Organisations committed to deliver training 
should not have discretion to take shortcuts. Participant selection is also important, target 
audiences should be identified.  

 Training should focus on principles to build good understanding and facilitate the kind of 
flexibility needed in a large scale owner driven programme. This applies for technical guidance, 
but also for community mobilization and awareness by focusing on the ‘why’ rather than the 
‘what’. Training and technical guidance based on principles supported an enabling approach 
and maximum choice for the owners and masons, to use approved construction technologies 
within recommended limits in a variety of house designs, thereby addressing site constraints, 
budgets, aspirations and other factors. 

 Training needs to be active and visual preferably with interactive and active learning elements, 
including exercises, demonstrations, tests and other memorable teaching and learning 
resources. This includes construction of real details, but simple small props can also be used to 
explain principles. 

 Training should include local examples, such as damage, good practices, bad practices, so that 
people will pay more attention and better remember the information and relate to themselves. 
Basic training can be adapted and expanded to include local examples. Training should include 
local walkabouts to see and discuss real examples of technical issues. 

 Training should be structured to ensure participants have opportunities to discuss in groups 
and to ask questions, and give feedback This processing of information can help the trainers to 
know what the level of understanding is, or where more explanations are needed, or to collect 
issues that need further answers either technical or policy or otherwise. Discussion will help 
increase levels of awareness. Discussion and feedback are important if the training sessions 
are going to be responsive in a very dynamic owner driven programme, where issues will vary 
according to time, location, and capacity of participants. 
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Stages of Training and Technical Support: 

Over the course of the programme there were a number of stages of capacity building, training 
and information for all involved in construction and technical support for same. The series of 
trainings and activities were iterative in that they were developed in response to field needs, and 
they ensured a continuing process to reinforce the original safer construction message as well as 
keeping interest through the introduction of new information. 

The first one year of the programme needed front loaded input to reach maximum number of 
people in the community but unfortunately while the budget for financial assistance for housing 
reconstruction was in place, the planned technical support was under capacity and under funded. 
This was an opportunity missed, and in many places technical training was trying to catch up and 
follow after construction mistakes were already made due to lack of guidance in time. 

The Housing Reconstruction Programme was new, not only in terms of policies, but also 
institutionally. Housing Reconstruction Centres were all established new, Partner Organisations 
were also new and had to establish premises and staff, even those with previous presence had 
to significantly scale up and employ new skills for new activities, so the staff were also effectively 
new. All of this was unfamiliar to the community and therefore presence and credibility had to be 
built. Establishing new institutions required early capacity building. The HRCs were not associated 
with any existing government institution, most of which were in any case severely affected by 
earthquake damage. The effort required to agree Government lands for temporary use, construct 
facilities and provide services need to be balanced with the need to be active in the field, within 
very limited resources. 

The issue of limited budgets meant for example that there was not adequate transport budgets 
for technical staff to reach the highly dispersed affected areas to provide training or to monitor 
reconstruction progress and issues. It also meant there was not adequate funding for the 
construction of model houses and demonstration construction which would have provided key 
training opportunities for local artisans as well as providing tangible and accessible promotion of 
new standards for people to replicate. 

The funding of technical assistance improved in 2007 until 2008 after which point there was 
a marked decline although construction continued in the field until the end of 2009. Due to 
capacity constraints and the need to cover minimum activities in terms of safer construction there 
was little development of technical advice other than seismic improvements until 2009 when the 
rate of completion of construction reassured the government that the focus could be broadened.

The following was the series of phases and topics for training and technical support: 

1. ERRA Introduction:  2006

ERRA policies and implementation mechanisms, cause of earthquake, building performance, 
damage, principles of safer construction, initial ERRA standards and specification. 

2. ERRA Updates:  2007 / 2008

Expanded range of ERRA approved technologies including Dhajji, Confined Masonry, Bhatar. Block 
standards. Retaining walls. In situ construction 

3. Remedial Measures:  2007 / 2008

Solutions for houses which were constructed to less than adequate standard of safety, through 
remedial construction measures. Updates for tolerances for standards and for assessment of non 
ERRA standard construction. 

4. Inspection:  2006 / 2007 / 2008 / 2009

Training for building inspection, for Pakistan Army and subsequently UN-HABITAT teams. Training 
included community briefings for liaison, tracking of progress, processing of grievance and query 
cases.  

5. Building Improvement Measures:  2009 / 2010 

Training and promotion of building improvement measures, prioritising environmental 
performance and increased durability of new construction: Plinth protection and damp proofing, 
rainwater harvesting, sanitation, fuel efficient heating and cooking, insulation. Targeted according 
to need and demand. 
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PRACTICAL TRAINING 

Introducing Bhatar outside its traditional area required experienced masons from 
previous areas to train masons in new areas. Mason to mason training.  

Practising steel reinforcement in afternoon sessions, having learned the theory 
and standards in morning sessions. Linking theory to practice in BTT. 

Model houses used for practical training of local masons, focusing on 
reinforcement detailing but also covering quality assurance issues in concrete 
and masonry work. 

Learning configuration issues by practising layout on clear sites, working in 
groups for discussion through exercises. Discussion was key for learning.  

Steel fixers and masons practise making steel stitches improving quality and 
checking details in controlled conditions. Prefabricated stitches were then sold. 

HRC engineer explains how the band works to tie a cross wall during practical 
training, reinforcing the importance of introducing the seismic measures. 

ACTIVITIES
 All engineers, architects and artisan staff fully trained in all ERRA technologies in theory and practice. 
 Basic technical training BTT carried out at village level, all local and a high proportion of migrant labour participate in 

training including practical sessions. 
 Training carried out on model houses and demonstration buildings, including new construction and remedial works. 
 Initial focus on seismic structural improvement measures. Subsequent focus also on quality assurance in construction. 

Third phase focus on overal building performance measures including durability. All contributed to building safety. 

RESULTS
 Approximately 200,000 participate in practical technical training. 
 The high rate of compliance was partially achieved by ensuring the artisans were aware of ERRA standards in a range of 

technologies and able to execute them correctly.   

PRACTICAL TRAINING

Reinforcement model to explain external band for remedial measures. Multiple 
models were produced to support training , awareness and replication. 

Engineer explains the work at a house where he has carried out the practical 
work, improving his ability to answer questions and engage with masons.  

HRC engineer learns to carry out remedial measures. This work required new skills and judgement and was important for teams to learn practically in order to promote 
appropriate advice in the community. 

Pakistan Army inspectors learn to make timber joints, ensuring they were aware 
of quality assusrance issues in traditional construction techniques. 

Engineer works with mason in skills and knowledge exchange and mutual 
learning through practical work, and developing imrproved combined solutions. 
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ON SITE SUPPORT, DOOR TO DOOR ASSISTANCE

On site support included skilled HRC and PO artisans showing new artisans 
correct detailing for them to replicate. Practical support as important as verbal. 

HRC and PO carpenters assist a vulnerable household in reconstruction and train 
local carpenters as an extension of door to door assistance.  

Mixed teams of social and technical, women and men visited all households to 
engage with all members of the household and construction team and address a 
range of issues. Mobile teams were local and locally based. 

On site advice. Checking reinforcement details needed to be at the right time in 
construction

Advising masons to continue to cure masonry. On site advice was motivational 
to ensure quality assurance and reach standards, rather than policing. 

Engineer marks an opening for dismantling to provide reinforcement in a 
remedial measure demonstration house. 

ACTIVITIES
 Door to door assistance developed to follow up village based training and VRC activities. 
 Assistance targeted to houses during construction, and particularly at key stages in construction. 
 Door to door assistance teams included technical support and advice but also engaged with households to provide 

motivational support and advice for grievance or other administrative issues. Women members of mobile teams helped to 
ensure women headed households received appropriate support. 

 On site support was essential as training was short, and many artisans were new or semi skilled. On site follow up helped 
to identify common defects and shortcomings or new developments in reconstruction which could then be targeted in 
policies, training and new information materials and campaigns. 

RESULTS
 Village based training and door to door assistance provided in 232 union councils. 
 Approximately 1,000,000 door to door visits made by mobile teams.   

RESOURCES FOR TRAINING AND TECHNICAL SUPPORT

Mobile teams were based locally, but support and other others needed to cover 
vast areas and needed vehicles to optimise time.

Fitting rainwater harvesting gutter on an existing house. Even using owners 
resources there were costs for tools, labour, supervision and transport. 

Print materials were invaluable through media campaigns and to support training 
and on site advice, leaving consistent and authoritative guidance for households 
to follow and refer to in future. 

The affected area was vast and dispersed. Technical support needed staff, 
transport and communications investment to reach households and communities. 

Practical training at field level required materials and skilled labour. leaving the 
training models in location provided added value. 

Large gatherings for meetings and information sessions required 
communications, planning, premises, sometimes electricity, water or 
refreshments, seating, and other arrangements. 

ACTIVITIES
 The training strategy was published in the March 2006 ERRA Rural Housing Reconstruction Strategy but funding was not 

committed for the duration or scale of the proposed activities and staffing.  
 The strategy was incrementally established, despite limited resources, delayed resources, and interrupted resources. 
 Budgeting for technical support severely underestimated the need for transport, communications, material budgets, 

logistics, additional skilled labour, research and development, demonstration costs, events and other logistics. 
 A proposed training impact assessment was not carried out, see monitoring and evaluation. as with the tsunami evalution 

recommendations, it is important to look at the cost / benefit of various elements of technical support to inform future 
post disaster reconstruction acitivities. 
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strengthening buildings. This provided a range of advice which was applicable for poor new 
construction, but also for pre existing buildings, for repairs and for strengthening of buildings. 

The development of this technical guidance was based on diagnosis of common defects and 
shortcomings in field construction, and solutions which were affordable and feasible. This included 
for example external bands where bands were missing or discontinuous, stitches where cross walls 
had no connection, measures which could be used for retrofitting pre earthquake construction. 

The training and promotion of remedial measures required practical training and demonstration 
as essential. The skills required to carry out this work are more complex than new construction 
as it requires careful skills in dismantling or invasive work. These measures are difficult to explain 
through verbal or visual information and must be shown by practical example, to ensure the 
specification and technique are correctly communicated and to ensure the artisans are trained and 
can replicate the technique properly. 

The second reason to carry out practical demonstrations was to explain and convince house 
owners of the feasibility and cost of this important work. It is difficult to convince house owners 
to invest in remedial measures as they are not considered as contributing to the progress of 
construction. While the majority were not very interested in the safety of their building, they were 
far more concerned with a non compliant inspection status and not accessing the final tranche 
payment of 50,000 PKR. For the adoption and replication of remedial measures required to bring 
a house up to an acceptable level of safety, it was important that the cost of the work was less 
than the balance of financial assistance available, and preferably less than 30,000 PKR to convince 
house owners to invest in the work. Demonstration projects were carried out on non compliant 
houses in areas where a defect was prevalent and on completion they were certified compliant 
and paid the last tranche to encourage others to do the same. 

Door to Door Assistance 

Apart from formal training sessions including basic technical training for local artisans, the 
emphasis in technical support was provided on site in a widespread activity called ‘door to door 
assistance’. This assistance was carried out by combined social and technical teams of carpenters, 
masons, steel fixers and local social mobilisers male and female employed by Partner Organisations 
and by HRCs. The community liaised with the mobile teams to identify where houses were under 
construction, and the artisans assisted the site mason including site tests for quality assurance in 
the selection of materials, demonstration for quality assurance in workmanship such as use of 
through stones, mortar in vertical joints, mixing and compaction of concrete. The artisans usually 
had to make sample steel joints to demonstrate correct fixing of rings, stirrups, bands, beams 
and columns and connections between members, as this was the most common and serious 
deficiency in implementation of safer construction standards. When the mobile teams carried out 
demonstrations they called masons from neighbouring sites for discussion. 

If the mobile teams found problems with construction they tried to follow up with a subsequent 
visit to ensure the corrections were implemented. If problems were found in construction which 
needed technical backstopping they were referred to the engineers and sub engineers in the 
supporting team. 

The supporting teams of engineers and senior social staff were responsible to assist the mobile 
teams with planning and deployment, quality assurance for their advice and training, including 
continued professional development, communication of updates and other support. 

Over 1,000,000 door to door site visits were logged by Partner Organisation and HRC teams. 
The mobile team staff were distributed according to areas of highest activity, or concern over 
construction 

Model Houses

The budgets for technical assistance were very constrained forcing all partner organisations to 
balance between staff costs, logistics costs and programme costs. The consensus was to try to 
provide as much coverage as possible and focus on delivering both training at village level and 
door to door assistance. While all agreed that the construction of model houses would provide 
excellent promotional and motivational activities as well as providing important practical and 
theoretical training, it was rarely possible for POs to construct model houses or support thier 
construction without significant investment financially or materially. A large budget was important 
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Notes on Training Experience. 

Training for damage assessment

Training in building assessment was needed in early Summer 2006 to ensure consistency in the 
criteria used for the damage assessment. This training was imparted for ERRA by UN-HABITAT / 
Emergency Architects to PPAF and implementing partner organizations and to the Pakistan Army 
who were tasked with carrying out the majority of the work. 

The focus of this training was on technical assessment. Training did not include social and 
communication skills including conflict resolution and other aspects of the activity.

Training for Building Inspection

Training to Pakistan Army for Building Inspection

From 2006 onwards the Housing Reconstruction Centre teams were tasked with providing 
training for the Pakistan Army Assistance and Inspection teams. This included initially basic 
technical training and was followed by training on all major updates. After key revisions and 
additions to the official ERRA menu of compliance including remedial measures, training was 
provided again for the AI teams. 

The Pakistan Army provided an invaluable source of organized manpower. HRC training was 
provided to Army officers and team leaders who in turn provided training and briefing for the 
large number of field personnel. For a number of topics, HRC teams directly trained the Army 
field personnel. The Pakistan Army drew on a large institutional reserve within the country to 
staff the housing programme support. This meant rotation of staff within a concerned unit, and 
rotation of entire units. This caused shortcomings as new Army personnel did not start from basic 
training, but rather picked up as they went along and often had major gaps in their understanding 
or knowledge. While the Army teams were from engineering divisions the level of technical 
knowledge of the majority of field staff was not high. 

The Pakistan Army’s role in the community in their initial stage of introducing ERRA standards 
and in damage assessment and building inspection was high in authority and credibility. The 
Army teams varied widely in terms of their social skills in the community and were frequently 
authoritarian. There were serious problems were serious problems and discrepancies where Army 
teams gave incorrect technical advice repeatedly in a community and this advice was followed in 
reconstruction, examples include advice to construct RCC columns and roof first and walls later, 
or to construct in situ concrete. Problems also arose where inspection standards were lenient or 
inconsistent, as it was difficult to recalibrate standards afterwards in the same community once 
some houses were certified for payment at a lower technical standard. 

While the Army provided essential manpower for rapid damage assessment and building 
inspection, they were less effective in the role of Partner Organisation, with limited skills and 
experience in community organization and mobilization, technical demonstration or training.

Training UN-HABITAT for Building Inspection 

Training for teams to carry out building inspection. Including technical standards, how to 
determine and impact advice. Training in negotiation, conflict resolution and mobilization skills. 
Training in documentation photographing buildings. How to assess and document the building. 
How to manage information. Field legs of a large data management effort. 

Remedial Measures. Repair and Rehabilitation

The emphasis in the development of technical standards, guidance and training was on new 
construction and not on repair or rehabilitation of damaged buildings. The reasons included: the 
very high proportion of completely destroyed buildings, the constraint on capacity to develop 
and deliver technical information and training for repairs, the difficulty to carry out economical 
or retrofitting works on damaged kacha buildings, many repairs were done superficially and early 
and there was not significant demand for real repair advice. 

The construction of a significant number of buildings to inadequate standards usually due 
to constructing early before people had access to advice, or constructing at low cost out of 
immediate need, resulted  in a large scale effort by ERRA to provide advice for retrofitting or 
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use of through stones to connect the two wythes in traditional 15-18 inch walling. Use of semi 
dressed cubic stones for fair faced effect without bonding in public buildings reduced the quality 
of practice. While older artisans were aware of good practices in local materials, few continued to 
use them, and younger artisans were less and less aware or skillful. 

The derivation of standards and technical guidance for construction in traditional techniques and 
materials was based on capturing the principles and seismic resistant elements and details in the 
technique which often coincided with quality assurance factors. 

These included for example: the use of appropriate joints for connections in timber for dhajji, 
bhatar and leepa construction, and for roof construction, the use of through stones, use of key 
stones for connection of cross walls. 

Training in traditional construction involved practical demonstration and models of these key 
details to increase and regenerate skill levels, along with theoretical training for artisans and 
awareness promotion for house owners to reinforce the need to adhere to the integrity of 
traditional techniques and to execute them to a high standard to ensure they meet safety 
standards. Training was also cognizant of the importance of the unprecedented opportunity 
in reconstruction to revive and sustain indigenous knowledge and practices. The amount of 
construction in traditional techniques, provision of formal training and on job training by master 
artisans, leveraging of standards through incentive all contributed to a concerted regeneration of 
a skills pool. 

The process of establishing standards is described under housing designs and construction 
techniques. Training was prepared through a combination of theoretical information, but focused 
on practical demonstrations including models, samples and the guidance of local master artisans 
as the main trainers rather than engineers or architects. 

In the case of timber construction or elements, it was easy to fabricate elements at full size as 
models to leave behind in the community for reference. A full set of joints was kept at all HRCs 
for reference, and distributed to Partner Organisations working in timber areas. Scale models were 
also used to show overall principles. Training and advice also need to address remedial measures 
which were best communicated by demonstration. 

Training in traditional materials and technologies required those who were really expert and 
knowledgeable, master artisans to be central in the capturing and promotion of understanding 
and skills. This included Government policy makers, engineers national and international, 
artisans participating in training and working on site, and the wider community and public. This 
acknowledgement of their role as repositories of knowledge and the need to revive previous 
quality as a means to assure safety was a different process to that of introducing new materials 
and technologies. 

The growth in skills in traditional technologies was easier and faster than in new techniques, as 
the materials, tools and skills were familiar and it was easy to introduce or reintroduce traditional 
techniques and to achieve a reasonable standard of execution. 

New Skills. 

The adoption of improvements to traditional technologies was easier to achieve where people 
were working with familiar materials, tools and skills. It was far more difficult to introduce new 
materials and skills such as reinforced concrete. While it is not a totally new technology, the 
level of existing understanding and practice was very low. The idea that steel and concrete are 
inherently stronger and safer materials irrespective of design and detailing quality was a serious 
misperception by decision makers, engineers, masons and the general public. While RCC was 
new to Pakistan, seismic engineering of RCC was not taught or practiced, therefore training and 
information promotion needed to introduce new design and detailing standards to all levels of the 
construction sector. 

The trainers who delivered training to artisans reported that artisans were particularly interested 
to learn RCC elements for reconstruction, but did not always pay attention to details, including 
anchorage for columns, seismic hooks in rings, spacing of stirrups, and specifically the correct 
fixing details at corners and junctions. It was necessary to carry out practical replication of the 
steel details in real exercises, to visit damaged buildings to see the effect of poor detailing and to 
follow up with advice, reminders and demonstrations while construction was underway on site. 

Steel fixing was identified as an area of serious weakness in pre earthquake construction and in 
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to carry out the work in a feasible time and to purchase quality materials and have predictable 
labour supply. In the absence of funding, POs entered partnerships with households, usually 
those with greater means who were constructing earlier to use their construction sites as adopted 
models with additional site supervision, demonstration and public events, but with material and 
labour costs borne by the owner. While this was cost effective, there was limited leverage of the 
quality assurance, or timing of work, leading to alterations in design to sub-optimal or sub-model, 
and with delays which affected the committment of PO staff time and the planning of related 
community events. This lesson was learned from the first phase of technical support and dedicated 
funding sought to ensure remedial measuers could be properly financed and executed, and that a 
number of model houses could be constructed to leave in place as permanent reference buildings, 
even if they were not constructed from the outset to inform all reconstruction post 2005.  

Skills: 

Migrant Labour

The damage and needs assessment prepared at the end of 2005 estimated a need for around 
20000 skilled and 60000 semi skilled workers for housing reconstruction, with approximately 
20% projected to be met by local capacity. The balance 80% would be met by migrant labour 
and by training new people. 

Migrant labour included skilled masons from Punjab, contractors from KPK and a large number 
of unskilled workers for whom this represented an important income generating opportunity. 
While in a village in normal times, people knew who the mason was, and who the good mason 
was, in the rush of reconstruction, a high proportion of people had to rely on outsiders who were 
unknown to them, some were masons and some were ‘earthquake masons’ meaning that they 
had no previous knowledge or experience but were interested in the work. This has affected 
both the general quality of workmanship and also the implementation of earthquake resistant 
measures, as transient workers were less likely to participate in technical training and were often 
unaware of ERRA standards and policies. 

Migrant labourers had not suffered damage and losses to their own families and homes, many 
were not interested or motivated to consider safer construction and were focused on the financial 
opportunity. The quality of work was highly variable. 

The technical training curricula and programmes were planned to target local artisans in their 
own community and did not address the specific needs of a migrant workforce, for example, the 
working language for training and trainers, mobilization of a migrant labour as a group away 
from their homes and with different structures of organization and representation and on job 
training rather than time dedicated training.  

Usually migrant labour did not stay in the affected area when the building season halted, they 
preferred to return to their home areas, and during high season they were unwilling to give up 
working time for training. UN-HABITAT requested houseowners to send their migrant masons for 
training, organized short accelerated training, held liaison meetings with migrant representatives, 
and ensured trainers were available to work in Pashtu. This assisted the communication of ERRA 
policies and standards as well as the provision of training for correct detailing of new construction. 

It could have been predicted where the main sources of migrant labour were likely to be, and 
training or sensitisation could have been provided at source as preparation in advance of their 
travel in the earthquake area.  This activity could have taken place at an early stage before 
reconstruction activity scaled and speeded up. 

Traditional Skills. 

The poor performance of buildings in the earthquake was due to a lack of seismic resistant 
considerations in design and construction, but also a general problem of poor workmanship in 
both new and traditional construction technologies. 

The decline in skill level and quality of work in traditional construction was partly due to the 
process of transition and modernization, and due to other factors including rising costs of local 
materials such as timber. Old techniques including Bhatar, Dhajji and Leepa construction which 
were technically sophisticated and had evolved in response to seismic hazards, had gradually 
been replaced by more vulnerable unreinforced stone masonry. Stone masonry workmanship had 
also deteriorated with poor selection of stone, poor compaction, and particularly a decline in the 
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Mainstreaming training resources

In 2005 at the time of the disaster there was very limited capacity in terms of earthquake 
engineering expertise. Similarly, there was very limited capacity in terms of knowledge and 
experience in disaster management, risk reduction, housing reconstruction programme design 
or implementation, large scale post disaster information campaigns, construction skills training, 
traditional construction techniques, direct financial disbursement or several other aspects of the 
programme. 

Throughout the course of the programme development and design, capacity has been generated 
through training and experience. A variety of resources have been captured to ensure they are 
available to benefit continuing capacity development in Pakistan and internationally and to assist 
in future disaster response and reconstruction programmes. 

One of the largest areas of development was in the field of training and resource material for 
masons, in the formal and informal sectors. 

ERRA training curricula for artisans have been used as the basis for national curricula 
developed with NDMA for use in training in safer construction in risk reduction activities and in 
reconstruction activities. 

UN-HABITAT worked closely with UNESCO and NAVTEC to incorporate ERRA mason training 
curricula and resources for safer construction into national mason training curricula for vocational 
training ensuring that hazard resistance measures are mainstreamed into formal construction 
training. 

For description of other initiatives in intitutionalisation with universities and other stakeholders See 
Chapter 13 Institutional Frameworks, Chapter 14 International, National and Local Partnerships 

It is important to note that the developments in technical support and training were related 
fundamentally to the programme approach and reinforced by the training approach which was 
to support people to take responsibility and make their own decisions. This enabling approach 
is captured in curricula and project documentation, but is more importantly internalised, 
sustained and promoted by key members of the teams who were involved in the planning and 
implementation of the programme. 

It is far more effective to transfer resources, institutionalize policies and sustain progress by 
involving key activists who are familiar not only with the material, but also with the thinking 
behind it, the experience of using it, the limitations or scope of it and the potential value of it. 
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reconstruction. Steel suppliers were targeted for training and as a location to promote advice, but 
as businessmen they were not really interested in the technical information or active to promote 
it. It was more effective to put correct sample steel fixing details on display at supplier locations 
and to hold refresher training and awareness events with the local steelfixers and the public at 
the start of new building seasons. Continuous efforts are needed as migrant labour comes new 
to the area and as people have so many competing concerns it is difficult to register the gravity of 
correct steel fixing detailing. 

Unfortunately, while steel fixing was given considerable attention there was less focus in 
practical sessions on the quality of concreting work in the curricula in basic technical training. 
This was primarily due to saving time and costs for training which had to be implemented on 
a large scale. The quality of concrete before the earthquake was poor with common mistakes 
including poor quality ingredients, inaccurate ratios of constituents, contamination on site, very 
high water cement ratio, poor coverage of steel, poor compaction, and inadequate curing. All 
of these defective practices continued after the earthquake, affecting the strength and safety 
of the building and needed continuous monitoring and guidance to improve. The opportunities 
generated in public construction under continuous engineering supervision have helped to better 
site management and quality assurance among artisans. Unfortunately the constraint on funding 
for almost all partner organization meant that fully supervised model house construction was not 
widely carried out in the housing programme. 

Basic skills training. 

As anticipated by the damage and needs assessment a very large proportion of the workforce 
for reconstruction were new construction workers, from inside or outside the affected districts. 
Technical training was focused on adding earthquake resistant knowledge and skills for already 
existing artisans. A good level of skill and experience was already assumed. The genesis of the 
training curricula was the NSET curricula for existing artisans in Nepal, therefore an upskilling and 
behavior change curriculum. 

While the curriculum prioritized practical experience and to ensure trainees actually carried out the 
work and could replicate it, and focused on issues of material and workmanship quality control, 
it did not address the need for unskilled persons to gain adequate skills in masonry, capentry and 
steelfixing. This is referred to as basic skills training. 

The only dedicated basic skills training activities run after the earthquake were under livelihoods 
programmes. While they were sometimes intended to support labour supply for housing and 
other work, the curricula and standards taught were not subjected to the same centralized 
technical approval by ERRA sector. There was less emphasis on basic masonry and other skills as 
the formal vocational channel is not the usual process in the community for acquiring these skills. 
Instead the focus was sometimes more on electrical and finishing skills according to local demand 
for exportable skills. 

Basic skills training could have provided a grounding for better workmanship by migrant 
workers, for young people in the affected areas and for semi skilled workers to upskill. This 
may have needed considerable resources, as the target trainees may not have participated in 
training without stipends, and training would have required materials and resources. However, 
with the extensive construction work underway, it could have been possible to run training on 
real construction sites, saving in costs and giving real and supervised continuous experience to 
trainees. 

It could have been possible to provide basic skills training at centralized locations where critical 
mass could have justified investment in facilities and reuse of resources. However, this required 
a separate programme to the TOR of partner organizations, which was structured around union 
council level training and hazard resistance and upskilling of existing artisans. 

In Pakistan before the earthquake there was little formalized training for construction skills, the 
vast majority of masons, carpenters, steel fixers and contractors learned from their elders and on 
site. Trades were often kept within families or communities. Formal training addressed skills like 
electrical work where trainees expected to migrate or emigrate for employment. The NAVTEC 
National Vocational and Technical Training Authority is a regulatory body and the TEVTA Technical 
and Vocational Training Authorities is an implementing and cooridnation authority. 

In subsequent disaster recoveries in Pakistan, UN-HABITAT has developed and provided basic skills 
training along with hazard resistant construction training. 
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sustainability of the original safety message, which would have been less effective by simply 
delivering the same content repeatedly. 

Results and Achievements

  Rate of Compliance 
The ERRA Rural Housing Programme achieved a rate of compliance with ERRA stanards of 
over 90%. While many factors contributed to this result, the level of knoweldge and skill 
required to execute ERRA standards was fundamental and directly due to the technical 
support programme activities centred around training. 

  Cascade approach operationalised 
The ERRA training strategy was developed as part of the ERRA rural housing reconstruction 
strategy based on a cascade approach in order to develop and deliver quality and consistent 
technical support. This approach was successfully adopted by all partners and developed as an 
important model for future reconstruction 

  Training curricula 
Over 30 training curricula were developed for use in technical and social training, including 
community orientation, VRC training, artisan training, social and technical training of trainer 
curricula. See list attached. 

  Technical support  
  14 Housing Reconstruction Centres were established in the affected areas.  
  27 Partner Organisations provided technical support and training to village level in 232 

union councils.  
  A comprehensive system of training information management TMIS was devised and 

implemented to assist in monitoring and reporting technical support activities including 
training, to track coverage, progress and other aspects of the programme. 

  Number of people trained.  
  The ERRA technical support programme had to address a very large scale need. The targets 

were met in all aspects of the programme.  
  The results include: over 200,000 artisans participated in technical training, over 200 

engineers trained, over 520,000 community members participated in orientation and 
mobilization activities, 3000 village reconstruction committees formed, 115,000 people visited 
model and demonstration houses and events, 22,000 masons trained in repair and retrofitting, 
200,000 women participated in training and awareness activities and over 1 million door to 
door assistance visits were carried out by village mobile teams.  

  See full list attached. 

  Beyond hazard resistance. Building back better 
Technical guidance, training curricula and information materials were developed for a range 
of housing and settlement topics, apart from the core curricula related to earthquake resistant 
construction. See Chapter 8, Infrastructure, Chapter 9 Environmental Planning. 

  Curricula mainstreamed.  
Siginficant progress was made to institutionalise resources from the training programme into 
mainstream technical education, government training and NGO training and practice. The basic 
technical training curricula for masons was the basis of a national curricula developed with 
NDMA for use nationally. The extensive reference documentation was made available for use in 
education, research and capacity building nationally and internationally. 
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Risks and Challenges

  Inadequate and unpredictable funding for technical support.  
It was clear from the outset of the programme that housing reconstruction of this scale would 
require at least three years to complete the majority of the work, yet there was not three years 
funding or planning for technical support. The funding for technical support activities was 
very slow to mobilize at the start of the programme, losing vital opportunities in the first year. 
Almost all organizations providing technical support were repeatedly working on short cycles 
of funding, This made it difficult to plan activities properly, to invest in staff capacity, to retain 
good staff. 

  Training needs to be practical to get standards correctly replicated, this requires 
resources.  
Due to funding constraints model houses were not a fundamental and early part of training. 
A number of organizations dispensed with practical training even in short training due to 
funding limitations. Parts of training such as concreting were often omitted due to expense. 
Without practical training for artisans, it is difficult to get standards accurately communicated 
or understood and therefore implemented in the field.  

  Training is short and needs follow up 
After a disaster skilled artisans have limited time available for training as they are in high 
demand to work in reconstruction and do not want to lose time or income. On the other 
hand very short training is unlikely to achieve sufficient levels of skills or awareness or correct 
application of standards. The solution in the housing reconstruction programme was to 
ensure that training was of one week and good quality, with refresher and additional training, 
demonstration and events to reinforce the message. Secondly training needed to be followed 
up with site visits and support to see how the trainees were implementing, to provide further 
guidance, to correct detailing and to adjust later training according to feedback.  
Training for engineers, building inspectors, social staff and others must similarly balance the 
need to build capacity with the need to be operational, and provide intensive training along 
with continued professional development and sustained inputs, mentoring and backstopping. 

  Paying people to attend training is solution and a problem.  
It was difficult to get busy artisans and especially migrant labour to participate in training due 
to opportunity costs, loss of income. This was addressed by some organizations by providing 
stipends for training. However, provision of stipend meant an increased cost for training, which 
if applied generally would have a significant impact on budgets. If some organizations provided 
a stipend it was difficult for others to operate training without the support in adjoining areas. 
Providing a stipend sometimes attracted people who wanted the cash support whether they 
were interested or even eligible for training or not. If training started out with incentives, 
people expected an incentive to be attached to all subsequent technical support activities. It 
was important that people attended training by choice and interest to learn and gain skills 
and knowledge, the only financial incentive was that they were more employable as trained 
artisans. 

 Timing 
Training needs to be available to people in advance of reconstruction to ensure they have 
access to the information they need to build safely and to required standards, but not too early 
that they have forgotten what they learned. Training needs to continue during the early stage 
of reconstruction to ensure people have access to technical backstopping, to identify evolving 
field construction issues which need information and to catch migrant labour newly arriving 
and new workers. 

 Keeping people interested.  
After people have heard an initial session on cause of earthquakes and safer construction, 
it is difficult to retain their interest to attend further training or information events. They are 
generally busy with reconstruction and consider that they have got the earthquake message 
after even a quick briefing. The sessions therefore need to be in dialogue and productive 
so that people use the opportunity to bring their queries and concerns and get answers, 
and the information needs to respond to local practical needs, assisting the community to 
generate their own solutions, and addressing topics other than seismic resistance, including 
damp proofing, energy efficiency rain water harvesting and other building performance 
issues. Introducing new information provided an opportunity to reinforce and monitor the 
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which was to be interactive and experiential. However, powerpoint became the dominant 
tool for training, used almost exclusively in classroom sessions. While it had some novelty 
value for those unfamilar with computers, this was only a shortlived effect. over reliance 
on standardised powerpoint reduced training to one way communication, with trainers 
talking uninterrupted for several hours, boring participants. This was easier for trainers than 
answering questions off the script, managing to facilitate two way sessions and running 
exercises. But it was far less effective.  

 It takes time to develop skills and awareness for RCC construction  
Relatively short technical training is not likely to be adequate to comprehensively develop a 
new building tradition in complex materials and techniques, such as the introduction of steel 
reinforced concrete in reinforced and confined masonry. The new tradition is now present, 
but quality depends on reaching a level of understanding and competence which takes time, 
supervision, and various interventions to achieve, including continued awareness raising and 
upskilling throughout the construction sector in high seismic hazard areas. 

 Practical training is essential 
Practical training is essential to ensure the details of hazard resistant construction are 
accurately communicated, understood and remembered. Practicising details will build 
confidence in engineers who are often unsure of practical details. practising will build skill 
levels in masons. Practical learning brings theory into reality, makes participants active rather 
than passive and can highlight field difficulties and a range of issues that would be unlikely 
to arise in a purelsy verbal class on the same topic. 

 Communication skills 
All staff members improved their effectiveness over the duration of the programme, 
primarily through improving their communication skills. For people in many backgrounds, 
communication, facilitation and motivational roles were a new challenge. The process for 
learning and improving these skills included initial training to understand and be aware 
of the issue, basic tools, practice including learning from negative experience, sharing 
experience, refresher training, feedback and guidance. Most of all personnel learned from 
each other by watching how more skilled people handled various situations. In this regard, 
it was important that teams incorporated a range of experience and backgrounds, for cross 
transfer of skills, knowledge and experience. 

Recommendations

 Overall training strategy 
A reconstruction strategy should have a capacity building strategy, which may include 
institutional development strategies, training strategies, community development strategies 
and awareness strategies and the linkages between. A training strategy should outline 
objectives and a process for development, institutional responsibility, key stakeholders, 
outline implementation strategy, monitoring and evaluation.

 Training needs assessment 
Carry out a training needs assessment. This should involve participants from the various 
potential target groups to help inform decisions about general content, duration locations, 
delivery systems of training. 

 Consistency and equity 
A training strategy should seek to ensure quality and cosnsistency in training and technical 
support activities. The development of standrdised or core training curricula, activities and 
common resource materials and information materials will avoid confusion, contradiction, 
inaccuracy, variation in quality and help interchangeability between partners. The 
reconstruction agency or designated partners should aim to develop resources as early as 
possible to avoid duplication of efforts and resources and to ensure implementing partners 
are enabled to plan, budget and start implementation. 
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Summary of Lessons Learned

 Centralized and standardized training 
In a very large, new and dynamic programme with over 30 partners, it was very beneficial 
to have a centralized system to develop and approve all technical information and 
technical training curricula to ensure consistency and accuracy in the communication of 
guidance and standards. This measure supported but could not guarantee consistency and 
adherence to terms of reference as other variables affected training delivery. Monitoring is 
important to identify and redress quality assurance.

 Training cannot be all supply driven  
It is not possible to package all training and invest all the effort in the content of training to 
ensure it is therefore learned. Attendance at training does not ensure content is learned. It 
is important to focus on learning rather than teaching or training and focus on participants 
actively doing the work of acquiring skills and knowlege, rather than trainers imparting skills 
and knowledge. 

 Professional apathy 
It is important not to underestimate apathy and indifference. Despite the impact of a 
disaster, many professional people technical, social or administrative will not feel significant 
liability for the losses experienced, professional interest or professional responsibility to 
acquire new knowledge or skills to support reconstruction or to mitigate future losses. Even 
in the engineering sector, relatively few engineers will see their role as pivotal to ensure 
a safer future. The majority of professionals in a training session are considering their 
employment terms, designation, budgets, family issues or other concerns. Many consider 
they are already qualified and therefore do not need training. With access to extensive 
technical reference material and computers to continue self learning, it is more likely that the 
computer access and time is used for social networking 

 Ethics as a basis for learning 
It is important to understand the perceptions, expectations and motivations of training 
participants before training. It is a valuable investment to focus on roles and responsbilities, 
individually and collectively, to consider blame for losses and the importance of improving 
their performance and accountability. These discussions are about ethics, moral attitudes, 
and leadership and will benefit from honest and open discussion as well as local change 
agents. It is also useful to objectively attribute blame by looking at local poor practices that 
caused losses with the engineers responsible to highlight deficiencies in knowledge and the 
need for improvement. 

 Key staff need adequate training 
Some elements of the training strategy will be based on relatively short and concentrated 
training, particularly in the case of large scale replication and overall time constraints. 
However, in the ERRA programme, the training for example of master trainers, or senior 
technical staff, required several months with a range of classroom, field, individual and 
group work. This was partially frontloaded to equip staff to start work in the field, but then 
involved a series of modules with time in between to balance field work and self learning. 
This was considered essential to develop adequate levels of technical knowledge and 
programme knowledge to be able to act as the core resource in a cascade programme which 
relied on the technical staff for quality assurance, leadership and backstopping for very 
large teams. The intensive training helped to ensure consistency, shared purpose and good 
communication between key staff and teams which was also valuable in a very dispersed 
programme. Staff joining late in the programme were afforded opportunities to access as 
much as possible of the comprehensive training programme.  

 Powerpoint Dont bore training participants out of expediency 
The use of powerpoint was valuable to ensure consistent core training resources with 
accurate information was available to all trainers. It was also important for use of visual 
information particularly incoporating photographs. However, use of powerpoint relied on 
access to electricity and appropriate display, often with noisy generators. The development 
of core modules was intended to support training, local examples were to be easily added 
to customise it, and presentations were to be only part of a wider package of training 
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 Demand led not supply led 
Try to develop mechanisms to ensure learning is active and demand led, rather than 
supply led delivery of training. This may involve behaviour change and ethical responsibility 
discussions as a foundation for participation in training, it may involve continuous 
assessment systems for staff, and it may involve leverage or incentive initiatives. Where 
caapcity building risks being too supply driven it is essential to work on creating demand. 
This applies in senior professional levels as well as household orientation levels. 

 Participatory and active 
All training and learning should aim as far as possible to encourage questioning and 
active discovery, realisation, articulation and comprehension, individually and collectively, 
theoretically and practically. 

 Start from understanding existing levels of knowledge and skill, perceptions and 
practices.  
Capacity building and training activities should start from understanding the status quo. 
Check the knowledge and skill levels of participants before they start, including through field 
observation and site visits. It is important to observe local construction practices to identify 
correct and incorrect aspects and to listen to the reasons for such practices. This observation 
should inform the preparation and targeting of training content. The exercise of articulation 
of previous engineering or construction practice by participants is also a vital element 
of identifying and understanding deficiencies and recognising issues to resolve through 
learning. 

 Continuous learning 
Whether staff are qualified and experienced or they participate in training of trainer or 
master trainer programmes, it is essential that they do not consider they have completed 
their own training and acquisition of knowledge. They should remain open to continuous 
learning and development, through resource and reference material, through dialogue with 
colleagues and experts, through field visits and any other sources. It is also important that 
trainer consider the importance of continuously learning how to improve the training and 
learning process through learning themselves from feedback, experienced trainers and other 
sources. 

 Mentoring and exposure 
Training, learning and capacity building should be part of all activities. Mentoring, guidance 
and transfer of knowledge should be in the terms of reference of all staff in the programme. 
Less experienced staff should be involved in activities to ensure they gain new expertise, 
including for example policy debates, government meetings, field research work. More 
experienced staff should take the time and effort to explain, guide and mentor younger 
staff. Learning and acquisition of knoweldge and skills should equally be in the terms of all 
staff, irrespective of designation. 

 Policies, funds, capacity and time for practical training 
Practical training should be promoted in policies and strategies. It is important that practical 
training be operationalised as an imperative by all implementing partners. This will require 
investment and committment in capacity, time and most importantly in funding. The 
construction of demonstration and model buildings provide opportunities for practical 
training which should be optimized. 

 Basic construction skills training 
A very large scale reconstruction programme increases labour demand. New construction 
workers will be drawn from migrant labour, skilled and unskilled and from local people 
without previous experience. It is important to ensure all the new and less skilled 
construction workers can access basic skills training, gudiance and support to improve their 
skills and knowledge. This will improve the overall quality and safety of construction. Basic 
skills training requires dedicated curricula which may be accerelated, site based or otherwise 
adapted for reconstruction, but will require significant investment as it must be practical. 
It may be appropriate to target low income or vulnerable groups under livelihoods or 
poverty reduction initiatives to ensure they can access improved opportunities through the 
reconstruction through training interventions.

 Time, practice and repetition. Follow up 
Most skills and knowledge are acquired through time and use, repetition and practice. 
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Training alone cannot replace these aspects. Provide continued support and backstopping 
during practice and sitework to correct mistakes, provide encouragement and to learn from 
innovation and development by trainees.  

 Support skills 
All programme staff should optimise opportunities to improve their IT, recording, 
photography, reporting, analysis, presentation and communication skills. These skills can be 
developed through formal sessions, exercises, mentoring initiatives and through encouraging 
practice and feedback. 

 Communication skills 
Communication skills as just as important as having the knowledge or experience to impart. 
training and guidance in communication skills, practice, feedback and in field mentoring 
is important to develop and improve communication ability. Mixed teams with different 
ages, backgrounds and personalities can help each other to learn different approaches. it is 
especially important that younger people learn from older members particularly in relation 
to communication in the community. Poor communication skills can undermine relationships 
and the effectiveness of programmes and staff and should be monitored and continuously 
supported. Teams should meet to discuss, share strategies and build on best practice. 

 Management skills 
Senior positions in reconstruction programmes will be filled by people with professional 
qualifications and experience, including for example engineering, social and financial 
backgrounds. They may have previously been involved in programme management in their 
own fields. But management roles in reconstruction are likely to involve entirely different 
activities and numbers of staff. This requires management skills. It is important to provide 
staff in management positions with capacity building, guidance, feedback and other 
continuous support options. This investment can assist not only the individuals concerned 
but also the effectiveness of the teams they are managing. 

 Women and youth 
Develop specific opportunities and programmes for capacity building for women and young 
people who may be traditionally excluded from general training. Work with women and 
youth representatives in the design and implementation of initiatives. 

 Government and institutions 
Institutional development should be a core policy principle in reconstruction programmes. 
This will have implications for caapcity building and training activities, requiring identification 
of institutional responsibility, creation of partnerships, development of and agreement on 
terms, inputs, embedding and other issues. It is important to formalize a process to ensure 
political support and traction, but it is also important to initiate and build on informal 
relationships to at various levels to explore needs, constraints and opportunities and to 
ensure a process starts as early as possible notwithstanding the time frame of formal plans. 
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Cooking for the family. Maintaining everyday life in tent 
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‘Information management is the process collecting, processing, analyzing and sharing information 
from and among various stakeholders’. Information management played a central and official role 
in the overall management and implementation of the rural housing reconstruction programme. 
Information management was facilitated by the use of various information technologies outlined 
here. Mass media communication technology also played a key role as discussed in chapters 3 
and 12. The management of financial disbursements are described in chapter 15. The details of 
technical information management tools are also referred to in chapters 10 and 16. 

Apart from the formal use of information and communication technologies by project staff, a 
rapid increase in mobile phone access after the disaster played an important role in enabling the 
affected communities to organise reconstruction. 

The developments in systems in information management have helped to build key capacity 
in Government authorities, banks and institutional and implementing agencies. This has been 
beneficial in the development of policies and programmes to respond to subsequent disasters in 
Pakistan, including providing assurance to support people driven and cash based programming.
The focus on timely monitoring of progress in the ERRA programme helped to ensure that all 
inputs and activities concentrated on results and adjusted accordingly. All activities were measured 
in terms of delivering safe reconstruction.  

Guiding Principles

 Information management was a key policy and programme management tool. 
The use of information technology was essential as a project management tool to help track 
the massive number of individual transactions involved with over half a million stakeholders in 
the housing reconstruction programme. Tracking and analysing issues with substantiated data 
was essential to inform policy decisions. 

 Based and cross referenced with the national identity card system  
ERRA could work in partnership with the National Database Registration Authority (NADRA) 
and build on the existing computerised national identity card system (CNIC) operated by 
NADRA

 Robust and innovative 
Information management needed to embrace up to date and innovative technologies but also 
function at basic levels for a range of users of varying capacities and skills, and a range of data 
formats and in difficult field conditions. 

 Monitoring tool 
Information management was essential as a monitoring tool to review progress, identify 
bottlenecks, and the scale and locations of problems. This was necessary for decision makers 
and implementing partners to help target and measure impact. 

 Timely and efficient 
Information management needed to be timely in the service of affected families and to ensure 
decision makers could take timely action. 

 Transparency and accountability 
Transparent information management systems can provide credibility and accountability to 
government, donors, affected communities, media and the public. 

 Quantitative data needs to be supplemented by qualitative data. 

 Analysis capacity is as important as data processing capacity. 

 All the team need skills and tools  
Information management, knowledge management and communication is undertaken by all 
programme staff and all need appropriate skills and tools. 

 Communication technologies 
Communication technologies should be used to support dissemination of information to 
affected communities quickly and widely. These technologies are cost effective and familiar. 

 Design by users and not only IT experts 
Decisions on the selection, design and use of ICT need to be driven by programme teams and 
not only by IT and IM specialists. 

House owner holds his MOU number 
in front of his house for photgraphic 
reference. All households were tracked by 
unique MOU number. 

Introduction / Context
The ERRA rural housing reconstruction programme was based on a highly individualised model 
of direct contracts or MOUs between ERRA and each affected household. There were over 
630,000 households including repair and reconstruction cases, the projected number of official 
ERRA inspection visits and financial transfers was over 2,000,000 individual transactions. A robust 
system was needed to manage this scale of official government activity, information and financial 
resources. The remote and dispersed nature of the programme site, along with the speed and 
urgency of implementation posed significant challenges to the programme management. 

Information and communication technologies ensured field information was systematically 
processed to track progress and ensure decision makers could make this programme the dynamic 
field driven model it was intended to be, and provide the accountability required by donors. 

The existing NADRA national identity card system provided a basis for the individualised and 
computerised system as well as an experienced partner in the development of systems for ICT for 
the wholly new institution of ERRA. All implementing partners had to operationalize collection and 
processing of information including investment in hardware, software, recruitment and training of 
staff, in very difficult conditions physically and financially. 

Key Decisions
 The Individualised system of financial system through bank accounts 

The ERRA Rural Housing Reconstruction Strategy was based on a system of financial assistance 
to individual households through individual bank accounts, in reference to individual site 
inspections. This set out the number of transactions to be accounted for and the scale and 
characteristics of the information management brief. 

 Number of inspection stages and tranches of financial assistance 
The decision to have 3 inspection stages (damage assessment / MOU signing, plinth inspection, 
lintel inspection) and the associated inspection formats further established the type and 
dimension of information to be collected and processed.    

 No GPS reading, no digital pics 
ERRA and the Pakistan Army decided not to record GPS coordinates for each MOU holder in 
the damage assessment (previous house) or plinth inspection (reconstructed house). Digital 
photographs were used to record MOU holders and damaged property, but the record is only 
partial.  

 The ERRA HMIS. Housing Management Information System 
ERRA established a Housing Information System HMIS coordinating the status of reconstruction 
and the status of financial disbursements. This system was accessible by stakeholders including 
at field level to respond to queries

 GIS,  
Geographical Information Management GIS was used based on a standardized interpretation 
of union councils as the basic unit. P codes were established to support information 
management. 

 The ERRA TMIS. Training Management Information System 
UN-HABITAT established an information management system for ERRA to track the activities 
of all implementing partners and partner organisations in training, technical support and 
information dissemination, including social mobilisation activities. 

 RME  
ERRA requested UN-HABITAT to establish and support the operation of a coordinated system 
for all data streams from various stakeholders to be compiled centrally. This was called the 
Reporting Monitoring and Evaluation system and was used to generate weekly, monthly and 
quarterly reports for all target audiences. 

 Construction Types, Non Compliance. 
The original ERRA inspection formats were based on a narrow construction menu. As the 
construction options broadened, additional formats were needed. All ERRA inspection 
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Technical Issues

The Institutional Context 

Pakistan was fortunate that there was an established and robust system of computerised national 
identity card (CNIC) operated by the National Database Registration Authority (NADRA). 

NADRA:  

‘National Database and Registration Authority (NADRA) was established as National Database 
Organization (NDO), an attached department under the Ministry of Interior, Government 
of Pakistan in 1998. On 10 March, 2000, NDO & Directorate General of Registration (DGR) 
merged to form NADRA, an independent corporate body with requisite autonomy to operate 
independently and facilitate good governance. With the mandate of developing a system for 
re-registering 150 million citizens, NADRA launched the Multi-Biometric National Identity Card 
project developed in conformance with international security documentation issuance practices 
in the year 2000. The program replaced the paper based Personal Identity System of Pakistan 
that had been in use since 1971. To date over 96 Million citizens in Pakistan and abroad have 
utilized the system and its allied services to receive tamper resistant ISO standard Identification 
Documents.

NADRA is one of the leading System Integrators in the global identification sector and boasts 
extensive experience in designing, implementing and operating solutions for corporate and public 
sector clients. NADRA offers its clients a portfolio of customizable solutions for identification, 
e-governance and secure documents. NADRA has successfully implemented the Multi-Biometric 
National Identity Card & Multi-Biometric e-Passport solutions for Pakistan, Passport Issuing System 
for Kenya, Bangladesh High Security Driver’s License, and Civil Registration Management System 
for Sudan amongst other projects

National Database & Registration Authority (NADRA) has gained international recognition for 
its success in providing solutions for identification, e-governance and secure documents that 
deliver multi-pronged goals of mitigating identity theft, safe-guarding the interests of our clients, 
and facilitating the public. In-depth Research and Development efforts have enabled NADRA 
to become the trailblazer in the area of Software Integration, Data Warehousing, Network 
Infrastructure Development and Project Management. 

NADRA set out on the journey of Civil Registration of all Pakistanis in March 2000 and in a short 
span of time NADRA’s team indigenously created a state of the art centralized Data Warehouse, 
Network Infrastructure and Interactive Data Acquisition Systems to issue secure Computerized 
National Identity Cards (CNIC). With the introduction of this new fool-proof, comprehensive and 
highly sophisticated computerized system,. NADRA prides itself on one of the largest centralized 
databases in the world. NADRA’s National Data warehouse hosts the data of over 96 million 
citizens and runs various Transaction Processing, Business Intelligence and Decision Support 
applications. Operating on international standards and models, NADRA has also developed a 
comprehensive supply chain, developing understandings with worldwide technology developers & 
resellers that give us access to state-of-the-art technologies. 

NADRA proudly employs a highly skilled workforce of more than 11,000 technical and 
management personnel, who contribute to register more than 96 million citizens and print more 
than 70 million Computerized National Identity Cards.’

The CNIC system has been further developed following the success of the ERRA programme to 
address subsequent disaster situations in Pakistan including biometric registration of internally 
displaced persons, the Watan card system allowing coordination of assistance from various 
sources to affected individuals and direct debiting to bank accounts. 

Damage assessment.  Baseline Assessment. 

The area affected covered a vast area including some villages where all houses were completely 
destroyed and other villages where damage was less. While proximity to the earthquake epicentre 
and associated fault was a general indicator, several local factors affected the levels of impact and 
vulnerability, including topography, geology, ridge effects, building type and quality. There was 
limited use for maps, satellite or aerial imagery to determine damage. See under ‘mapping’ below. 

formats were devised for compliant building. The need to document, analyse and report non 
compliance required additional information management tools and systems. 

 Helpline 
ERRA, SERRA and PERRA established a telephone helpline for MOU holders to query the status 
of their building inspection and financial disbursement. This system was intended to reduce the 
need for beneficiaries to visit HRCs and ERRA offices in person. 

Summary of Activities

 Establish institutional responsibility 
ERRA engaged in early discussions with NADRA to establish an institutional partnership to 
support the development of tools, methodologies, systems and information management 
including financial management. The ERRA operational manual set out information 
management roles and responsibilities for the wide range of implementing partners. 

 Devise formats and methodologies for data collection  
The forms and methodologies for beneficiary personal data collection, damage assessment 
and housing reconstruction inspection were devised and teams trained accordingly. The 
determination of baseline data was essential to confirm the scope of the programme and 
budgets. 

 Establish capacity and systems for information management, HMIS, FMIS, TMIS  
The data captured in the detailed damage assessment formed the baseline for the 
management of all programme implementation. The housing information management, 
financial information management and training information management systems were 
developed to track all programme activities with common formats by all partners with 
centralized reporting to ERRA

 Establish RME 
The reporting monitoring and evaluation system consolidated data sources and data types 
with geographical analysis to support review of progress, and centralized reporting to all 
stakeholders

 Establish field systems 
All information management was reliant on field collection and primary processing at field 
level. Programme management was also reliant on timely and accurate communication by 
ERRA to field implementing partners. With a vast affected area, no previous structures or 
staff, this required establishment of premises, systems and extensive training. 

 Non formal ERRA data 
Apart from the formal data on damage, construction, compliance and disbursement, the 
monitoring of reconstruction required extensive collection of a range of data to support 
policy decision making, programme development and implementation, including field 
technical surveys, user surveys, tracking of costs and impacts. 

 Transfer of responsibility  
In 2008 the Pakistan Army transferred responsibility for field inspection and data processing 
to UN-HABITAT. 

 Completion documentation  
UN-HABITAT prepared a status report on all households who did not complete 
reconstruction or access full financial assistance. This constituted a completion report and 
individual files for ERRA to respond comprehnsively to queries grievances and to handover 
to the long term authorities
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supervised or analysed by qualified and experienced technical professionals. A technical 
survey at this stage could have provided important data on the range of construction types 
including traditional techniques which could have informed the development of standards, and 
identification of common defects which could have informed training and information strategies. 

Technical assessments building types and damage were carried out by various institutions and 
individuals including formally for ERRA by implementing partners, but the data collected did not 
use any agreed methodology, was not centrally compiled for future access or reference, was not 
managed to relate construction information with geographic information or prevalence and did 
not cover the affected area comprehensively. This process was broadened incrementally over the 
duration of the programme  to incorporate all techniques and areas, including the capture of local 
knowledge of best practices, through greater involvement by local technical experts and master 
artisans. Data collected was often through group discussion, drawings and notes and not by filling 
data fields on a form, and by extensive photographs. 

Managing Financial Data

See chapter 15, for description of the establishment of bank accounts and management of 
disbursement. 

ERRA HMIS. The central system, certification and status.  

The Housing Management Information System was a centralized database processing the official 
ERRA data on all MOU holders. This included all data from field inspections, the initial MOU data 
including location, CNIC and other personal details, bank account details, damage assessment, 
plinth certification, lintel certification, and the status of all ERRA financial disbursements. 

This system was designed to track progress against physical reconstruction targets and financial 
disbursement targets on the basis of a vast number of MOU holders and transactions. 

The Housing Management Information System was built from the foundation of unique CNIC 
computerized national identity card numbers held by each MOU holder which already held key 
data of name, origin, date of birth. NADRA provided replacement cards where they had been 
lost in the earthquake, and registered new cards for persons who had been outside the system 
previously, including women MOU holders.  

The HMIS was established for each MOU number with the data from the damage assessment. 
The status of an MOU was updated when plinth or lintel inspection forms relating to the same 
MOU number were forwarded to ERRA. ERRA then confirmed the information and requested the 
release of the respective tranche of financial assistance to the bank account of that MOU holder. 
The HMIS could provide details at any time of the status of any MOU, including specifically the 
status of inspection and the status of payments made to the account. 

Initial estimates of damage relied on field assessment reports combined with census information 
updated by local officials and communities. 

Private housing and particularly rural housing is generally not well documented in most countries, 
it is outside the scope of regulation and the interest of local authorities. Neither the quantitative 
information of how many houses and where, or the qualitative information of construction 
typologies, quality and condition were collected before the earthquake to constitute a baseline. 
After the earthquake, the limited capacity available to carry out damage assessment needed to 
prioritise what information was collected according to its projected use. See chapter 18 M+E. 

Quantitative data: Numbers and locations: 

The compilation of data on the numbers of houses damaged and destroyed was captured by 
the individual MOUs. This information was needed for overall planning and budgeting and for 
the implementation of the financial disbursement. The data on where the houses were was 
apparently less critical to the operation of the project. CNIC data already located the holder village 
wise and the MOU document confirmed the village name, union council and district. The use of 
GPS (Global positioning system) could have provided data to locate each damaged house. This 
information could have been used to identify multiple MOU holders at the same property, and 
most importantly could have been used to confirm the identities and locations of MOU holders 
on subsequent inspections. During field inspection for construction, it was particularly difficult 
for AI teams to validate or confirm that the property they were inspecting was that belonging to 
the MOU holder, and had not been previously inspected and certified as belonging to another 
MOU holder or several MOU holders. AI teams were reliant on community representatives to 
identify houses and MOU holders, and could employ tactics like triangulation of local information, 
checking for utility bills, or other means, but had limited official practical means of verification if 
a community was organised in misleading them. The use of GPS would have added considerable 
cost and a degree of additional time to the original damage assessment, involving the purchase 
of GPS handsets and training of staff to use them. It would not have been necessary to reconfirm 
the GPS coordinates on each subsequent inspection visit, but the data could have provided a 
feasible and objective on site validation and reduced the likelihood of communities attempting to 
subvert the system. Digital photographs of the MOU holder and property could have been useful 
for cross reference and validation by desk review but would not have solved on spot verification, 
it would have been difficult for field inspection teams to carry hard copies of photographs of all 
the properties they might be visiting on any given day, particularly as they were already carrying 
forms and lists and covering extensive areas on foot. Field inspection teams did not carry laptops 
or other computer hardware on routine inspection visits for the same reasons. 

The priority for the AI teams carrying out the damage assessment in Spring and early Summer 
2006 was to reach all affected households as quickly as possible and ensure the ERRA database 
of affectees was correct. In this regard the key information was to make sure firstly, all damaged 
houses were visited, secondly, all were assessed in the correct category of damage and financial 
assistance, thirdly that the personal data recorded was correct and incontrovertible, including 
head of household, ownership of property, CNIC and bank data. These field constituted the key 
data to enable ERRA to progress the implementation of the programme. 

The damage assessment forms included data fields on the pre-earthquake house which was 
damaged or destroyed. This included information on the type of construction material, the 
presence of lintel bands and other measures, the nature of the damage. See reference form. The 
AI team leaders were trained by technical teams from UN-HABITAT to train their field teams to 
assess and describe buildings and damage according to the ERRA format. This data was partially 
collected on the hard copy forms, but was not entered or processed by ERRA and not analysed. 
With a large number of assessment teams (over 600 teams) who had very limited technical 
knowledge, it is unlikely that they could have carried out a comprehensive and reliable technical 
damage assessment to be used as a baseline or for technical analysis. Where the damage 
assessment team had taken photographs, the images were of the MOU holder holding his 
number in front of his property, in the background. They were generally not useful for technical 
analysis. The limitation of one picture was also due to time and camera memory and battery life. 

It would have been more technically sound to have carried out a structured sample survey by more 
technically qualified and experienced people without the constraints of urgency and coverage 
and without the constraints of managing community political pressure over ERRA status issues 
which made damage assessment a controversial and sensitive process. A technical survey could 
have been included more comprehensive photographic data and could have been supported, 

ERRA Housing Information Management 
System with personal, financial and 
reconstruction dataUNJLC road map
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close spaced GPS coordinates and the extensive gaps in original data meant data remained 
processed at union council level. 

The topography of the area with very steep mountain slopes and dispersed settlement meant 
GPS coordinates for villages were generally not useful, even villages could have houses several 
kilometres apart.

In 2008, when the Pakistan Army transferred responsibility for the remaining inspection caseload 
to UN-HABITAT, there was a more urgent need to locate outstanding cases and have village 
level information to ensure time and cost effective use of resources. At that time UN-HABITAT 
established village profiles with all eligible, certified completed, under construction, non compliant 
, and other cases documented. This was to help ensure the new inspection teams did not revisit 
already certified houses, in the absence of accurate GPS coordinates house wise. Good quality 
union council maps, based on UNJLC maps showing metalled and non metalled roads, proved 
adequate in conjunction with village profiles and local knowledge through local staff and 
community liaison. 

While GPS coordinates at village level were relatively meaningless, GPS coordinates house wise 
could have been useful for verification purposes as used by PPAF partner organisations But GPS 
coordinates house wise was unlikely to provide useful data for analysis other than at field level. 

The area and caseload was too large to manage or analyse data individually, with 610,000 discrete 
entries. The data collected by ERRA was not conducive to geographic representation or analysis. 
The original data had fields unfilled which undermined baseline data as explained elsewhere, 
likewise the field inspection process focused on the official decision and financial disbursement 
rather than technical data fields and there were again gaps in data which significantly distort any 
attempts to make a comprehensive data base or to carry out sampling, or to analyse technical 
data fields. The distortions and gaps ar micro level were  generally balanced out at the higher 
level of union council, which therefore provided a more reliable geographical unit. Attempts were 
made to use GPS readings for villages to analyse village reconstruction committee data, but this 
was unsatisfactory and the mapping did not add to the analysis. 

The rural housing reconstruction programme involved a small degree of migration or 
displacement, a definite increase in numbers of house units, but largely involved construction on 
the same site as the destroyed house, or very closely adjoining. It would have been very difficult 
to represent this pattern geographically from the ERRA data, without the development of a 
dedicated and sophisticated research project. With stretched resources focused on delivering  the 
programme or undertaking information management capacity and resources directly related to 
improving the delivery of the programme rather than discretionary research work which could 
have analysed the impact of reconstruction. 

Mapping rural housing unlike mapping urban housing or urban construction in general provides 
limited use for decision making. The land use, infrastructure and other implications are difficult to 
interpret on the massive scale of the affected area of 30,000 square kilometres. 

Maps were used for specific thematic issues based on data additional to the core ERRA housing 
data, including for example seismic risk mapping (data and mapping by NESPAK and the 
Geographical Survey of Pakistan). 

Maps were extensively used by UN-HABITAT to represent and analyse, inform review meetings 
and policy development, improve targeting and supporti reporting. This included use of ERRA 
housing data to establish patterns in the rate of reconstruction, rate and types of non compliance, 
types of construction, preferences in materials. many topics required supplementary data fields by 
HRC teams and sampling. 

Additional topics were pursued by UN-HABITAT through the collection and processing of primary 
field data such as extremely vulnerable households, roof completion, and the range of topics 
under the package of completion measures of environmentally sustainable bulding performance 
and sustainable rural settlement which required identification of priority areas of needs and 
targeting of scarce resources.  

Presentation of information in the form of maps allowed ERRA programme management review 
meetings to understand the prevalence, degree and often the factors in reconstruction issues, 
and the stakeholders involved in the resolution. Maintaining union council level tracking of issues 
across all the affected area ensured that partners or teams involved in limited areas could also 
have access to the wider overview to consider issues in context. This overview helped to build 
consensus on decisions and priorities based on susbtantiated data made accessible through maps. 

The original inspection forms were signed by the AI team ERRA representative and countersigned 
by the MOU holder. The forms were prepared by AI teams who were based at central hubs or 
at field bases. The forms were collected or delivered according to feasibility and processed at 
a number of locations. The original forms were forwarded to ERRA. A list of inspected cases 
and associated data was prepared by AI teams and forwarded on a weekly basis to ERRA, this 
information was verified and confirmed by designated senior officials in the Pakistan Army and 
subsequently in UN-HABITAT. ERRA reviewed the data and sent confirmation to NADRA for 
uploading in the HMIS and authorized transfer to the bank of the approved tranche payment. See 
reference for flow chart of data. 

The time lag from a field inspection to receiving financial assistance in the bank account varied 
widely. Teams in remote locations had to balance optimising field inspection time with the time 
required to make frequent return trips to deposit forms. At peak seasons the volume of inspection 
forms was far greater for data processing teams to handle and processing time increased. In cases 
where information was absent or incorrect the form needed to be returned to the field teams for 
completion before processing to be done. The movement of forms from field inspection to field 
processing and onwards to ERRA represented the first risk of delays, the second risk of delay was 
in the transfer of funds to the respective bank accounts of MOU holders, caused by delays in cash 
flow in ERRA. 

The time from field inspection to ERRA confirming the new status of the MOU ranged from 
2 weeks to 8 weeks, the range of time from ERRA confirming status to funds reaching back 
accounts ranged from 4 weeks to over 60 weeks. See chapter 15 financial management. The 
highest proportion of query and grievance cases who visited the HRCs, SERRA, PERRA and 
ERRA offices were people who had been inspected and certified complaint at stage inspection 
but were still waiting for bank transfers for prolonged periods. The status of any case could 
be checked live on the HMIS at the HRC or ERRA offices to confirm if that the form had been 
completed, forwarded and received by ERRA and the status of bank transfers. If any case had not 
been processed properly the gaps could be identified and addressed by the concerned AI teams, 
including for example refilling lost forms.  While ERRA and the AI teams and their management 
strove to ensure all MOU holders were fully accounted for and processed correctly, it was 
important that MOU holders themselves were able to alert the teams of problems or delays in 
processing. Basically the key stakeholders, the affected families themselves were able to provide 
a valuable quality assurance check, errors were identified through people presenting themselves 
as errors or delays, and putting pressure on ERRA and ERRA partners to resolve issues. Many 
problems were only identified at the later stages of the programme as ERRA and UN-HABITAT 
tried to account for all remaining uncertified cases, and all cases where funds had been delayed. 
The objective was not only to account for all cases but also to try to ensure the maximum 
number of families accessed full financial assistance. The full accounting for all balance cases also 
addressed the problem that it could not be assumed for example that remote and vulnerable 
families could alert ERRA of errors or delays and the responsibility was primarily on ERRA and 
implementing partners. 

 

Union council and village level data. Mapping

The union council was the basic geographical unit for mapping and spatial processing of data in 
the housing reconstruction programme, used for reporting and analysis of progress. With almost 
200 union councils in the affected area this allowed an adequate balance between overview and 
targeted information. The union council was also the basis for Partner Organisation geographical 
area of responsibility and therefore the unit of reporting and project management. 

This required initial confirmation standardization of union council names, spelling and boundaries 
as the basis for P codes. information. The boundaries and names of union councils, like districts 
were an evolving process, with subdivision and new entities according to the needs of growth and 
change. GIS teams established and maintained fixed union names and boundaries for the duration 
of the programme. 

The lists of beneficiaries were available union council wise to the Partner Organisations to provide 
technical support, but with union councils covering areas sometimes several hours apart this level 
of information was not sufficient. The original damage assessment had recorded village locations 
of all beneficiaries and the Pakistan Army Assistance and Inspection teams maintained data at 
village level, often in hard copy books. Partner Organisations requested village level data to help 
plan their activities and target support, but this was very difficult to process comprehensively. The 
number of villages, including villages with the same or similar names and with the sometimes 

Union council wise mapping for overview 
of issues geographically
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The formats were devised based on standardised activities, curricula or operating procedures. For 
example basic technical training was a key component of the training strategy consisting of 5 
day training for existing skilled artisans. However, a number of partner organisations with lesser 
capacity or resources, or starting later and attempting to accelerate delivery, reduced the duration 
of basic technical training to 2, 3  or 4 days and in the case of one major organisation often to 
only 1 day. The difference between 1 or 2 day training and 5 day training is significant, as are 
others short cuts implicit in the shorter duration, such as dispensing with practical exercises and 
demonstration construction. Due to expediency or lack of experience, the participants in training 
included unskilled persons and members of the community who were not involved or interested 
in construction, especially if there was a daily allowance available to participate in training. The 
reports recorded all training as basic technical training and all participants as artisans. As the 
curricula and target participants were agreed from the outset the forms did not have data fields 
to account effectively for deviations and shortcuts in implementation. Nor is there any guarantee 
that partner organisations would have reported the shortcuts and the data relied primarily on self 
reporting by organisations. It was not feasible for ERRA and UN-HABITAT to easily clean up the 
data and recategorise it later, as it required field validation which was difficult to do after the fact, 
and particularly after several months or years interval. The variation in quality of data means that 
the records of artisans trained are now a mix of apples and oranges, the overall figures are overall 
people trained and trained in construction, but some are artisans, and the training delivered 
ranged from 1 to 5 days. The deduction is that only some of the total number participated 
in training of adequate duration and content as described in the training strategy or within 
acceptable tolerances. 

There is less variation in data which referred to simpler activities and where the participant 
criteria was not an important factor. Community orientation sessions were open to all ages and 
backgrounds, there was no need to screen participants. The duration could range from one hour 
to half a day, without substantive difference. 

The difficulty with recording and reporting site visit data lay in the reluctance of field teams to 
carry, fill and return forms on an ongoing basis. In theory the forms were carried always in the 
project vehicles and could be filled at the site, or during travel to and from the site, or on return 
from the site, so a backlog of reporting did not occur. In practice the field staff carrying out the 
majority of door to door advice and visits were artisans and local social mobilisers, who were not 
familiar with administrative paperwork, they had long distances to work and climb to sites, they 
had to engage in sensitive and complex discussions at most houses, and teams were so stretched 
they needed to spend maximum time in the field rather than in desk work whenever possible. The 
filling of forms provided useful information for programme and implementation managers and 
for research, but the collection of data did not provide a benefit to the field teams themselves in 
their work, further reducing their motivation to record and report on the form. Compilation of the 
data took place at each HRC and was processed at Islamabad. The results of the data collection 
were returned to the field, but there was limited analysis of direct interest to the field teams or 
to inform their planning, and very limited further interpretation or analysis by the HRC or partner 
organisation teams. 

In addition to training and site visit information, the TMIS recorded the distribution of the very 
large numbers of information materials This tracking was useful to identify gaps in coverage and 
to supplement training and on ground activities at early stages when all actors were conscious 
of the challenge of reaching as many communities and families as possible with at least basic 
information. This reporting related primarily to print materials which were recorded by item, 
the numbers distributed and locations union council wise and the date of distribution. Where 
specific construction issues were already identified the planning for distribution of relevant 
information materials was planned to target those areas, for example information related to 
dhajji construction, or to 6 inch blocks. This planning was based on good coordination and cross 
referencing between technical staff and information teams. In this regard it was important that 
HRC staff had a good overview of conditions, progress and needs across the whole programme 
areas. There was a risk that the more dynamic partner organisations were simply more active in 
requesting and distributing information materials. The identification of needs and tracking of 
distribution assisted planning for more balanced coverage, including supporting or supplementing 
the promotion and distribution capacities of some organisations where necessary. Tracking the 
distribution to union council level did not afford monitoring of what happened the materials 
thereafter, in some cases print materials were mounted in public locations, distributed through 
technical training and VRCs accompanied by active explanations, in other cases, supplies of 
print material laid for long durations in field bases or project vehicles, or were deposited with 
communities without further promotion. The preparation of the information materials assumed 

Training Information management SystemTMIS

The ERRA Rural Housing Reconstruction Programme was focused on three elements in the 
management of information to review progress against targets, 1) the physical progress of 
reconstruction, 2) the financial progress of disbursement of financial assistance and 3) the 
capacity building progress in terms of training and information. The first two were interlinked 
and managed in the HMIS Housing Management Information System, this information related 
to formal official status and was based on the database of unique MOU holders and the direct 
activities of Government institutions, ERRA and NADRA. The third, tracking the provision of 
training, technical support, the establishment of VRCs and the dissemination of information 
materials, was not related to the MOU database, or to official status or the direct activities 
of Government institutions. A system was established called the TMIS Training Management 
Information System to support the tracking of technical support activities. This system was devised 
to ensure the activities of the range of partner organisations was captured, with agreed and 
shared formats supporting the programming of activities as well as the reporting and analysis. 

The information management system was designed based on activities outlined in the original 
ERRA Rural Housing Strategy April 2006 which outlined training strategy inputs and outputs 
and indicators. The TMIS was intended to measure the progress on these activities, provide 
accountability for the resources invested in technical support, measure the performance of partner 
organisations and provide information which could be cross referenced with completion and 
compliance data in the Housing Management Information System. The TMIS supported ERRA’s 
monitoring and evaluation of partner organisations and provided transparent and accessible 
information for a range of other stakeholders including donors, national and local government, 
community representatives and media. 

The key formats used are attached. 

1. Site visit. 
2. Basic Technical Training. 
3. Community Orientation. 
4. VRC participation. 

The information was reported weekly by all stakeholders to UN-HABITAT for processing and 
analysis for ERRA. Training coordination and information management staff at each Housing 
Reconstruction Centre were responsible to collect and check the information generated by partner 
organizations in their catchment areas. Their role included providing training, technical support 
and backstopping to partner organisation teams as required. The majority of partner organisations 
did not have reliable access to internet or hi speed internet during early stages of the programme 
and the HRC provided human resources as well as facilities to support communications and 
information management. 

Recording community data on standard 
reporting formats during VRC meeting
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The reasons for low capacity include the nature of engineering and science education in Pakistan 
as focused on calculation rather than understanding principles or reasoning, and humanities 
education focused on reiteration rather than independent investigation or analysis. There was 
limited tradition or experience of inquiry, research, action learning or action planning. This is not 
a simple or fast issue to be addressed in training as it refers to fundamental cultural questions and 
decades of education experience. Unfortunately, data available required active engagement in 
order to be used to its potential, and this required persons with wider experience and mentoring 
of teams to develop understanding. 

There was a greater degree of analysis in later stage activities for two reasons, the programme 
teams had grown in experience and familiary with the programme and the process of analysis, 
and they had to develop the tools for data collection for specific issues such as non compliance, 
building improvements, vulnerable households and therefore had to think and work through 
the data collection methodology and analysis as a complete process. Additional experience in 
response to the 2007 monsoon floods, 2008 Ziarat earthquake and 2009 conflict increased their 
exposure to information collection and analysis building on their initial post disaster experience in 
the ERRA programme. 

Analysis of engineering and reconstruction data by partners and contributors in country and 
internationally is decribed in Chapter 10 Housing Design and Construction Technologies and 
Chapter 14 International, national and local partnerships in reconstruction. The collection, 
compilation and dissemination of data proactively by the teachnical teams in the ERRA 
programme, particularly by UN-HABITAT and SDC helped to access infomed analysis. 

The absence of third party and independent monitoring and evaluation or research and analysis 
is described in Chapter 18 Monitoring and Evaluation. Due to various factors there were very 
few independent researchers active in the field collecting primary data on the rural housing 
reconstruction programme. Independent data and analysis could have provided useful new 
insights or cross referencing of experience. Nonetheless, in light of the development of disaster 
management and risk management studies as well as the interest in the owner driven approach, 
there may yet be interest in revisiting the programme to study the implementation or impacts, in 
which case the quality of data maintained and accessible should still prove informative. 

Tracking Compliance / Non Compliance / Construction Issues

NCRS

The initial ERRA inspection forms were devised for reinforced masonry construction as the 
approved standard covering construction in stone, brick or block masonry. A plinth and lintel 
inspection form were prepared by NESPAK for ERRA with input from UN-HABITAT, SDC and other 
field partners. The expansion of the menu of approved construction techniques to include Dhajji 
construction in late 2006 and then Bhatar, Leepa and Confined Masonry construction meant 
different techniques with different standards and details to be checked as quality assurance for 
seismic safety. Additional forms were devised for plinth and lintel inspection in these techniques. 

Reference: Note on the criteria. Duration to fill. What was filled and what was left blank. 

While the forms recorded construction quality and the presence of required seismic safety 
measures, the form was only filled, recorded and processed when the building was certified as 
compliant. This left a difficulty of recording construction when the building was either under 
construction or more importantly if the building was not compliant, to record the defects or 
shortcomings. This reporting would ensure the AI teams could better track construction rate, 
types, prevalence and locations of non compliant construction, This information could assist ERRA 
to better monitor reconstruction, identify problems and make decisions, and could assist the 
technical support teams in partner organisations and the HRCs to tailor and target the limited 
resources of technical guidance. The AI teams started started in 2007 to record reasons for non 
compliance in a very rudimentary format in general categories, such as shelters, back walls, dry 
stone, etc. Generally one defect was listed even if houses had several, so it was difficult to analyse, 
a house of dry stone with a retaining back wall and no lintel, could be recorded under any of 
those categories. The existing ERRA forms and HMIS already reported data from lintel compliance 
on the construction types, but this was only available when houses had reached completion 
and did not capture key construction data which had a bearing on technical support needs and 
likely non compliance, for example, houses were categorised as stone, brick, block or timber. 
This did not capture sub groups such as dry stone, solid or hollow blocks, use of single brick wall 
thicknesses, or other construction information which would elaborate information on construction 

that they needed to be self explanatory, though all would be more effective if actively promoted 
and explained. The recording and reporting of data on information materials was focused on 
simple quantitative data, the recording and reporting of the use and impact of information 
materials was carried out separately on a smaller scale by monitoring and evaluation initiatives. 
It is likely that self reporting of impact at the same time and by the same teams as distribution 
would have yielded superficial and not useful results. It was easier to record and report the 
distribution of print materials than to the listenership of radio programmes, while coverage could 
be established the numbers listening on a regular basis and the impact of the programmes needed 
to be reported separately through continuous monitoring. 

Some stakeholders including donors attempted to analyse the relationship between the provision 
of technical support as documented in the TMIS and the levels of compliance as documented in 
the HMIS. The objective was to see if areas where there had been more training of artisans had 
higher standards of construction and adoption of seismic safety measures. As this was primarily 
based on analysing basic technical training data, discrepancies in this data as described above, 
undermined the validity of analysis in cross reference. 

Given the importance of the rural housing reconstruction programme in terms of policies, 
processes and scale, it was of interest to many stakeholders to be able to analyse various aspects 
of the programme, including inputs and their effect on progress and outputs. As repeatedly 
mentioned throughout this report there was an acute shortage of funding and capacity in 
technical support activities for the programme. Therefore it was even more important to track 
how the available funding was used, which activities were more effective, and cost benefit for 
example. This would benefit not only the optimisation of the ERRA programme, but could have 
provided useful lessons learned for future planning of technical support activities in other disaster 
reconstruction cases. It is difficult to extrapolate those lessons due to issues with the quality of 
quantitative data, the need for qualitative data and particularly the difficulty of disaggregating 
activities in a complex and integrated programme.  See chapter 18 monitoring and evaluation. 

Analysis Capacity 

The ERRA programme generated a very large quantity of data. The data collected was robust, 
nothwithstanding gaps in information which could distort totals and similar exercises. Due to field 
conditions, limited capacity and time and ERRA’s programmtic focus on completion, compliance 
and financial disbursement, several technical data fields were not systematically filled throughout 
the programme, reducing the potential value of the data for analysis. 

However, even the core data provided through the RME, in HMIS and TMIS delivered extremely 
pertinent data for monitoring of reconstruction progress, issues arising in construction, in 
inspection and technical support with an adequate degree of geographic and time disaggregation. 
It was important for the programme teams to review this data to identify any errors or 
discrepancies, and verify if required. The programme teams worked closely with the MIS and 
GIS teams to question the data base to investigate and represent issues arising either from field 
concerns or resulting from observations of data. The regular reporting union council wise weekly 
and then bi weekly was compiled for monthly tracking reports and issued to all implementing 
partners, institutional partners and donors simultaneously as well as available on the ERRA website 
for public accessibility. Despite the availability of data, there were few queries from observers, 
media or public sources, which indicates a dearth of analysis. It also reflects the absence of 
independent research or analysis carried out nationally or internationally. 

Although the data and reports were issued also to those concerned with implementation 
responsibilities, it was generally considered as an administration and reporting function rather 
than as a tool to monitor progress, activities and to inform planning. A small number of more 
experienced team members were the only ones likely to study the data or reports in detail and to 
identify issues therein requiring field explanations, further investigation or discussion. Examples 
include a very high rate of compliance in AJK south and very low rate in AJK south in 2007 when 
field technical teams reported similar quality of construction in both areas, and high rates of non 
compliance in mountainous areas due to site constraints and use of back walls. Understanding the 
field background and explanations for data was vital to help develop recommendations for policy 
decisions of field action to redress problems. Repeated involvement of less experienced staff in the 
process of reviewing data and more importantly presenting data in policy discussions helped to 
develop interest and understanding of the value of the process of analysis. However, this progress 
was from a base of very low analytical capacity and experience. 
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quality, and likely problems and solutions. 

As part of the process of the development of the compliance catalogue and solutions for remedial 
measures, NESPAK and UN-HABITAT carried out field surveys to identify the types of technical 
shortcomings in newly reconstructed houses. It was also taken as an opportunity to update the 
menu of approved ERRA techniques and range of advice by reviewing the range of construction 
in the field to approve or reject technologies and offer official This was focused on finding all the 
types of issues, categorising them as minor or major in terms of building safety, and reviewing the 
prevalence and locations of their occurrence. The format for field surveying including information 
on the construction material and technique as well as the broad categories of defects, with the 
recording carried out under the supervision of technical staff, including capturing the extensive 
field knowledge of artisans in the mobile teams. The assessment teams were trained to ensure 
they were all familiar with the details of all defects to ensure proper categorisation and the 
identification of any new unlisted problems. Tasks like this assessment needed to be carried out 
by the existing teams in tandem with their ongoing activities in training and technical support. 
There was not enough capacity to commit dedicated staff to survey work only, or resources to 
provide separate transport. The most important impact of this was the need to accommodate 
opportunism rather than strictly scientific sampling in the compilation of field data. Assessments 
of construction types, defects and prevalence were considered as an open and incremental 
process. Efforts were made to collect data that was representative, timely and technically sound, 
including co-opting partners to provide or confirm information. Data was processed, reports and 
analysis provided based on the information to date as the purpose was to illuminate various issues 
and topics or to support decision making, but it was assumed that additional information would 
and could be included at later stages so that documentation was more comprehensive. 

By the end of June 2007 ERRA had certified over 267,777 of houses as compliant at plinth and 
109,002 compliant at lintel, but AI teams had reported 44,336 houses (14%) were non compliant 
at plinth and 47,466 houses (43.5%) of those certified at plinth were non compliant at lintel. 
As described in chapter 10, ERRA sought to maximise the number of families who constructed 
to an approved standard of safety and accessed full financial assistance by providing technical 
guidance for non compliant cases to reach compliance. To facilitate this process, ERRA had 
promoted the development of the compliance catalogue of solutions. A high proportion of 
houses had similar and common defects and could be advised by the AI teams or PO teams with 
standardised ERRA approved advice as per the compliance catalogue. However, the AI teams 
reported there were still a significant number of cases of non standard construction or cases with 
complex or compounded defects which required bespoke assessment and advice, which was 
beyond the technical capacity of the Pakistan Army AI teams. The ERRA response was to establish 
a Non Compliant Referral System (NCRS), where Pakistan Army and UN-HABITAT constituted 
joint assessment teams to inspect a caseload of over 8,000 houses. Where possible decisions 
and advice were issued at site by the UN-HABITAT engineer, and where the defects were more 
complex, the building information was forwarded to senior engineering staff to confirm decisions 
and appropriate advice. The advice issued at the site was given in written and drawings as a 
record and guide for the house owner and for subsequent inspection teams to confirm the work 
was correctly executed. All of this process constituted a much more detailed building assessment 
process and required additional formats to support the information management requirement. 
The NCRS teams all carried digital cameras, taking a standard set of photographs at each building 
and additional as required, the teams filled out an additional assessment form which included 
fields which supplemented the ERRA form data without generating unnecessary duplication 
which would slow down the duration of a site visit. These fields included a plan drawing of the 
building, fields for quality of materials and workmanship, absence or poor execution of seismic 
measures, and overall engineering assessment. A second form in triplicate was used to record the 
advice issued with one copy deposited with the MOU holder, one copy retained by UN-HABITAT 
HRC team and one copy held by ERRA.  The record in photographs, along with the description 
in the NCRS form and the record of the advice given was very useful to provide a comprehensive 
description to senior engineers in cases which required engineering discussion or confirmation, 
they also provided basis for the senior engineers to monitor the consistency and accuracy of 
decisions and the quality of advice being issued. As these cases were by definition ‘off-standard’, 
comprehensive documentation and centralized review helped to ensure quality and consistency. 
The forms and advice sheets were also photographed at the site, and could be emailed along with 
the photographs of the building for rapid replies in technical backstopping, rather than waiting 
for data processing of forms. Cases were compiled and shared with all  HRCs, as a process of 
continuous training and upskilling the teams, including reviewing new construction problems, 
discussing solutions, sharing best practice and problems in assessment and documentation. 
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The NCRS inspection process of documentation was complemented by increased use of mobile 
phones. The cases were scattered and often remote, it was important when an engineer had 
reached a site to be able to make a decision or issue correct advice on the spot if possible and not 
have to defer to a return visit, with additional time, travel and personnel costs. The site decision 
was important as it meant the difference between declaring a house safe or unsafe, and issuing 
50,000 PKR or declining to do so, or recommending incurrence of additional cost for the owner. 
The solution was to make sure the NCRS teams had a communication tree, of engineering 
backstopping by mobile phone. All field teams had a designated Monitoring and Evaluation 
Engineer with a ratio of 3-5 teams per M+E engineer, The M+E engineers had a designated 
regional engineer with a ratio of 3-5 M+E per regional engineer for cases they could not resolve 
themselves or for a second opinion. If the field teams could not reach their M+E engineer, they 
contacted the regional engineer. The NCRS teams were encouraged to use the phone if they 
needed any support, with monthly phone balance allowances. The teams reported this facility 
improved their efficiency significantly, not only providing timely technical support, but also 
improving their coordination to optimise their movements in the field. 

In August 2008, the Pakistan Army handed over responsibility for the completion of all balance 
cases for inspection to UN-HABITAT. This caseload o f over 90,000 households represented not 
only the completion of ongoing inspection tasks, but also the preparation of an account of the 
status of all cases which did not reach completion and compliance, tying up the loose ends and 
difficult cases in a very large scale programme. This data base would provide a detailed record for 
ERRA to respond to queries and challenges, and for long term reference by concerned authorities. 

The format developed for NCRS, which elaborated data fields not previously incorporated in 
existing ERRA forms including details of building defects and shortcomings, was adjusted to 
provide an appropriate tool for this inspection phase. As in NCRS inspection, all houses were 
photographed, and 100% of cases were scrutinised and verified by M+E engineers before 
processing, technical advice sheets were prepared and provided to house owners for non 
compliant cases to carry out remedial measures and for normal houses still under construction 
to be completed correctly, as there were generally less technical support and training activities 
ongoing in the field at this later stage. In earlier stages when AI teams had met with substandard 
construction, community unrest or other problems, they had the option to defer inspection, but in 
this final stage the UN-HABITAT inspection teams were obliged to account for each and every case 
as conscientiously as possible as the final chance for all MOU holders. 

UN-HABITAT devised a series of formats to document specific issues for ERRA records and to 
respond to requests from the ERRA complaints office, for example ground verification of cases 
which claim not to have been assessed correctly under the original damage assessment in 2006, 
documentation of cases which were not found to be at origin comprising signed statements of 
local officials and community representatives. All of these formats ensured the field inspections 
were consistent and thorough and ERRA had sufficient information to make decisions and 
to answer queries, including official court cases. ERRA officials could also access the set of 
photographs of each house which increased their own understanding of the case, and their ability 
to discuss with the claimant or court. 
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Reording of non compliant construction in 
reconstruction trends geographically

Recording of non compliant construction 
issues case by case for advice and status 
decisions.
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Managing ICT in dispersed field implementation 

The operational area of the programme was over 30,000 sq km of mostly remote and highly 
dispersed rural settlement, the travel time across the affected area was several days when roads 
were even accessible. Of all recovery sectors, housing was the largest, and the fastest as people 
started to take action as early as possible to solve their own shelter and reconstruction needs. The 
human and financial resources for technical support were very limited and overstretched at all 
stages of the programme. 

From the outset it was understood that this programme would be owner driven, supporting 
families themselves to take responsibility for their own reconstruction. In order for this to work, 
ERRA needed to provide timely information and advice across a vast area, and for the programme 
to identify, analyse and respond to field issues, ERRA equally needed timely collection, processing 
and analysis of field information from across the programme area. 

The Housing Reconstruction Centres were established at 14 locations broadly coinciding with 
tehsil boundaries, HRCs were 1-18 hours driving distance apart and 3- 12 hours driving distance 
from Islamabad. The centres were set up in rented buildings or temporary facilities according to 
local conditions. While investment in accommodation was minimised, it was considered imperative 
to invest in high quality internet access VSAT system, to facilitate communications between the 
HRCs, with the country offices in Islamabad, with ERRA and with partner organisations. The 
decision to budget for this cost was balanced against options to fund additional staff, transport, 
or training activities. 

The HRC used internet based communication initially in the official role of monitoring and 
reporting training activities. From the first months of the programme, ERRA was issuing key 
information, updates, additions and revisions to policies, standards and strategies as well as 
operational information. The use of internet ensured this information reached all HRCs quickly and 
was disseminated onwards to partner organisations and mobile teams to reach the field as quickly 
and widely as possible. ERRA issue a decision and it reached the community representatives 
on ERRA official headed paper on the same day. ERRA programme manager for rural housing 
maintained excellent and open communication with all partners, with all field questions answered 
quickly and succinctly by email wherever possible. 

The reliance on internet required a wide range of staff to become familiar with its use, 
corresponding by email, accessing web based information, and using digital imagery, apart from 
basic MS office applications which were necessary for most activities. Information exchanged by 
email was used to share field problems, solutions, best practice, updates and reference materials 
as a means of continued upskilling, professional development and backstopping of teams 
who were all engaged in a new programme with limited experience. Apart from transferring 
information, this provided a support network for teams often working in isolated and difficult 
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locations, under considerable stress, and helped to build shared vision, dialogue, debate and 
consensus. As it was difficult, time consuming and expensive to withdraw staff from the field 
frequently for centralized meetings, the strong communication system ensured a newly recruited 
and deployed staffing in HRCs and partner organisations could operate effectively, to implement 
an innovative and dynamic programme. Email communication supplemented weekly meetings, 
field visits and mobile phone discussions, providing written follow up and records for reference 
quickly and easily. Email provided a more informal and open communication channel than letter 
writing which was traditionally bound by issues of designation, seniority, signatures and other 
formalities. 

Many staff used skype for real time discussion, sharing information, making plans, and fast 
transfer of files. It was free compared to using mobile phones and could be used for group 
discussions, and was faster than email for transferring data. Skype was also useful for technical 
discussions internationally, as a discussion could take place shared by a number of people 
and at the same time as reviewing, sharing or referencing photographs, web links or other 
information. Internet access was useful for administrative and logistics staff and tasks as well 
as for programme activities, this was particularly the case for UN and other organisations with 
extensive computerised administrative procedures such as security clearances, travel authorization 
and accounting. 

It is important to note the access to high speed internet also provides potential distractions or 
risks to efficiency, including staff spending time in the office instead of in the field, or online in 
social networking, or web surfing instead of in productive activities. Organisations should consider 
establishing protocols, restrictions or issuing guidance to staff on internet access and use. 

The use of images

The use of maps in supporting programme monitoring, decision making and evaluation is 
described above. Maps provided a useful visual tool for macro level tracking of patterns of 
reconstruction issues, but unlike land use or infrastructure, maps were of limited use to describe 
housing. 

A field driven programme needs to have very good quantitative and qualitative data, from the 
outset and on ongoing basis to ensure appropriate and responsive programming. Among the 
most important recording and communication of qualitative data in the housing reconstruction 
programme was through field photographs. 

The development of construction standards and particularly the use of traditional construction 
techniques was critically contingent on good documentation of previous construction, examples 
of damage, and photographs of under construction buildings. These photographs were usually 
taken by technical staff who were able to select the pertinent information on site. Technical 
drawing skills were rudimentary, and many construction issues including the range of practice, 
best practice detailing and defective practices were difficult to capture well in drawings. Good 
photographs, both in terms of content and image quality were important for informed technical 
discussion. Quality was also important as photographs were needed for the production of 
information and training materials.

In issues of non compliance, documentation of field problems, to identify for the development 
of the compliance catalogue and remedial measures, and for decision making and issuance of 
guidance in building inspection, relied heavily on good photographic documentation, ensuring 
defects were recorded in context to ensure engineering judgements could be checked in context, 
or forwarded for further advice. Photographs of specific cases and issues were shared between 
technical staff for review, continuous training, second opinions and suggested solutions. This 
method of communication was fast, accessible and generated good participation for technical 
feedback. 

Technical staff were trained to use digital cameras properly, guidance was issued on image size 
and quality, as well as the recommended series of photographs to document buildings and tips for 
taking good pictures as well as problems to avoid. 

Field feedback in the preparation of information materials showed the majority of information 
aimed at households, communities or artisans was recommended to be based on photographs, 
with step by step construction photographs or photographs of good and bad practice, and details. 
Photographs were reported as easier to understand and preferred rather than technical drawings. 
See chapter 3 communication in post disaster reconstruction. This meant that site supervision of 
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Engineer on site uploading photographs 
and accessing technical reference for 
community advice. Bringing the consulting 
engineer service to the field. 
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model or demonstration construction was recorded carefully with extensive photographs, with 
trained technical staff recording from fixed points and all details. As many issues in construction 
arose during site visits without prior notice, it was also important that the normal documentation 
was good quality so that any photographs would be of adequate standard to use for information 
purposes. Considering the remoteness of many sites, time and staffing constraints, it was not 
feasible to send dedicated photographers back to retake photographs. It was easier to take too 
many and good photographs at all times. Due to budget constraints, most partner organisations 
had insufficient cameras, and it was important to ensure those available were deployed as fully as 
possible and not assigned only to senior staff who were more likely to be desk bound. 

Cameras were set to record at 2MB, and were selected with 8GB cards, ensuring field staff 
had adequate storage. Cameras were downloaded to laptops and backed up at full size for 
future reference. Any data which had to be emailed urgently or for discussion was resized, but 
the original data stored at full size. UN-HABITAT were able to increase the number of cameras 
in use when they took over responsibility for inspection, documenting the 90,000 caseload 
with a photographic record. While these photographs were collected as part of an official data 
processing system they are retrievable, but earlier photographs collected as part of technical 
support activities were not part of a formal data focused activity and simply compiled by the 
individual authors and organisations. This data is difficult to retrieve or reference except by those 
familiar with the content, including the original authors. 

Photographs were extremely useful to explain field construction issues to the informal network 
of technical experts nationally and internationally who were able to provide informed feedback 
and advice based almost solely on photographic descriptions. Likewise photographs from the 
reconstruction programme were used to provide guidance material for other reconstruction 
programmes, including for example retrofitting demonstrations used in project development 
in West Sumatra 2009. Selected compilations of annotated photographs have been organised 
and provided to university engineering departments for research and teaching purposes, and 
for international institutions involved in earthquake engineering information promotion. These 
photographs provide valuable examples to support ongoing and future training activities in 
Pakistan and in other countries. 

Desktop publishing

The housing programme was very fast moving and needed to be constantly responsive to field 
needs for information. The majority of information materials were developed based on field 
generated content, for example in photographs and questions. While initial materials were 
developed by communications consultants, the majority of communication thereafter was 
developed by implementing partner teams in house, including UN-HABITAT, SDC, FRC and by 
NESPAK. This allowed rapid development of materials, field testing, revisions and adjustments, 
by teams who understood the technical content, the language required, the target audience and 
use of the materials. It would have been slower and more difficult to package information for 
outsourced graphics consultants. 

The development of information materials in-house was done in simplest form using MS 
Powerpoint,  but more commonly using Corel Draw and Adobe Indesign. As Urdu is not 
compatible with MS word, text had to be imported from Inpage files as picture formats. It was 
possible to compose Urdu text in Indesign. Most materials were developed in English and in Urdu 
to ensure they were useful not only for this reconstruction, but also internationally as resource 
materials. The development of materials as an integral activity of the team helped to ensure the 
team were actively considering and addressing communication requirements, and helped to 
ensure cross referencing of media,  information, training and field support activities and resources. 

It was extremely important to have key staff at an early stage with experience and expertise in 
information materials development and graphics as a basis to develop a corps of staff who could 
carry out the work, expanding their skill set to provide a wider service in technical support and 
ensuring they could operate in the field responsively rather than relying only on centralised or 
outside skills. 

The skills developed by local staff and experience gained in the ERRA programme in the 
preparation of tools for the implementation of a reconstruction programme and a range of 
information products has been invaluable in continued risk reduction programme activities and 
in subsequent disaster responses when the demand for tools and materials is more urgent and 
requires rapid mobilisation of capacity. 
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Mobile phones

Before 2005, many of the earthquake affected areas had limited mobile phone network access. 
The previous infrastructure was damaged. Immediately after the disaster, networks quickly 
rehabilitated or established, providing an invaluable logistical support for the relief effort and 
afterwards for reconstruction. The increased access was followed quickly by increased numbers of 
mobile phones. An estimated 400,000 mobile phones were purchased for use in the earthquake 
affected areas from 2006 onwards. This reflects the importance of communication for families 
who were managing issues like family members displaced, migrated, hospitalised, access to ERRA 
information, organising purchase and transport of materials, organising labour, organising money, 
inspection visits, travel for livelihood or other matters. The second factor is the wide distribution of 
the first and second tranches of ERRA financial assistance which amounted to approximately 100 
million US dollars injected into the local community and economy. Many affected families invested 
part of this fund into mobile phones or cars, which were directly relevant to assist reconstruction 
but also aspirational items for many families. See Chapter 15. 

The widespread increase in mobile phones in the community made coordination easier and faster 
for partner organisation and inspection teams, to contact individuals or to contact community 
representatives for organisation of activities. Likewise increased phones increased access by the 
community to information, advice, queries and to report problems or grievances. The UN-HABITAT 
supplementary inspection form created a data field to record mobile phone number, either of 
the MOU holder or a designated contact person, this ensured any follow up in the case could be 
coordinated by phone. All query and grievance cases who visited the HRC could also provide a 
mobile number so that follow up replies could be communicated directly saving them a return trip 
to the office.

The use of mobile phones to transmit programme related messages, such as safer building 
messages, or deadline updates, or policy updates, was investigated but appeared to be very costly 
at the time and therefore was not used. Mobile phone business was highly competitive and on 
tight margins and there was no interest to provide any service or reduced cost under corporate 
social responsibility or other initiative. 

Later programmes in Pakistan from 2008 onwards in response to conflict displacement and flood 
recovery were able to make more use of mobile phones for messaging and to support financial 
disbursement.  

Risks and Challenges
  CNIC and Bank Accounts 

The housing reconstruction programme had 630,000 cases, with over 2 million individual 
status entries and over 2 million individual financial transactions. This system needed to 
be established new and quickly by new institutions, partner and staff. Errors needed to be 
detected and addressed easily. While the level of difficulty and challenges was greater for field 
logistics, the ICT systems needed to be robust and simple to process data from multiple and 
varying sources successfully. Likewise the processing of data generated in relation to technical 
support and training activities was field generated over a vast area and processed through fully 
new systems. 

 The operation of the programme depended on the speed and accuracy of information 
processing, specifically the interval between a field inspection and that data confirmed and 
forwarded to ERRA. 

  Human error 
The vast scope of the data generated in hard copy and requiring transfer to soft copy and 
processing through a number of systems had substantial risks of human errors. Simple issues 
such as forms in English which was not the first language of the inspection teams or the 
beneficiaries, remote and difficult field conditions to carry forms about and multiple locations 
of data entry often far removed from verification sources made the task complex to manage 
for all responsible. The design of the IM system mitigated and minimised risks of error such as 
misspelling or duplication, but could not mitigate problems like loss of original copies. 

  Field conditions 
Information and communication technologies are generally designed for an assumed office 
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environment. This is quite different to the reality of field conditions after a disaster, or remote 
rural locations in extreme climate conditions. In many areas electricity supply was intermittent 
and fluctuating, causing reliance on generators with consequent costs and switch overs 
between power supplies and need for stabilisers and protection for equipment. Staff needed 
to use ICT during community presentations, trainings and other activities requiring local 
arrangements in villages and remote locations according to availability with various risks and 
difficulties. While laptops are designed for mobility, tough field conditions took their toll on all 
equipment, especially digital cameras which were most often carried, in Himalayan climbing 
conditions, along with bags of ERRA forms and other work equipment. 

 Apart from the wear and tear on hardware, the amount of equipment in the field, the 
number of users and the interface with public and internet resulted in frequent infections 
by viruses. Computers, usb storage drives and cameras were all at risk of contamination 
and dissemination to others. Planning for robust ICT systems required training and constant 
technical backstopping as well as contingency budgets for replacement of equipment, repair 
usually being equivalent in cost to replacement in most cases. 

  Investment in IT 
The budgets for technical support activities were constrained at all times in the programme, 
with inadequate staffing, transport, field activities and IT equipment. Even when IT was 
prioritised in relation to other costs, the funding was inadequate. There was practically no pre 
existing capacity, due to levels of damage to facilities previously operational and due to the 
introduction of new actors and establishment of new facilities. The fact that many projects 
were planned for short duration with numerous extensions rather than a longer duration from 
the outset also affected the investment in IT, as large investment would appear to be justified 
only when there is an adequate use period. 

 Cost benefit needs careful consideration especially in financially constrained contexts, 
for example purchase of non rechargeable battery cameras with small memory by some 
organisations saved in initial cost, but resulted in recurring costs and relatively useless 
equipment and performance. On the other hand high specification and highly sensitive hard 
drives and laptops were irreparably damage due to power fluctuations in unavoidable field 
working conditions, incurring high losses. 

  Sustainability 
There was no long term institutional counterpart throughout the development and 
implementation of the programme, this meant there was no capacity building of long term 
institutions in the information and communications technology aspects of the programme. 
The lack of a counterpart was exacerbated by a lack of exit strategy or handover to long 
term institution. The official transactions of the programme inspection decisions and financial 
disbursement are stored by ERRA and available to the provincial and state governments 
concerned. This is of limited long term value except to answer an anticipated very small 
caseload of query cases. 

 The information of greater long term use is the technical and other project data, including 
extensive documentation of building damage, construction technologies, indigenous building 
knowledge, training curricula, information materials, social and economic data. This is of 
benefit for long term disaster risk management programming by authorities and by civil society 
stakeholders in the affected areas and nationally, for professional education and for research 
purposes. The data would be more likely to be successfully accessed and regularly used in the 
hands of people familiar with the content, through involvement in the programme. It is not 
optimum to hand over a data base at the completion of a programme. This is even more of an 
issue as much of the field documentation is not in a formalised archived system. Transferring 
data needed to be planned and proactive to ensure the continued use of valuable information 
and the sustainability of knowledge and activities described therein. 

Results and Achievements
  Information management system established based on unique ID per household, using the 

existing framework of computerised national identity card system. 

  630,000 bank accounts opened or confirmed.
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  2 million financial transactions processed, recorded and reported, with accountability and 
traceability for ERRA, households, government and donors at all stages. 

  ICT ensured timely processing of field inspection data and financial disbursement to link the 
pace of reconstruction with the pace of assistance inputs, releasing the funds safely and swiftly  
and keeping the programme on schedule.  

  Instant access to up to date status of all financial disbursement assisted grievance redressal. 

  Forms and methodologies devised to manage information on damage asessment, 
reconstruction status, compliance status, financial disbursement status, training and community 
organisation status. 

  Over 750,000 houses documented in damage assessment data, over 411,000 houses 
documented at lintel level completion. 

  Extensive data base of reconstruction available for continued reference. 

  Over 100 ICT professionals experienced in post disaster data management includng the design 
and development of systems. Over 500 programme staff gained proficiency and experience in 
use of basic ICT. 

  ICT operated as a tool to facilitate authoritative use of data to track progress, identify issues 
and inform policy decisions and programme planning. Timely access to data helped to ensure 
timely response in programme management. 

  Common tools used by all partners helped to streamline tracking of progress and programme 
mangement. Common and shared reported helped all decision makers and implementing 
partners to keep the overview as well as individual area progress or issues. 

Summary of Lessons Learned

 Standardized and centralized systems 
The early establishment of ERRA with the mandate to coordinate and manage 
reconstruction and the early development of housing reconstruction policies introduced 
strong leadership and direction from the outset. A key principle was equity and consistency 
in both financial and technical assistance. This was ensured by standardised application of 
policies, standards and agreements, approved by ERRA and used by all partners across all 
areas. All forms and methodologies were standardised, making processing and compilation 
easier and allowing interchangeabilty in implementing partners. ERRA retained centralised 
control providing accountability and reducing confusion or parallel systems. 

 Partnering with expertise 
The ERRA programme benefited greatly from the experience and expertise of NADRA but 
also technical support from institutional and implementing partners working collaboratively 
to develop systems. It was not necessary for ERRA to develop capacity in-house, rather it 
was more efficient and cost effective to establish partnership agreements with agencies 
who could provide a range of services as required and continuous support. It was beneficial 
that expertise were largely in country and government agencies simplifying agreements. 

 Online systems 
The time required between field inspection, processing of data and release of payment to 
beneficiary bank account was a critical determinant in the efficiency of the programme. In 
order to accelerate the process UN-HABITAT developed on line data entry ensuring field 
information reached ERRA HQ instantly. Online processing was designed to allow large 
numbers of people to enter data simultaneously. However this system was contingent on 
electricity supply and internet connections both of which were intermittent in some field 
locations. These drawbacks were mitigated by offline entry uploaded immediately when 
online.

 Capacity building and continuous learning 
All programme staff needed to understand and use information and communications 
technology in the course of their work. The majority of local staff did not have computer 
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 support. Dedicated funding and planning is more cost effective over the duration of the 
programme.  

 Capacity building in ICT 
Assume all programme staff will need to be proficient in ICT. Assume a significant 
proportion of a team will not have adequate ICT skills and experience at the start of a 
recovery programme. It is essential to plan for redressing this deficit, ensuring more staff 
deliver more effectively and gain valuable additional skills. Plan for dedicated training 
during poor weather or other times when fieldwork is quiet, plan for mentoring and 
technical support by more experienced staff, and plan for access and self learning as the 
most effective means to gain skills is by self motivation and practice.   

 Plan for knowledge management and long term data retrieval 
In a post disaster reconstruction programme the teams implementing the programme 
are generating and processing large volumes of valuable data, formal and informal 
information. The focus for all teams is on reconstruction results and data is considered 
and treated as means to an end rather than also as an end in itself. Teams are too busy 
and field conditions are not conducive to collection, consolidation, compilation and 
categorisation of data or the design of retrieval systems. In challenging ICT environments 
data gets lost or is held by individuals and therefore inaccessible. It is important to invest 
in information and knowledge management and capture with dedicated staffing or 
resources. Plans for the longer term use of data including with institutional partners or long 
term custodians can help develop ownership and ensure retrieval and use is operating as 
intended.

 skills. Computer proficiency was not precondition, it was easier to retrofit computer 
proficiency than other necessary skills and experience. Training mentoring and continuous 
capacity building were essential. Simple and robust tools and systems were also necessary 
to ensure they were appropriate for the level of the users.  

 Continuous development 
In a completely new, wide ranging and dynamic programme constantly evolving in 
response to the field and beneficiaries, the need for information to support project 
management decisions and planning is also constantly evolving. The ICT teams needed 
to devise new tools and systems to respond to new demands, new challenges and 
opportunities. For example, late decisions to devise and promote guidance for rainwater 
harvesting, and fuel efficient stoves required assessments of current practices and 
monitoring of impact and therefore new tools for data processing and analysis. 

 Images 
Housing reconstruction was considered by ERRA as a cash grant programme and ICT needs 
were focused on financial management. This was a priority element of the programme 
requiring the greatest efficiency, transparenct and accountability possible. However, this 
was also a technical programme with considerable needs to process engineering and field 
information for example in the form of images. Greater planning and budgeting for the 
collection, use and management of GPS data, GIS and particularly digital photographs 
could have strengthened the programme considerably.  

Recommendations

 Harness existing expertise 
ICT is a growing and developing field with a range of expertise, experience and capacity 
available, including country specific expertise and post disaster specific expertise. At the 
outset of a recovery programme seek expert advice, learn from and use proven tools and 
establish partnership agreements to access high quality input in systems development. 
Assume that 

 Robust and user friendly systems 
Develop robust and user friendly tools and systems responsive to the needs of those 
collecting, processing and managing data and appropriate to working conditions Assume 
problem solving, revisions, additions and improvements will be a continuous process. It 
is more important that systems are effective tools for decision making and programme 
management than they are using 

 Analysis capacity 
There is often stronger emphasis and greater investment in quantitative data collection and 
management than in qualitative data collection or analysis of data. Systems and training 
in field consultation, assessment, survey, research and analysis techniques can improve 
qualitative data and analysis. It is important that people with expertise and experience 
and senior staff spend time in the field or with field teams to understand, diagnose and 
interpret data. Case studies can help to illustrate data. 

 Planning and funding for technical support 
The massive funding invested in housing reconstruction by governments and donors 
requires tracking to ensure it reaches beneficiaries and is used accountably to meet 
programme objectives. Housing is largely private sector and involves large numbers of 
stakeholders. This requires an appropriate plan and funding to devise and implement the 
systems to safeguard the investment and monitor the progress. As with other technical 
support activities, realistic time frames, staffing and resources are important for quality 
assurance and cost effectiveness. Funding is necessary at the outset of the programme 
when it is essential to establish robust systems, invest in hardware and capable staff, 
but core and consistent funding is also required to ensure continuity in services and 
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EARLY RECOVERY:  
THE CONTEXT FOR 
HOUSING AND COMMUNITY 
RECONSTRUCTION

 Coordinating the shelter response, the Federal Relief 
Commission and the pilot IASC Shelter Cluster

 Winter shelter solutions

 Migration and displacement

 Spotaneous self recovery

1

Cooking for the family. Maintaining everyday life in tent 
accommodation, winter 2005, AJK. 

MONITORING AND EVALUATION

 ERRA Monitoring and Evaluation Wing

 Monitoring reconstruction progress

 Third part monitoring and evaluation

 Indicators

 Community participation in monitoring 

18

437

Field visit to hear the community’s 
experience of the ERRA 
programme and impact on local 
development, April 2010
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Introduction / Context
There was very little pre-existing base line information affected communities in terms of social 
or economic data and indicators, or physical data in terms of housing or settlements. Census 
information provided population data from 1998. Census data in Pakistan and recorded 
population settlement as ‘urban’ and ‘rural’, and categorised housing as ‘pukka’ and ‘kacha’. 
However, the definition and application of these terms was often problematic. The official 
documentation of housing construction technologies was based on very narrow criteria of 
materials used and did not represent safety or other criteria. While there was informal knowledge 
of building types, there were negligible sources of quantitative data or technical documentation. 
The design, specification and construction of public buildings were a matter of public record, but 
private housing was not. The engineering and architectural community in Pakistan were generally 
not involved in documentation or analysis of housing.   

There was an extensive and robust computerised national identity card system and associated 
information and communications technology capacity. The earthquake response had also 
mobilized significant donor and international assistance to support the Government in the 
coordination  and management of the recovery and reconstruction including specifically 
supporting monitoring and evaluation capacity and systems to reinforce programme and financial 
accountability. 

Key Decisions
 3 stage inspections of all houses linked to financial assistance.  

ERRA decided to carry out comprehensive monitoring of reconstruction, through site inspection 
at three key stages: damage assessment, plinth and lintel. This monitoring process gained 
importance and leverage as release of tranches of financial assistance were conditional on the 
results of site monitoring visits.  

 ERRA M+E wing  
ERRA established a dedicated M+E Wing for all sectors to monitor and evaluate progress and 
impacts of the ERRA programmes.  
The M+E Wing was supported by DFID as strategic assistance to improve recovery results, 
transparency and accountability. 

 ERRA HMIS 
The establishment of the ERRA Housing Management Information System (HMIS) provided the 
basis of data to monitor progress on completion and compliance and financial disbursement. 
This data base comprised the formal ERRA monitoring, indicators and status.  

 ERRA TMIS 
ERRA Training Management Information System TMIS (TMIS) was established to monitor and 
report training, social mobilisation and information dissemination activities. TMIS data did not 
have official status and 

 ERRA RME  
A reporting monitoring and evaluation system was established to standardise and compile all 
data streams including housing reconstruction data and technical support activities and use 
tools including GIS to make information accessible for a range of stakeholders. The RME team 
based in UN-HABITAT to support ERRA provided a service of mapping and analysis of data on 
request to programme stakeholders. 

 Third party evaluation 
A planned third party evaluation across all sectors was cancelled and no third party or technical 
evaluation has taken place. A budget remaining at the end of the programme was instead 
allocated to shelter for the families affected by the monsoon rain and floods in 2010 in the 
earthquake affected area. 

 No designated resources were allocated for evaluation apart from ERRA M+E. 
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“Monitoring refers to the real time regular checking of how activities are progressing in a project. 
Evaluation refers to periodic assessments of overall achievements and impacts of a programme.” 

The ERRA Rural Housing Reconstruction Programme covered an affected area of over 30,000 
sqkm and over 610,000 beneficiaries. The housing sector was one of the fastest recovery sectors, 
reliant not only on external assistance but also driven by the resources and capacity of affected 
families themselves. The management of such a vast and fast programme and the adherence 
to policy objectives relied on access to and analysis of timely and accurate field data to monitor 
reconstruction progress and financial disbursement. Monitoring was integral to the design of the 
programme from the outset. 

The scale and complexity of the earthquake damage and the ERRA intervention warrants 
that impacts of both should require extended time to evaluate and hopefully will inform 
lessons learned for future disaster response and risk reduction programming in Pakistan and 
internationally.  

Guiding Principles
 Mandatory monitoring  

Site inspection and linked stage payment, put monitoring at the centre of the programme for 
all stakeholders and especially each household, holding them accountable to the MOU signed, 
and keeping safety as the priority criteria for the programme. 

 Indicators 
Monitoring focused on the primary indicators of completion, compliance and financial 
disbursement. As the mandatory indicators monitored and reported against they comprised 
ERRA’s priority for funding and programme activities. 

 Evaluation was based on measuring project outputs rather than change over baseline.

 Field evidence 
All management and implementation stakeholders measured their own roles against field 
evidence of results measured in the primary indicators. 

 Overlapping and disaggregation 
Multiple and overlapping inputs, actors and influences operating in the same area and 
programme made disaggregation difficult for evaluation.  

 Quantitative data and analysis needs to be supplemented by qualitative data and 
analysis in monitoring and evaluation

 Informing decision making 
Effective quantitative and qualitative monitoring and analysis was important to support 
iterative decision making in a dynamic field driven programme.

 Lessons learned 
Lessons learned were focused on informing project management including mid-course 
revisions, rather than on long term institutionalisation or dissemination.

 Community participation  
Formal community participation in monitoring and evaluation was not an ERRA priority. 
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and impact of ERRA specific interventions. The regular monitoring is applied in quantifying the 
quality of the programmes, assessment of the progress, identification of achievements along with 
the challenges being faced. 

Technical monitoring (input and output) is conducted by the field based Construction Monitoring 
Teams (CMTs) whereas the field based Social Survey Teams (SSTs) carry out the social monitoring 
(outcome and impact). 

While technical monitoring reviews the appropriateness, relevance, quality and compliance 
-related elements, the social monitoring reports inform the management regarding extension of 
services as a result of completed facilities and changes in people’s lives. To maintain authenticity, 
the social monitoring studies follow an empirically robust methodology and sampling framework. 
Regular data collection is carried out according to standard statistical approved scale of monitoring 
and information gathering, based on data disaggregation.’ ERRA M+E report 2008. 

The main channel for dissemination of M+E results is through the publication of an annual 
report, designed to cover all 12 sectors on ERRA, grouped under four clusters: direct outreach to 
individuals and households, social services, public infrastructure and cross cutting themes. 

Direct outreach to individuals includes: rural housing reconstruction, livelihoods, and social 
protection (including the rural landless project). 

The performance analysis was reported under the following headings: 

1. Relevance and Appropriateness,
2. Effectiveness
3. Efficiency
4. Impact 
5. Sustainability.  

The ERRA M+E Social Impact Assessment Survey applied cluster-based sampling methodology 
with 90% confidence interval for a sample size of 1,350 households, spread across the nine 
earthquake affected districts. 

M+E Reports include quantitative documentation of the rates of completion, compliance, financial 
disbursement and qualitative documentation related to the perception of respondents with regard 
to seismic safety, comfort of the community in the new houses, and the contribution and impact 
of respective ERRA activities in the overall housing recovery. See M+E reports 2007, 2008. 

ERRA M+E of the Rural Housing Programme.  

In the case of rural housing reconstruction, M+E Wing carried out weekly monitoring of costs 
of materials at ERRA material hubs, sample technical surveys of completed houses to assess 
compliance with ERRA standards, and a series of social impact surveys. These activities, along with 
analysis of project data comprise the main basis for M+E Wing findings.  

M+E Wing activities were designed primarily to monitor ERRA activities and their effect on the 
outcomes in each sector. The focus was on monitoring the effectiveness of ERRA partners and 
contractors and accountability for funds which were under the responsibility of ERRA. In terms 
of the rural housing programme, this meant M+E was not monitoring factors outside of ERRA’s 
control and responsibility. In the case of public infrastructure the majority of responsibility and 
resources were directly with Government and monitoring of Government activities would account 
for the majority of factors in the projects, but in the case of rural housing reconstruction, the 
government and partner organisation activities and resources were combined with the activities 
and resources of the affected households and communities. M+E Wing did not monitor factors 
outside of ERRA expenditure and activities, for example: the total cost of reconstructed houses, 
the amount of money spent by households from their own resources, the impact of transport 
costs on construction in different areas, the effect of migrant labour on labour supply and costs.  

The segregation between sectors in ERRA which mitigated against programmatic integration 
was also a characteristic of the segregation between ERRA M+E Wing and ERRA programmes, 
including Rural Housing Reconstruction. While there was coordination between the Rural 
Housing Reconstruction Programme Manager and the M+E Wing, there was limited interaction 
between the M+E Wing and the ERRA implementing partners in the rural housing programme. 
This separation may have ensured the neutrality and independence of results in surveys and 
analysis by the M+E Wing, but it also reduced access by the M+E Wing to field information, and 
involvement by implementing partners in qualitative reviews of progress, diagnosis of issues and 
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Summary of Activities

 Estblishment of MOU  and inspection systems  
The housing programme was based on the individualised information management system 
and mandatory stage inspection and financial assistance mechanisms.  

 Estbalishment of HMIS, FMIS, TMIS, RME 
Systems to manage and analyse overall programme data in reconstruction progress, and 
technical asisstance. 

 ERRA M+E 
Separate ERRA M+E mechanisms to monitor progress in all sectors including housing 
reconstruction based on independently generated data. 

 Programme monitoring and impact 
ERRA partners carried out continuous various qualitative and quantitative monitoring and 
evaluation to identify field issues to inform policy and planning and to measure impact. 

Technical Issues

ERRA Monitoring and Evaluation Wing

The ERRA strategy aimed to address comprehensive and integrated recovery and reconstruction 
across twelve different sectors. ERRA endeavoured to ensure ‘an effective monitoring and 
evaluation system was in place which was robust and based on internationally accepted standards. 
ERRA established a monitoring and evaluation wing with requisite skills to ensure compliance 
of standards, suggest measures for mid-course correction and enhancing transparency and 
accountability within the organisation’ (ERRA M+E report 2008, Chairman ERRA statement). 

‘Process documentation, knowledge management and organisational learning are the three levers 
for ERRA to adjust its systems to address the changing contexts’ ERRA M+E annual report 2008, 
Deputy Chairman ERRA statement. 

‘ERRA’s Monitoring and Evaluation (M+E) Wing monitors the implementation and results of the 
reconstruction and rehabilitation efforts. It identifies impediments in implementation and monitors 
progress in overcoming them at various stages, along with sectoral evaluation and assistance 
to bridge the compliance gaps. The M+E Wing primarily focuses on project and programme 
monitoring, data collection and compilation, analysis of the accumulated data for identifying and 
addressing the challenges in each sector. The M+E Wing follows a matrix management approach 
with specific functions divided into parallel, yet coordinated groups. A joint ERRA, Government 
and Donors Committee called ‘The Monitoring and Evaluation Advisory Committee’ (MEAC), gives 
inputs and advice on the project monitoring, data collection and assessment systems. 

It draws upon the management and technical support and advice from the Technical Advisors 
supported by the United Kingdom Department for International Development (DFID). The 
advisors work as a part of the M+E Wing, and help to develop and implement the agenda in 
synchronisation with the priorities of the wing. 

The regular monitoring and evaluation helps ERRA to achieve its aim to: 

1. Ensure compliance with ERRA’s directives for successfully implementing sector specific 
strategies. 

2. Create transparency in ERRA’s operations and increase confidence of the external stakeholders. 
3. Improve the responsiveness of the beneficiaries and the implementers. (sic)
4. Ensure the provision of quality service delivery to the affected population. 
5. Assess the viability of planning and allocation of resources. 
6. Maximise the efficiency and effectiveness the reconstruction efforts. 
7. Facilitate social impact studies.  

Following the ‘Programme Logic Model’, monitoring is conducted for inpouts, outputs, outcomes 
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M+E in the Rural Housing Programme

1. Site Monitoring
2. The housing information management system HMIS Reporting, monitoring and eveluation RME
3.  The training information management system TMIS 
4. Monitoring reconstruction progress
5.  Additional monitoring 

Site Monitoring

The ERRA rural housing reconstruction programme was structured around the mechanism of 
individualised conditional tranches of financial assistance linked to individual site inspection at 
three stages of reconstruction. The three stages of inspection through a centralized process 
determined not only the mechanism for monitoring of construction quality and progress, but also 
the mechanisms for financing reconstruction and tracking thereof. 

Site inspection forms were developed for initial damage assessment, for plinth and lintel level 
inspection and certification. Plinth and lintel level forms were further developed for each ERRA 
approved construction type. As was the case with the damage assessment forms had data fields 
which were essential for decision making and official purposes and additional fields which were 
for reconstruction tracking but extraneous to the inspection decision, such as the proportion of 
salvage material used, the plan area, the level of training of the mason. Similarly, the check list of 
adherence to ERRA specifications and quality assurance data fields were frequently shortcutted 
to an overall certiifcation decision implying all measures were met. Filling the non essential and 
the detailed fields was less systematic and the data is less complete and less reliable than the 
certification decisions. The data is therefore of limited use for analysis. The critical site inspections 
of no work started cases, in progress cases and non compliant cases were documented carefully 
with all fields filled on forms developed by UN-HABITAT for ERRA as this data would be required 
to substantiate the decisions not to certify for tranche release and the individual conditions 
required to be met for certification. ERRA had developed forms for positive site inspection and 
certification but not forms for recording or reporting ongoing progress or negative decisions in 
site inspection. 

The key activity of site monitoring of non ERRA funded or post ERRA construction, during and 
after the ERRA programme, to track the adoption and replication of safer construction standards 
would have provided very useful information to evaluate the effectiveness of the programme 
activities aiming to inculcate a safer construction culture.  

HMIS Housing information management system 
RME Reporting monitoring and evaluation 

The ERRA housing information management system was developed from the database of 
MOU holders which was based on computerised national identity card data. This database held 
personal data on each MOU holder including their bank account details. It also recorded housing 
reconstruction progress through site inspection data reporting the status. The HMIS tracked the 
status of financial disbursements with bank information. The HMIS was an important project 
management tool at macro and individual level, as it allowed up to date verification of the 
physical and financial status of all MOU holders. The data could be filtered to provide monitoring 
information representing trends in the programme progress. 

Weekly, monthly and quarterly RME reports were prepared and shared with all partners reporting 
union council wise reconstruction progress from inspection records. 

The HMIS data base contained confidential information and access was limited to designated 
persons on read only basis. It provided an authoritative status report for officials and individuals on 
request. See chapter 17 Information management. 

TMIS Training information management system

The ERRA training information management system was established to monitor and report 
technical support activities including training, household site visits, social mobilisation and 
information dissemination. It was primarily focused on quantitative and input tracking showing 
coverage and progress and by corollary identifying gaps. In association with the HMIS it was 
possible to see areas of greater speed of construction and therefore target accelerated support, 
or to dsaggregate  prevalent construction types to help with targeting appropriate information 
materials area wise. Unfortunately as the official reconstruction progress reported through 
HMIS was based on completion, it yielded limited information at early stages while work was 
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discussion of options for mid-course revisions. The limited interaction between M+E Wing and 
the implementing partners also meant limited exchange and discussion on programming related 
information management, monitoring and evaluation methodologies by the range of field based 
implementing organisations.  

Baseline

As mentioned above in the introduction / context, the baseline data available in the housing sector 
was limited and of low quality. This had two consequences, the first was that documentation 
of the pre disaster situation had to be done post disaster which helped to inform programming, 
but did not establish a quantitative baseline due to insufficient reporting, second was that the 
programme was designed primarily to be measured on inputs and short term results rather than 
for example measuring the longer term adoption of safer construction practices. 

From the outset of the programme baseline data raised difficulties for information management 
and for monitoring and evaluation. For example, the number of houses destroyed and damaged 
in the earthquake was higher than the number of houses existing according to the census. This 
was inevitable as the census was published in 1998 and almost a decade of growth had occurred 
in the meantime. The standardisation of village names and their spelling, and the confirmation of 
union council boundaries for mapping were all required to establish an agreed and operational 
baseline for the housing programme.

The ERRA damage assessment established the detail of the caseload baseline data, but while 
it focused on confirming personal details for the implementation of financial assistance, the 
data collected in respect of the damaged buildings or previous construction was not useful to 
reconstitute a picture of pre disaster housing or a pre disaster baseline against which to measure 
the reconstruction. The damage assessment teams were under considerable pressure to cover 
extensive areas and meet high targets, their work was sensitive and needed to be managed 
carefully on the ground. While the damage assessment forms included data field to document 
the previous construction, the teams were not primarily technical persons, the documentation of 
the damaged building would be time consuming and technically complex, the priority information 
was the categorisation decision, and personal data, avoiding conflict on site and meeting targets 
for completion. It would not have affected the outcome of the reconstruction activities to have 
a more comprehensive baseline of the pre disaster construction, it would have been primarily for 
evaluation purposes. As it was, even the basic categorisation of ‘kacha’ in the damage assessment 
was reopened and revised to avoid relatively safer construction in traditional materials from being 
considered as unsafe. See chapter 10, 11. This also indicates some of the limitations of expecting 
a damage assessment team operating in such conditions could compile a technically authoritative 
baseline. Given these constraints, and the opportunity represented by having extensive damage 
assessment teams on the ground soon after the earthquake, it might have been more feasible 
to make sure the teams were equipped with cameras and trained to take a simple set of 
prescribed photographs although it is important to understand the difficulty of documentation 
in circumstances of personal tragedies. Photographic data could have been accessed off site by 
technical experts to help construct and analyse a picture of pre disaster construction. This could 
have been supported and supplemented by dedicated technical teams carrying out field survey 
work on previous construction performance and damage.  

The importance of a baseline of previous construction was not only to compare the pre 
disaster and post reconstruction situation, but also to assist the programme development and 
implementation. Baseline knowledge of the types of materials, technologies and skills previously 
used and available in respective locations could have provided valuable indication of likely patterns 
of choices for reconstruction and consequent patterns of training and technical support needs. 

While technical documentation was not systematically carried out in association with the formal 
damage assessment survey, the ERRA implementing partners providing technical support carried 
out field surveys and analysis necessary to inform planning. However this information is part of the  
monitoring of reconstruction progress. See below.

While various partners carried out assessments there was not a systematic establishment of other 
baseline data  which could have helped with monitoring of the programme activities or impact, 
for example, the level of awareness of safer construction or seismic risk among houseowners 
or masons, the technical knowledge of masons, household water supply and sanitation, fuel 
consumption, income levels and other social and economic factors. 
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The pre-ERRA programme household levels of awareness of risk, levels of concern and willing to 
change or invest in safer construction. The pre-ERRA programme mason levels of knowledge of 
unsafe and safe construction and level of skill to carry out safer construction. 

The factors influencing compliance with standards. 

The effectiveness of various technical support activities, including training, social mobilisation and 
information campaigns. The budget and timing of technical support. The cost benefit of technical 
support. 

2. House design

The size and layout of houses constructed. Room sizes and configurations, opening sizes and 
configurations, room use and occupancy, storage and furniture. kitchens, bathrooms. verandahs 
and private outside space. Plans for extensions or further investment. 

The factors influencing the choice of construction technology and house design in reconstruction.

The pre-ERRA and post ERRA prevalance of various traditional and conventional construction 
techniques, the perceptions of respectives techniques and materials, in terms of safety, durability, 
performance, maintenance, acceptability and aspirations.  

3. Cost of reconstruction 

This was the biggest question for households, but after the first determination of the amount for 
financial assistance, and the establishment of material hubs to help stabilise costs, quality and 
pipeline of key materials, there was practically no official monitoring of actual building costs. This 
was a fundamental issue in the programme. 

The cost of various construction technologies. The cost of construction at various locations, The 
cost of construction at various intervals in the programme duration. 

How much did people contribute in private resources. What was the value of salvage material in 
reconstruction. what sources did people have for additional funds, savings, family remittances, 
loans. 

What was the cost of transportation. How did this affect reconstruction choices and costs. 

4. Stakeholders

How many people were employed in reconstruction, where were they from, were they previously 
in construction. How much did they earn from reconstruction. How long were they employed in 
reconstruction. What are they doing now, post reconstruction. Did rates increase, did they return 
to previous levels. How were reconstruction earnings invested. 

Where did migrant labour come from. Were they involved in construction previously or not. What 
was the network and linkage to procure work. How long did they work, how much did they 
earn, what was the duration. How were reconstruction earnings invested. Did safer construction 
practices transfer as they returned or migrated onwards. 

Who gained from reconstruction expenditure in material supply and transportation. 

How much of the budget was spent within the affected area economy, and how much was spent 
outside. Including both assistance budgets and private resources. 

5. Environment

Where were materials sourced from. What environmental impact did they have. What distances 
were travelled and what modes of transport used. How many trees were consumed in 
reconstruction and from where. 

Displacement and relocation. How many people moved house location, within the affected 
districts, to other rural areas, to urban areas, to outside the affected districts. where did people 
move to and what were the reasons. 

What changes in land use have taken place, How has the reconstruction affected land occupied 
by housing. How has this affected services and agriculture. 

Housing performance pre-ERRA and after reconstruction, water management, sanitation, disposal, 
thermal performance, ventilation, fuel consumption. Knowledge, attitude and practices. 

6. Vulnerability

Who struggled to start construction or to progress construction or comply with standards. What 
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in progress and yet to reach stage completion and certification. The qualitative monitoring of 
training, social mobilisation and information activities was carried out through HRCs and reported 
to ERRA but was not systemized. Likewise, technical support activities did not carry out systematic 
establishment of baseline levels in advance of training and awareness activities to monitor 
effectiveness or impact. 

Monitoring reconstruction progress

The Housing Reconstruction Centres, (HRC) were tasked with a role to monitor reconstruction in 
the rural housing reconstruction strategy March 2006, but this role was not formalized beyond 
reporting on training, social mobilisation and information dissemination activities. In a way similar 
to ERRA M+E Wing, official monitoring was focused on ERRA inputs. However the HRCs did 
carry out a range of monitoring of reconstruction issues, including for example: the types and 
prevalence of reconstruction outside of the initial ERRA standards, material quality, transport 
costs, local skilled labour and migrant labour supply, skill levels and costs. This monitoring was 
carried out both qualitatively and quantitatively to identify, document and analyse issues affecting 
reconstruction progress and to inform policy decision making and strategies for programme 
implementation. 

The results were routinely shared with ERRA and other stakeholders, but this was not an official or 
formal process, the collection of technical, social and economic data was undertaken by technical 
support staff carrying out multiple and various programme tasks in technical assessments, building 
surveying, constructing and testing technologies, training, mobilisation and awareness activities. 
Staff were usually from the local area, including those with university education and those with 
tacit knowledge such as master artisans, supported by additional expertise as feasible or required. 
Considering the severe constraints of capacity and resources and the massive and fast moving 
reconstruction underway, collection and analysis of information was often on an opportunistic 
basis, within various constraints rather than by strict scientific sampling, but the activities 
benefited from the broad base of local knowledge to inform the recording and to check results. 
Tools and formats were developed and tested by the teams and implemented with consistency 
as far as possible. Additional information gathered was often to supplement the official 
monitoring data and generally of more qualitative nature helping to characterise and explain 
issues. As such, variations in the documentation methods were usually less critical. For example, 
NESPAK, SDC, UN-HABITAT carried out monitoring of non-compliant construction to capture the 
range of construction issues, and then pooled the information for discussion on the respective 
categorisation of seriousness, and proposed solutions. Often the dimension of a problem, or 
cost of activity and therefore quantitative information was critical to inform decision making as 
much as technical recommendations. The second phase of building inspection when UN-HABITAT 
replaced the Pakistan Army allowed for greater coordination and reciprocity between quantitative 
and qualitative information, between comprehensive official monitoring and technical support 
monitoring. 

In an owner driven programme it was useful to be able to initiate assessments according to issues 
arising and their importance in reconstruction progress, many of which would not have been 
easily foreseen in advance of reconstruction, such as various hybrid construction techniques, 
tower roof construction and joint family disaggregation but there were some issues or factors 
which could have been identified from the outset and systematically tracked to help either 
decision making, programme planning, impacts and value of money. See ‘additional monitoring 
recommendations’ below. 

It is important to note that within the time, capacity and resource constraints ERRA and all 
partners managed to meet the requirements to cover mandatory over 2 million site monitoring 
visits, timely and systematic monitoring and reporting of progress, compliance and financial 
disbursement and a range of qualitative topics prioritised within the programme. 

Additional Monitoring Recommendations.

The following issues arose in the development and implementation of the ERRA rural housing 
reconstruction programme, as important for monitoring and / or evaluation outside of the 
mandatory monitoring of reconstruction progress, compliance and financial disbursement. Several 
were addressed through HRC monitoring, some issues were not investigated to the extent the 
teams would have liked due to various constraints, or were not anticipated in time to collect 
baseline before substantial change had occured.  They are listed as issues to consider:  

1. Awareness, skills and risk 
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although they continued to work closely and share information.  

A third party evaluation was proposed to be carried out across all 12 sectors of ERRA programmes, 
including independent technical assessments of reconstruction compliance with seismic safety 
standards. DFID had supported the establishment and operation of the ERRA M+E Wing as well as 
acting as a key donor in a number of sectors and programmes including rural housing, education, 
infrastructure and social protection and were the main donor to fund a comprehensive third party 
evaluation including authoritative technical assessment. The survey was planned to take place in 
2008, but due to the deteriorating security situation in Pakistan at the time the international team 
did not undertake the mission and the evaluation was cancelled and resources reallocated. 

UN-HABITAT had planned to carry out an evaluation of the technical support activities in the 
rural housing programme, including public information, training and social mobilisation. This was 
intended to be carried out by the training and capacity building branch from UN-HABITAT head 
office. This was not implemented due to funding constraints. UN-HABITAT included a proposed 
impact evaluation in the technical support activities proposed for the completion of the rural 
housing programme from 2008-2010 funded by DFID, but DFID considered that the ERRA M+E 
Wing had the capacity and mandate to carry out any evaluations required. UN-HABITAT carried 
out limited impact analysis as part of activities in relation to transfer and sustainability, and final 
reporting. 

Major donors including the World Bank, Islamic Development Bank, Asian Development Bank 
and DFID carried out monitoring missions including RME and HMIS data base review and analysis, 
and field missions by in country staff and international staff.  Field visits were generally of a 
few days duration, up to two weeks. Travel to parts of the affected districts was constrained 
by security conditions, access permits, weather, road and time constraints. As far as possible 
the implementing partners and partner organisations tried to facilitate donor field visits and 
discussions with communities and implementing staff to represent not only the progress to date 
but more importantly the outstanding issues, in order that donors would take up those issues with 
ERRA and in some cases contribute towards developing solutions. Examples include the need for 
a wider menu of approved technologies and the impact of delays in bank transfers on housing 
completion. 

The rural housing programme as an owner driven programme was perceived as a primarily 
implemented by households and communities themselves with the role of government and 
implementing partners as support and facilitation. This was markedly different to other sectors 
where a more traditional role of government or NGO directly implementing assumed the primary 
responsibility for delivery and required appropriate monitoring and evaluation approaches 
and tools distinctly different from direct delivery in other sectors. The specific monitoring and 
evaluation interests of donors or technical implementing partners were usually driven by their own  
objectives, donors prioritising the financial disbursement, transparency and accountability, and 
implementing partners prioritising coverage, compliance with standards and other criteria. 

There was no comprehensive independent monitoring or evaluation commensurate with the level 
of investment and activity, particularly bearing in mind the private financial resources added to the 
donor resources. As described elsewhere, despite the scale and profile of the programme, there 
was limited academic interest to travel to carry out primary data collection or evaluations mainly 
due to the national security situation. Additionally there were missed opportunities to carry out 
comparative evaluations with neighbouring and regional post disaster experience such as Gujarat, 
the Indian ocean tsunami. Bam, or cyclone Sidr. Indeed the overlapping time frames of post 
disaster reconstruction could have afforded real time sharing of information, tools and conclusions 
in relation to monitoring and evaluation. 

Third party input mid course

While there was continuous monitoring by ERRA Rural Housing Reconstruction Programme 
management and by ERRA M+E Wing, by implementing partners and by donors, there was no 
formalized process to respond to issues arising or to incorporate recommendations. There was 
likewise no official external or independent monitoring by neutral actors throughout the duration 
of the programme, and again no formalized process to incorporate recommendations from such 
monitoring.  For example, the incremental expansion of the menu of options for construction 
technologies (or house designs), was driven by inputs from implementing partners, feedback from 
AI teams, and support from technical advisors including NESPAK, all based on field pressure. While 
ERRA managed to respond to this positively, the process might have been possible to accelerate 
if an earlier technical monitoring or evaluation mechanism had been in place with a mandate 
to make recommendations on technical issues including standards, remedial measures for non 
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was the extent. What were the reasons.

7. Social and Media

What have been the changes in social relations, gender, generations and other issues through the  
duration of the programme. 

What were the public perceptions of the programme, policies, progress and impact. 

8. Programme Implementation 

How many staff were involved from all institutions and implementing parts in officially 
implementing the programme. Where did they come from, what were their backgrounds and 
qualifications. What training did they receive. What were salary costs. What are they doing post 
ERRA. 

What were the logistical requirements and costs, premises, IT, transport and communication.  

What was the timing from inspection to data processing to financial transfer. How much did this 
vary between teams, locations and intervals and why. 

Third party assessments and evaluations 

Third party technical assessment

ERRA M+E attempted to measure the post reconstruction against pre disaster conditions through 
surveying household perceptions of the following: 

 Perception of respondents with regard to seismic safety: 
 safer than before  /  same as before  /  less safe than before. 

 Comfort of the community in the new houses: 
 Better than before  /  same as before  /  worse than before. 

While these questions are designed to draw comparison between the previous housing conditions 
and new reconstructed housing conditions, the information has limitations. A direct and objective 
comparison of the safety or comfort of the previous and new houses cannot be carried out due 
to lack of pre disaster data, the survey is based on subjective perceptions of households rather 
than technical assessment. The survey was carried out by social impact assessment survey teams, 
and not technical teams. This data is useful to account for household perceptions only and not a 
technical account of housing. While the perceptions of comfort levels may be well informed based 
on the respondents direct experience occupying the new houses, the perceived safety of the new 
houses depends a great deal on the levels of technical knowledge of the survey respondents. For 
example, people may consider that use of reinforced concrete in a new house makes it ‘safer’, 
but may not be aware of the importance of correct steel reinforcement detailing in the safety 
performance of their house. 

This example shows the importance of a technical survey to provide a technical evaluation of the 
programme. However, considering the houses are now completed and in many cases plastered 
and decorated, it will be difficult to carry out invasive investigative work, and a technical need 
would need to base their assessment on detailed discussions with the masons who carried out the 
work to document the actual construction specification and likely seismic safety performance or 
vulnerability. 

Apart from the need for a technical assessment to provide an end of programme authoritative 
report on the quality of reconstruction, to inform the evaluation of the overall programme, 
including the reduction or otherwise of building vulnerability, the value for money, and the 
effectiveness of technical support activities, mid-term technical assessments could have identified 
needs and priorities in technical support activities, in time for remedial action. Field missions by 
technical representatives of the World Bank, NESPAK, and other stakeholders provided valuable 
input, but the missions were generally very short or limited to investigating specific technical 
queries. 

Third party comprehensive evaluation

In September 2006, a monitoring mission with representatives of ERRA and implementing 
partners GTZ, SDC and UN-HABITAT reviewed the progress in rural housing reconstruction and 
the activities in technical support, including the role of the HRCs, training and other sectors. After 
the withdrawal of GTZ, SDC and UN-HABITAT did not carry out subsequent joint monitoring 
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and reconstruction in the housing sector, many stakeholders were concerned that the programme 
needed to guarantee that it could meet deliver on basic reconstruction numbers and safety, 
before any consideration of more complex or ambitious objectives. All the (limited) resources and 
capacities were directed to achieving these priorities. This effectively meant that technical support, 
demonstration, training, information and awareness were reduced to focus only on the ERRA 
identified priorities of completion and safety compliance. 

In retrospect ERRA found that setting high specifications and multiple objectives in other sectors 
led to high costs, delays or other difficulties in delivery. However, in the case of housing, it is 
debatable whether criteria like sanitation should be considered optional or unnecessarily high 
specification, or a development deficit to leave for another day. Furthermore housing programmes 
and especially owner driven housing programmes across varied physical and socio economic 
conditions as in the earthquake affected areas might assume a range of family circumstances, 
capacities and aspirations and consider it is appropriate to provide a range of specifications and 
associated technical advice. 

The reconstruction and rehabilitation of over 600,000 houses represented an unprecedented 
financial investment through assistance funding and by families themselves. The monitoring 
and evaluation of this massive investment in terms of delivering not only on safety but also 
housing quality, comfort, durability, energy efficiency and value for money, would have benefited 
from official monitoring of a wider range of criteria. This monitoring did not need to be as 
comprehensive as the core ERRA monitoring recorded through formal stage inspection, but could 
have been carried out by designated technical teams, on sample basis. The key issue was that 
such quality factors be acknowledged as important in monitoring reconstruction and important to 
inform decision making on the provision of technical support. 

Community Participation in Monitoring

The main focus of M+E in the rural housing programme was on the tracking of construction 
completion and compliance, training, formation of VRCs and dissemination of information 
materials and financial disbursement. This was done through HMIS and RME. Neither the 
collection or processing of this official data or its analysis usually involved community participation 
except insofar as local staff of implementing partners who carried out the work for ERRA 
represented the opinions of their own communities. 

Although community participation in building inspection, direct monitoring of construction, was 
anticipated in the rural housing reconstruction strategy, as part of PO led teams, the responsibility 
for building inspection was later allocated to the Pakistan Army and subsequently to UN-HABITAT 
teams. In retrospect both the community and inspection teams report that having independent, 
technical, non-local inspection personnel was more transparent. It was also more cost effective to 
staff inspection with only essential personnel. Non statutory or unpaid comprehensive community 
participation in inspection would have represented an unfeasible commitment of time and effort. 
Throughout the duration of inspection activities the community liaised with the army and UN-
HABITAT AI teams through meetings with VRC representatives, coordination to share information 
on ERRA updates to policies, standards and deadlines, houses ready for inspection, dates and 
locations for inspection visits, compilation and replies to query and grievance cases. This liaison 
included village meetings with representatives, village meetings with the wider community, or 
coordination through telephone calls. In addition, when UN-HABITAT replaced the Pakistan Army 
AI teams, they constituted teams with the authorised inspector as a technical non local, and the 
second person, a social mobilizer or community liaison person who was local. The social mobiliser 
had an official role to facilitate inspection activities, but also ensured community concerns were 
identified and addressed as far as possible, as they represented their own communities in the 
inspection and technical support programmes. In addition to the social staff in all AI teams, 
inspection monitoring and evaluation teams comprised of more experienced technical and social 
staff provided and additional level of engagement of communities. 

ERRA, SERRA, PERRA, Pakistan Army and UN-HABITAT all maintained respective but coordinated 
channels for the community to direct query their own cases, bring collective concerns, or report 
difficulties or grievances in the building inspection and financial assistance process. This was 
facilitated by access to the ERRA HMIS, and made more convenient with the establishment 
of dedicated community liaison staff at HRCs and establishment of decentralized field bases 
where mobile teams were available for liaison. This was still focused on very localised issues and 
individual cases, community participation at operational level.  
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compliant cases, or on policy issues such as vulnerable households, cases from the former refugee 
communities. An official independent review and recommendations could also have strengthened 
ERRA’s position in relation to Government and donors in pursuing policy issues. 

Other post disaster reconstruction programmes including Gujarat for example benefited from mid 
course independent technical review to precipitate recommendations on standards. 

Build Back Better

The rural housing reconstruction strategy set out to ‘build back better’, primarily focused on 
seismic safety but also proposed to ‘support environmentally friendly building techniques and 
promote sustainability awareness’.  To best monitor this aspect of the programme, again, baseline 
information was required to establish the previous performance of housing construction and 
housing services, to compare with the performance of the reconstructed houses. This could 
have been done by assessing similar buildings which had not been destroyed. It was easier 
than assessing seismic performance as it did not require invasive work to carry out technical 
assessments.  It was also possible to assess and monitor basic and improved newly reconstructed 
buildings before and after environmental improvements, as many improvements were added 
after the basic shell of the building was constructed, for example, ceilings to improve thermal 
performance, gutters and tanks added for rainwater harvesting, added bathrooms and soakaways, 
fuel efficient stoves could easily replace previous less efficient stoves.  

Formal ERRA monitoring and evaluation in the rural housing programme was related only to 
building safety and financial assistance.  The ERRA environment advisor carried out environmental 
impacts across all sectors, focusing on reuse of salvage and deforestation, but not assessing the 
environmental performance of the new houses. 

It would not have been feasible to make ERRA financial assistance conditional on environmental 
performance, particularly as the measures were not necessarily integral to the basic structure, 
and were likely to added at a later stage. Insisting on their incorporation from the outset would 
have slowed down reconstruction and would run counter to the normal processes and phases 
of construction. The key exception in this regard could have been the inclusion from outset of 
monitoring of sanitation provision in reconstruction, whether linked to financial assistance or not, 
this monitoring would have provided valuable information on key criteria of housing and living 
conditions in reconstruction, rather than only measuring construction issues in reconstruction. 

The issue to consider is that the success of a programme is reported according how that success 
is measured, not only at the end of the programme but also progressively as reflected in official 
targets and monitoring and evaluation criteria. Targets were set for housing completion and 
compliance and financial disbursement. There were no targets set for environmental performance, 
there were none set for provision of approved household sanitation, or for incorporation of 
rainwater harvesting, for use of local materials, for U-values of thermal performance, or other 
criteria. A decision to take housing conditions, services, environmental performance and impact as 
fundamental to the programme including setting overall targets might have generated important 
discussions leading to policy decisions and programme activities, for example, targeting the lowest 
groups for basic sanitation, or supporting earlier and better coordination with ERRA Watsan to 
promote rainwater harvesting. It was not necessarily a case of imposing a range of agendas across 
the board. The monitoring of environmental performance might have alerted people at earlier 
stages in the programme to criteria and trade offs which only became apparent much later, for 
example, widespread adoption of hollow concrete block construction was on the basis of cost, 
speed and ease, but in areas which endure very cold and long winters households are finding 
this construction is very cold, affecting the family’s health and increasing heating bills which have 
offset the initial budget savings. 

Without targets the strategy objective relating to environmental sustainability would remain 
aspirational. Investment of resources, capacities and focus went into the aspects of the 
programme which had targets and were officially measured, completion and safety compliance. 
There was limited consideration of other aspects of housing conditions or environmental issues 
in relation to housing, in the development of technical support, demonstration, training or 
awareness activities. 

It was the opinion of some of the programme stakeholders that reconstruction was not the time 
to try to ‘address development deficits’ or deliver on development objectives such as improving 
sanitation, and the priority should be to focus on recovery to the pre-disaster status, only 
addressing specifically disaster related improvements. Given the enormous scale of destruction 
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  ERRA M+E Wing and an Owner driven programme. 
ERRA M+E Wing was primarily designed to track ERRA inputs and activities in all 12 sectors. 
This was more appropriate in public sector activities and less suited to a programme like 
rural housing where private sector inputs and activities represented substantial resources 
and accomplishments in the programme and required different or additional methods of 
monitoring. 

  M+E for dynamic programming.  
The first issue was M+E taking into account the role households and communities themselves. 
The second issue with an owner driven programme was the development and implementation 
of appropriate M+E in a highly dynamic and field driven programme. M+E needed to be 
responsive and investigative to identify issues and provide substantiated field information to 
help support policy development and project management. This required flexibility, resources 
and capacity. It also required openness by decision makers to support and accept the process 
of reporting field issues. 

  Official Third Party evaluations 
  There was no mechanism for substantive independent technical monitoring throughout the 

duration of the rural housing programme.  
  The planned systematic third party evaluation across all sectors did not materialise. See 

technical issues above.  
  There has been no independent technical evaluation of the programme.  

  Independent research  
Despite the profile of the earthquake as one of the largest disasters in the region, and the 
growing reputation of the rural housing programme progress, there was little international or 
national academic or research interest which could have generated independent and informed 
project related data, and provided insight and analysis. Independent research could have 
assisted in the dissemination of lessons learned in the academic community as well as the 
disaster management community. The constraints for independent research included security 
conditions, access permissions, travel and field conditions. It might have been possible to 
solicit or support interest in carrying out research work including administrative facilitation, 
embedding in field offices, or providing access to existing data. 

  Shelter information and housing reconstruction information 
The shelter response was coordinated for the first time by a pilot shelter cluster supporting 
the Government of Pakistan response led by the Federal Relief Commission. The housing 
reconstruction programme was coordinated by ERRA. While both shelter and housing 
reconstruction activities generated data and documentation and monitoring and evaluation 
results, there was limited coordination between the two. It is therefore difficult to correlate 
information or evaluate the impact of shelter activities on the eventual housing reconstruction. 

  Baseline data in housing 
The routine data on private and rural housing before a disaster is usually very weak, both 
quantitatively and qualitatively. This is especially the case when the qualitative information 
required to be recorded in reconstruction has not been anticipated or incorporated previously 
in surveys, such as documentation of construction types, seismic safety or services such as 
latrines and household water supply. This information is difficult to reconstitute after a disaster 
and makes the reconstruction difficult to measure against predisaster conditions. 

  Community and M+E 
The potential for community participation in monitoring and evaluation was not well developed 
reflecting similarly limited roles for the community in policy decisions and programme planning. 

Results and Achievements
  ERRA Inspection 

The stage inspections of every reconstructed house was carried out with consistency and 
speed across a vast caseload. Site monitoring was also used to proactively deliver advice and 
awareness and was reinforced by the leverage of conditional financial assistance. Over 2 million 
site inspection / monitoring visits were completed.  

  ERRA HMIS 
The ERRA Housing Management Information System was a robust database which provided 
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There was not a formalized system of community representation or participation at planning and 
decision making level along with ERRA and implementing partners including the Pakistan Army 
and UN-HABITAT to monitor and discuss progress the official ERRA M+E criteria of reconstruction, 
inspection, compliance and financial disbursement. ERRA held discussions with local politicians, 
community representatives and lobby groups on a needs basis, but there not a standing officially 
designated group of community representative with a monitoring or evaluation mandate. 

Such a forum might have proven very useful not only to participate in the ERRA official monitoring 
but also in the development, monitoring and evaluation of technical support activities including 
training, social mobilisation, information and awareness, linkages to other sectors and activities 
and the key issues of long term sustainability and risk reduction.  

In both cases, the deficit may have arisen from the social mobilisation model which focused 
energy in community participation at village level, but did not develop or advocate for more 
substantive community roles in policy or programme development, consideration of sustainability 
or other activities. The limited formal role at planning levels, limited the community ownership of 
the programme. The absence of long term local government partners in planning, implementation 
and M+E further limited both local ownership and potential sustainability of the programme. 

There was limited formal communication of or discussion on the progress, constraints, policy 
decisions and programme options directly through a formal forum with the affected communities 
for example: the need to incorporate local technologies to address affordability of reconstruction, 
options to ensure most vulnerable households were able to undertake reconstruction, concerns 
for non compliant construction, responsibility in future for long term risk reduction. Accountability 
by stakeholders (government, donors, implementing agencies) to the affected communities 
was focused on individual household and project specific level, rather than at community and 
longer term level. Information was also available at individual level, quickly and on demand, but 
information on broader programme level was less easily available or readily communicated. The 
HRCs and ERRA implementing partners operated as the communication channel, replacing direct 
and official community representation at federal level. At district level, the HRCs with a mandate 
to ‘monitor reconstruction’ did not formalise community representation to strengthen this local 
monitoring role. See chapter 12 community organization. 

The official ERRA M+E Wing methodologies for monitoring and evaluation of the programme 
included activities which involved community consultation through social impact assessment 
surveys. This included consultation with individual households and focus group discussions with 
communities. This forms part of the official ERRA evaluation of the programme. See report. 

Unofficial community consultation, monitoring of issues and evaluations were carried out by 

UN-HABITAT, SDC and the partner organisations through individual and community group and 
focus consultation and incorporating community members in field teams. The results were shared 
with ERRA, the concerned communities and other stakeholders. See ad hoc M+E above. 

It is important to note that while community members played major roles in the collection of 
data, it was less likely that they were involved in either the design and planning of monitoring, 
or in the analysis of results. The issues investigated generally reflect the priorities of the 
respective organisations and may or may not coincide with community concerns. The absence of 
mechanisms to review and analyse the results with the community also reduced the potential to 
understand issues better, to discuss the feasibility of options for mid course corrections, and to 
build shared ownership of and responsibility for the results of the programme, good and bad. 

Risks and Challenges
  Scale and capacity 

The programme was implemented by over 600,000 individual households representing a wide 
range of conditions and circumstances. While the HMIS system provided key official data, 
more comprehensive programme monitoring would have required significant investment in 
monitoring capacity. With limited resources available across all technical support activities and 
other aspects of the programme, monitoring was not prioritised. More investigative monitoring 
and evaluation would have required not only increased manpower but also sector specific 
qualified and experienced personnel to design the tools and analysis the results. 
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Recommendations

 Ensure all objectives have targets and indicators and processes for monitoring, 
reporting and evaluating 
At policy development stage a range of objectives are set out to inform strategies and 
programme development. However the objectives are often optimistic subject to capacity, 
resources, political will and other constraints. Some objectives are prioritised over others, 
often at the expense of social and sustainability objectives. The role of monitoring and 
evaluation is critical to define the term of successful implementation of the programme. 
It is important that objectives are translated into targets or milestones or indicators to 
measure progress or identify lack thereof. Donors have a key role to play in this regard in 
terms of defining accountability for financial assistance.  

 Balance monitoring and evaluation activities 
There is a risk in reconstruction programmes to focus on replacement on assets and 
quantitative monitoring of the programme over qualitative monitoring including 
impacts in terms of the development of skills, awareness, institutional development. 
The unprecedented investment in post disaster recovery needs to build capacity in risk 
reduction and risk management at all levels to optimise the impact of assistance, reduce 
the exposure to risk and reduce reliance on external assistance in the event of future 
disasters. Unprecedented investment should also be expected to achieve development 
gains. It is important to establish baselines and carry out both monitoring and evaluation 
on a continuous basis. 

 Establish and support local stakeholder involvement in M+E.  
It. needs design of systems, capacity building, include the agencies who implemented so 
they learn what to do next time, include local govt who need to build on it. 

 Monitor and evaluate the economics of reconstruction  
Understand all sources of funding, constraints, cost rises, impact of transport, what 
technology people chose and what they invest in, the overall costs of construction 
including over time, market response, who profits, the cost  / benefit of technical support, 
inspection, public information, social mobilisation, where to target resources to greatest 
effect to leverage programme objectives. 

 Resources and capacity 
Understand all sources of funding, constraints, cost rises, impact of transport, what 
technology people chose and what they invest in, the overall costs of construction 

 Cross sectoral  
Understand all sources of funding, constraints, cost rises, impact of transport, what 
technology people chose and what they invest in, the overall costs of construction 

 Institutional roles 
Understand all sources of funding, constraints, cost rises, impact of transport, what 
technology people chose and what they invest in, the overall costs of construction

 Post completion M+E.  
The post disaster recovery process includes many changes, reconstructing houses, 
reestablishing livelihoods, developing institutions and capacities, generating awareness. 
The impact of the inputs including financial assistance, technical guidance and community 
development on long term development need to be evaluated at intervals after the 
completion of the programme. This is vital feedback for donors and asisstance agencies 
as well as governments and communities living at risk to understand the consequences of 
policy decisions, programme activities, and longer process of recovery and development 
for affected communities. This should help develop donor and sectoral understanding 
of cost benefit, sustainability, and other aspects of their role in response. Evaluations on 
completion of activities are usually too soon to measure impacts and cannot measure 
viability post support. The constraint for adequate post completion evaluations are usually 
financial but also capacity, availability of personnel. These challenges can be addressed 
by planning and budgeting from the outset for post programme evaluation. It may be 
possible to do comparative evaluations in affected and non affected areas, or between 
areas affected by different disaters, within the same country, providing useful additional 
dimensions to understanding. 
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transparent, reliable and up to date status information on all cases. This facilitated monitoring 
of each individual MOU case allowing ERRA to be responsive to queries and grievances and to 
take rapid action in the event of errors. 

  ERRA RME 
The ERRA Reporting Monitoring and Evaluation Data base provided all stakeholders with a 
weekly, monthly and quarterly report on consolidated information to enable the tracking 
of progress and analysis on common data. The RME team provided a service of mapping or 
analysing data on request by programme stakeholders. 

  Technical monitoring and evaluations 
Throughout the course of the programme a number of technical issues have been documented 
in terms of prevalence and location and documented with survey information, and engineering 
analysis. This includes data on pre disaster construction, earthquake related damage, and 
reconstruction techniques. Engineering evaluations include numerical modelling and analysis 
and empirical laboratory testing and analysis. 

Summary of Lessons Learned

 Indicators determine monitoring priorities 
Accountability and the success of the programme was based on housing completion, 
compliance and financial disbursement only. These were the ERRA formal indicators 
measured against set targets. Several other aspects of reconstruction did not have targets 
(or objectives) to monitor progress against, or were not formally tracked to inform policy 
development such as household sanitation, cost of construction, awareness of risk. 

 Short term mandate less concerned with long term impact 
The ERRA mandate was concerned with short term project implementation rather than 
long term development gains. While the policy objectives and programme approach 
included setting out to inculcate safer construction, the primary objectve was replacement 
of assets. The focus was therefore on monitoring of inputs and outputs rather than 
impacts, on asset replacement rather than behaviour change, and moe generally more 
focused on monitoring than evaluation.  

 Participation and ownership 
The ERRA rural housing programme did not have a strong counterpart relationship 
with provincial, state or district government or line departments. This was due to the 
usual absence of government involvement in private or rural housing and the nature 
of the programme as a largely centralized cash grant programme. The result was a 
limited engagement on policy development, monitoring of progress, and evaluation or 
consideration of impact, sustainability or institutionalisation. The structure of programme 
implementation included broad based community engagement but did not formalise a 
role for community representation for example at district level in policy and programme 
development, progress review, monitoring or evaluation. A stronger role for local 
authorities and community representatives particularly in monitoring and evaluation could 
have strengthened local owneship of the programme, generated solutions to constraints, 
linkages to related activities, and developed concern for sustainability. The involvement of 
those directly affected and long term responsible could have rebalanced the emphasis from 
primarily monitoring to focus on evaluation. 

 Economics of reconstruction  
The ERRA monitoring involved comprehensive systems to track government financial 
disbursement to beneficiary households. However, other aspects of the economics of 
reconstruction were not formally monitored or evaluated, such as the cost and availability 
of materials, impact of location, access and transport, savings, loans, remittances, 
migration and livelihoods or the cost  and benefit of various activities in technical 
support. As cost is major determinant in decision making at all levels from household to 
government, it is important to have a greater understanding through substantiated data. 
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18  MONITORING AND EVALUATION
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