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Abstract  

Internally Displaced Persons (IDP’s) in Indonesia endure many difficulties in terms of social, cultural 

and economic hardship. Indonesia’s susceptibility to natural disasters, and the subsequent high 

occurrences of natural disasters means that in terms of process, there must be clear and direct 

procedures to follow in times immediately following an event. Post-disaster Recover processes, in 

particular Post Disaster Needs Assessments are extremely important in the assessment of damage, 

and hence the rehabilitation of a community and its needs and functions. This paper will research and 

examine the relationship between IDP’s and the processes which are in place to protect them. This is 

a crucial component to understanding their plight and assisting them better through the recovery 

process of a disaster. The three main disasters examined in this paper provide a diverse assortment of 

IDP experiences and a variety of implementations to serve them. These three disasters cover three 

vastly different areas and encompass a wide cross-section of Indonesian culture and society.  

Keywords: Post-disaster Recovery; Risk Perception; Post Disaster Needs Assessment; Exposure; 

Vulnerability. 

1. Introduction  

Indonesia’s precarious position on the westernmost edge of the ‘ring of fire’ and the meeting point of 

three large tectonic plates results in an inherent danger which means that dealing with disasters of a 

natural variety has unfortunately become a regular part of life for a portion of its 250 million people. 

It has the most active volcanoes of any country in the world, along with threats of floods, tsunamis 

and other ecological disasters, such as extreme wet and dry seasons affecting crop production. This 

presents a variety of challenges for government organizations, non-government organizations, other 

regional actors such as aid groups, and of course the citizens faced with the disasters.  

Disaster management and Post-Disaster Recovery are two fields in Indonesia which require large 

amounts of research and funding, and as such come under great public and institutional scrutiny, 

although justified due to the sensitive nature of the topic and vulnerability which Internally Displaced 

Persons suffer. The impact of disasters upon IDP’s is far beyond the loss of homes and livelihoods. 

Victims suffer economic loss, mental and psychological anguish and are often left disenfranchised 

and feeling like their basic human rights have been removed, especially women, children and the 

elderly. By the same token, natural disasters often create an environment where IDP’s can be exposed 

to conflict of both ethnic and a religious variety. The transient nature of populations within Indonesia, 

exacerbated by Suharto’s transmigration program, which caused a large level of ethnic imbalances 

across the nation, also add to this sense of societal tension.  

This paper will explore the need for continual development of Post-Disaster Recovery strategies and 

in particular Post Disaster Needs Assessments. These particular assessments and strategies can greatly 

benefit the experience and overall health and wellbeing of Internally Displaced Persons in the 

aftermath of natural disasters in Indonesia. The objective of this paper is to examine areas of recovery 
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and recovery assessment which affect an IDP, and how (if at all) they could better address their needs.  

2. Methodology. 

Upon reviewing literature concerning IDP’s displaced through natural disasters in Indonesia, several 

pertinent issues continue to develop. To examine the matter in a systematic, empirical way would be 

useful, as we could pose the question: ‘to what extent do Post Disaster Needs Assessments address the 

needs of IDP’s’. A methodological approach will be used to examine this content and the subjects, 

themes and relevance will be discussed but not necessarily in a historical, chronological or 

argumentative order, but rather a conceptual approach in order to allude to each issue. 

When examining post-disaster recovery, it is often easy to reflect on procedural and institutional 

mistakes due to the timeframe and urgency of action required in the immediate aftermath of a disaster. 

The Post Disaster Recovery process will be examined, and the usefulness of Post Disaster Needs 

Assessments. The aforementioned are alluded to in the literature review, as will other aspects of 

culture, disaster and recovery which affect the experience of an IDP. For the purposes of this paper 

the main areas of analysis will be the volcanic disasters, earthquakes and the tsunami in Aceh in 2004. 

The materials examined include academic articles and journals, reports from government bodies 

associated with recovery and non-government organizations involved with IDP’s. All analysis is of 

secondary data and empirical research, and the depth of exploration on certain issues is varied due to 

the limitations of available materials in some cases. 

The three disasters examined throughout this paper are; the 2004 Aceh tsunami, the Mt. Sinabung 

volcanic eruptions (2010-present), and the Mt. Merapi volcanic eruption in 2010. These three natural 

disasters offer insight into three different geographic locations each with differing experiences and 

cultural knowledge. The variety of these disasters thus offers data and experiences which could be 

considered a cross-section of the many guises of Indonesian society and cultures. The heterogeneous 

nature of a study designed as such is essential in further development of recovery assessments and 

practices. 

3. Post-Disaster Recovery Theory. 

Joakim (2008) asserts that Recovery is the longer term activities undertaken to recover from a disaster 

event in an attempt to return the community to pre-disaster norms.
1
 There is a strong argument from 

Alesch (2004), however, that communities rarely return to pre-disaster form as “they struggle to 

achieve viability in the newly-emerging environment within which they exist”.2 More recent 

definitions such as this UNDP one, explore how recovery entails the “decisions and actions taken 

after a disaster with a view to resorting or improving the pre-disaster living conditions of the stricken 

community, while encouraging and facilitating necessary adjustments to reduce disaster risk”. This 

trend toward focusing on the decision making process is an important one, as it recognizes the 

importance of the actors in minimizing harm to those affected by disasters. As such, a useful synthesis 

is as follows: Post Disaster Recovery is a process which seeks to minimize and rehabilitate the 

damage caused to IDP’s, the economic impact of the disaster, and address the physical, social and 

cultural issues which arise following, and during these disasters.  

The importance of Post-disaster recovery is paramount to the effective and human relocation and 

humane relations and rehabilitation of IDP’s in a disaster struck region. There are numerous methods 

which PDR uses to achieve its functions but one prevalent version follows the framework of: Rescue/ 

                                                           
1
 Joakim, 2008 

2
 Alesch (2004) 
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Relief; Reconstruction/Rehab; Recovery; and Return to normal. Further examination of PDR unearths 

many more intrinsic parts of each of these processes, and the inclusion of Preparedness and Mitigation 

as a precursor to the above processes is a common addendum in many systems. Similarly, the above 

processes are often represented in a cyclical nature, representative of the need for constant 

maintenance of systems and strategies for effective disaster risk management. The process is as 

follows: 

 
Fig 1: Disaster Recovery Cycle  

Source: (Episcopal relief & development, 2012) 

 

 

As we can see a large part of Disaster Response is reliant on a solid base of preparedness being 

existent within the community. Disaster Preparedness is heavily reliant on community resilience, 

which again means community based planning is necessary in development of the recovery plans. 

 

Post Disaster Recovery in Indonesia is carried out by the BNPB (Badan Nasional Penanggulangan 

Bencana/ National Disaster Management Authortiy), whom formed in 2008. Before that, Post Disaster 

Recovery was handled by the National Coordinating Agency for Disaster and Refugees Management 

(BAKORNAS PB)
3
. As such all Post Disaster Recovery undertaken by the Indonesian government in 

the case of the Aceh tsunami in 2004 was conducted by BAKORNAS PB, not BNPB. Furthermore, at 

a local level, the BNPB is represented by the BPBD, whom are more involved in recovery activities in 

the aftermath of minor or small-scale disasters. The mandate which BNPB has to uphold at a national 

level is “to formulate and decide policies on recovery in post-disaster areas as well as to coordinate 

the implementation of the recovery program based on article 13 of the ‘Disaster Management Law’”. 
This mandate is also upheld by the local branches of the BPBD, and is firmly grounded in national 

law, so has considerable strength. Surmising whether or not they are always able to fulfill this 

mandate will go a long way to judging if PDR has been implemented successfully following a 

particular disaster. 

The factors which define which organization will lead the recovery process are determined not only 

by the scale of spread of a disaster, the magnitude of casualties and damage in a disaster. The 

nationwide attention it garners and the inability of the local government to handle recovery will often 

                                                           
3
 Recovery Framework, 2014. 
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make the BNPB step in and take charge of post-disaster recovery. A relevant example is how the Mt. 

Merapi eruption affected five separate districts over two provinces, causing the BNPB to coordinate 

the various BPBD’s.4 The three main skills the BNPB needs as it role of national disaster recovery 

authority are: 

 capacity to clearly identify the effects of a disaster;   

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

 design Recovery Action Plans including recovery programs and budgets, organizational and 

policy framework.   
 

4. Post Disaster Needs Assessment Theory. 

According to the UNDP, the main goal of the PDNA is to assess the full extent of a disaster’s impact 

and define the needs for national recovery. A PDNA looks ahead to restoring damaged infrastructure, 

livelihoods, services, governance and social systems while enhancing resilience and reducing future 

disaster risks. Its findings serve as the basis for designing a recovery strategy and a guide for donor 

funding.5 Another useful assessment comes from the International Recovery Platform, who declare 

that a Post-Disaster Needs Assessment and Recovery Framework (PDNA/RF) together comprise an 

approach to harmonize the assessment, analysis and prioritization of damages, losses and needs by a 

range of stakeholders (United Nations agencies and programs, the World Bank, donors, non-

governmental organizations) in support of the national government.6 The IRP also state that a PDNA 

pulls together information into a single, consolidated report, information on the physical impacts of a 

disaster, the economic value of the damages and losses, the human impacts as experienced by the 

affected population, and the resulting early and long-term recovery needs and priorities. 

 

As we can surmise from the above definitions, The Post Disaster Needs Assessment is a crucial 

component of the recovery process. It is conducted and carried out in Indonesia through the 

BAPPENAS agency. The PDNA’s conducted through BAPPENAS cover five sectors;  

1. The housing sector including houses as well as community housing infrastructure;  

2. The infrastructure sector including transportation, water, energy, and telecommunication;  

3. The economic sector including agriculture, farming, fisheries, trade, industry, small and 

medium enterprises, and tourism;  

4. The social sector encompassing education, health and social protection institutions; 

5. And cross-cutting sectors such as governance, security and social order, and environment. 7 

 

Of course, within each of these particular sectors, the focus becomes much more minute, as disasters 

have long lasting impacts upon a community, and every detail must be assessed. PDNA’s can be 

classified as fitting into the Information Management and Assessment section of Post disaster 

recovery.  According to the ‘Guidelines on Post-Disaster Needs Assessment’, which was developed 

after numerous disasters in 2010, the entire PDNA process is basically an exercise aimed at designing 

the recovery program for a post-disaster area. This process consists of three main activities:  

 Assessment of disaster effects (such as the immediate impact on houses, roads, among 

others);   

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

 Assessment of the activities needed for recovery.  The result of this assessment provides a 

basis for the development of the Recovery Action Plan in post-disaster  areas. The entire 

                                                           
4
 Ibid. 

5
 UNDP, 2014. 

6
 IRP,  

7
 UNDP, 2014. 
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process of PDNA is shown in the following flow chart:   

Fig 2: PDNA Flow Chart  
Source: PCD Network 

 
One universally accepted form of PDNA is Economic Commission for Latin America and Caribbean 

(ECLAC)8 which has been adjusted to Indonesian conditions. This methodology is internationally 

accepted to measure the impact of disasters and comprises of assessments of the direct, indirect, and 

secondary impacts of the disaster. Also other frameworks used by the UNDP are relevant such as the 

recovery guidelines, first drafted in 2004. The guidelines have been since revised based on recovery 

experiences especially related to the Indian Ocean Tsunami (2004), Guyana floods (2005) and the 

South Asia earthquake (2005). The latest draft of the recovery guidelines (February 2007) includes 

practice examples from various parts of the world related to operationalizing different recovery 

guidelines.9 The UN are also represented by the OCHD (Office for Coordination of Humanitarian 

Affairs), whom work alongside the UNDP on the ground in humanitarian situations. The OCHD 

provide a useful timeline which states the various actors and tools in a disaster situation and at what 

point their influence is best enabled. 

Another useful study which helps for development of PDNA’s is the IFRC’s (International Federation 

of Red Cross) Recovery Assessment Team (RAT)10. This was fielded for the first time in response to 

the 2004 Indian Ocean earthquake and tsunami. The agency focused assessment was designed to 

identify recovery needs of the affected in light of the RC (Red Cross) movement’s mandate. The 

recovery assessment was conducted in recognition of the need to develop recovery focused activities, 

which were distinct from but linked to the RC movement’s emergency relief and long-term 

preparedness and risk management activities.  

                                                           
8 Bollin, Khanna, 2007. 
9
 post disaster recovery needs assessment and recoveries. 

10
 post disaster recovery needs assessment and recoveries 
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5. Internally Displaced Persons: Definitions / Actors 

 

Definitions 

According to a report from 1992, the United Nations General Secretary proposes the definition of 

displaced persons as below:  

“People or group of people who are forced to leave their house suddenly or unexpectedly in a large 

number, that caused by armed conflicts, domestic conflicts, systematic violation of human rights or 

natural disaster or human activities, and they who are in their own regional country (UN, 1992)”.11 

Another definition according to the UNHCR is as follows; An IDP is defined as someone who is 

forced to flee his or her home but who remains within his or her country's borders. They are often 

referred to as refugees, although they do not fall within the current legal definition of a refugee.12 

From the above we can further define IDP’s as people whom are temporarily displaced by either 

disasters of a natural variety such as floods, volcanic activity etc, or from human activity such as 

armed conflict. An important factor to note is that because IDP’s are within their own country (in 

most cases), they are entitled to the protection of their government as citizens, and consequently they 

still have all their rights and protections under both human rights and international humanitarian law. 

Internally Displaced Persons could be said to be symptomatic of Indonesia’s greater issues with 

infrastructure and an inability to deal with seasonal problems which are caused by the monsoonal 

weather patterns, and larger issues of social disparity and community resilience. However, when 

examining IDP’s alone, we must examine first to the disasters which have led to the people becoming 

displaced, and scrutinize the reasons for and need for these people to be displaced.  

 

A Common equation used to assess disaster risk is useful to demonstrate the relationship between 

disaster and risk is as follows.   𝑅𝑖 = 𝐻 × 𝐸 × 𝑉 𝑖 𝑖   (1) 

This illustrates the complexity and difficulty in calculating risk of potential IDP’s, as we are faced 

with three potential unknown quantities, all of which offer a wide set of variables which affect the 

overall level of risk an IDP will face. 

For the purposes of this study we will define both exposure, which refers to the location and number 

of people, critical infrastructure, homes and other assets in hazard prone areas, and vulnerability. 

Vulnerability can be defined as is the degree of susceptibility of these assets to experience damage 

and loss due to inadequate design and construction, lack of maintenance, unsafe and precarious living 

conditions and lack of access to emergency services.13  

The importance of explicitly acknowledging the role of vulnerability during the recovery process is 

highlighted by Wisner et al. (2004), who define recovery based on the reduction of vulnerability. 

They argue that in order for recovery to take place, individuals, households and communities must 

                                                           
11

 Cohen, 2004. 
12

 UNHCR, 2004. 
13

 Lavell, Ginetti, 2015. 
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have decreased their vulnerability and increased their resilience to future disaster events – indicating 

that vulnerability reduction should be the most important component of disaster recovery.14  

Thus we recognize vulnerability and exposure as two crucial factors in determining an IDP’s 

experience and hence their level of wellbeing and health. It should also be noted that displacement 

includes all forced movements regardless of length of time displaced, distance moved from place of 

origin and subsequent patterns of movement, including back to place of origin or re-settlement 

elsewhere. This definition also encompasses anticipatory evacuations.  

Actors:  

Government 

According to the Internal Displacement Monitoring Centre, there were 946 000 displaced persons 

from natural disaster in Indonesia as of January 201615, illustrating the great challenge faced by the 

governing bodies to provide assistance and aid to a large population of disparate and often devastated 

people. The major bodies whom operate in Indonesia to provide and direct assistance in the wake of 

disasters are the BNPB (Badan Nasional Penanggulangan Bencana/ National Disaster Management 

Authortiy), and BAPPENAS (Ministry of National Development Planning, Republic of Indonesia). 

The vulnerability which IDP’s are faced with in the time following a disaster means the importance of 

the BNPB and BAPPENAS is magnified and often placed under great scrutiny, and as such they must 

strive for a high level of transparency and effectiveness. BNPB and BAPPENAS work in close 

concert with each other and a variety of other government organisations, such as regional and 

provincial government bodies (e.g. the Karo administration in the Mt. Sinabung region). The 

intergovernmental communication lines are an area for concern which is raised later on in this paper. 

 

Non-Government 

The IDMC is an International Non-state organization which works in conjunction with the Norwegian 

Refugee Council and provides comprehensive statistics and analysis on IDP’s and as such is also a 

very important resource. The annual reports, analysis and monitoring of IDP’s provided by the IDMC 

is an essential tool in supporting the displaced, especially due to the great difficulty faced when 

attempting to gather statistics of populations which aren’t constant, whom are fleeing, returning home 

or using IDP camps periodically to take advantage of humanitarian aid. The United Nations ‘Guiding 

Principles on Internal Displacement’16 offer a stringent set of principles which detail a comprehensive 

list of the rights and guarantees which should be afforded IDP’s in all phases of displacement.  

 

This document provides a foundation which can be looked to and should be ratified as the 

fundamental guideline concerning treatment of IDP’s. IDP’s in Indonesia occur largely from natural 

disaster’s but invariably conflict affected IDP’s are also prevalent, and face an altogether different set 

of problems and vulnerabilities, however for the purposes of this study we will be examining IDP’s 

whom are disaster affected. The comprehensive document was developed over several years by the 

United Nations and contains thirty points which detail the needs and entitlements which should be 

afforded all IDP’s, whether displaced from a disaster or from conflict. The entitlements relate to basic 

human rights and humanitarian laws and detail particulars to the way in which the UN, states, other 

authorities and intergovernmental and non-governmental organizations should handle internally 

displaced persons. 

                                                           
14

 Wisner, et al, 2004. 
15

 IDMC, 2015  
16

 UN, 2004. 
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Following the 2004 Indian Ocean Tsunami there has been significant increase in geological disasters 

in Indonesia. Up until September 2016, 1.707 disasters phenomenon are recorded with 411 deaths & 

missing, 2.214.256 displaced, and 25.578 residential damaged17
. The impact of disasters upon IDP’s is 

beyond the loss of homes and livelihoods. Victims suffer economic loss, mental and psychological 

anguish and are often left disenfranchised and feeling like their basic human rights have been 

removed, especially women, children and the elderly. In cases such as this it is imperative that States 

as well as non-government organizations (NGOs) focus on the individual level, by recognizing the 

IDPs, without gender or age discrimination, as ‘right-holders’, and not just victims in need of 

assistance. Furthermore, from an organizational prospective during a complex emergency it needs to 

be recognized that the beneficiaries of humanitarian aid are the “right- holders.” Hence they must be 

treated with all the due diligence and process which is afforded them under the UN’s guiding 

principles. Perhaps the most basic and hence a benchmark of these principles is the ‘right to health’ 
which should be a given in all situations, but still appears to be lacking severely in certain situations.  

6. Discussion. 

In the following part some of the major points of Post Disaster Recovery, Post Disaster Needs 

Assessment and experiences of Internally Displaced Persons will be examined through the lens of a 

few notable case studies. Also issues of hazard perception, dissemination of information and cultural 

aspects will be alluded to in order to further illuminate the topic. The information gathered is largely 

in the format of a literature review. Areas of particular relevance to each study are headlined in italics. 

Main areas of concern as particularly successful or particularly lacking will be given greater attention. 

Case Study-Mt. Merapi: 

Mt. Merapi is one of the most active and dangerous volcanoes in Indonesia. The Mt. Merapi eruption 

in 2010 was a devastating blow to the region. It began in late October of that year and continued 

through to November, and consisted of both large outbursts of lava (lahar) and numerous pyroclastic 

flows. The total number of evacuees was 410, 388, with 277 injured and 367 human fatalities.18 The 

overall loss however included disastrous damage to infrastructure, houses, agricultural areas and loss 

of livestock. The images below show the stark physical differences of the mountain before and after 

the eruptions. 

Fig 3: Mt. Merapi, Source: CVGHM, 2011. 

 

                                                           
17

 http://dibi.bnpb.go.id/, accessed at November 16th 2016 
18

 Hidayati, et al, 2011. 

http://dibi.bnpb.go.id/
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Post Disaster Recovery. 

Appraisal of Post Disaster community planning in the aftermath of Mt. Merapi shows that 

comprehensive planning and strong community resilience have a solid link towards rebounding from 

volcanic disasters. The three main types of recovery: physical, social, and economic recovery, are 

asserted as being hugely indicative of the measure of success when they are in strong presence. The 

thought echoed here is that the disturbance in the flow of production, services, and infrastructure, and 

the increase of unemployment are central problems to the recovery process. The question then 

becomes; how to repair these issues? There is a myriad of strategies, but all depend on “capability of 

individuals, households, groups and institutions to utilize and access existing resources”.19 Much 

criticism is aimed at the determinants of access to the resources and aid, and how it is largely 

dependent on various issues: gender, ethnicity, social status and age. Hence there exists a large 

inequality of access to resources. 

Scrutiny of the situation from Mt. Merapi allows us to examine the application of Morrow’s four 

types of resources for recovery from disasters: Economic, social, individual and political.20 

Furthermore, specific levels of requirements within each type can be ascertained as; individual, 

household, community. Similarly, the ability to take advantage of these opportunities are dependent 

on “health, physical abilities, mental health, education/knowledge, and knowledge when facing 

disasters”.21 Some recommended changes which can be gleaned from the literature include: regular 

health checkups, and psychiatric counselling.  

Economic resources are perhaps the most effective in immediately changing the situation in terms of 

enabling IDP’s to cope with their situation. Economic resources can be delivered through: returning 

economic stabilization, changes in policy, and issuing policy (i.e. asset compensation, providing 

employment, skills training). A precedent for this would be the Aceh tsunami, where victims received 

training to provide skills for alternative sources of income, such as cultivation, and aquaculture.22 

Further scrutiny of the case in Mt. Merapi show that effective use of a three-phase system was helpful 

in bringing about positive change after the 2010 eruptions. The system is as follows: Phase one 

consists of survival with financial aid, such as remuneration for dead livestock. Phase two regards 

exploring the use of local resources. This could include such enterprises as locals forming associations 

and beginning tourist operations. The third phase includes sustainable resource utilization, which 

would mean addressing problems such as the practice of tourism operation and the unsustainable 

nature of it in comparison to the year-round income provided by farming.23  

Post Disaster Needs Assessment 

In post-eruption Yogyakarta and Central Java, it took six approximately weeks to accomplish the 

PDNA. The robust methodology applied during the process ensured the PDNA was able to reflect the 

damage and loss suffered as well as the needs required quite well. PDNA in this instance was 

designed as a multi-stakeholders assessment, coordinated and led by BNPB. As stipulated in the 

regulations, BNPB coordinated the assessment by involving relevant ministries and NGOs in the 

Steering Committee and also in the Organizing and Implementing Committee during PDNA in the 

                                                           
19

 Sagala, et al, 2014. 
20

 Morrow, 1999. 
21

 Sagala, et al, 2014. 
22

 Ibid. 
23

 Ibid. 
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areas affected by the Mount Merapi eruption. The relevant groups included were: in Yogyakarta and 

Central Java, BNPB involved Yogyakarta BPBD, Central Java BPBD, the governments of the 

affected districts, BAPPENAS, Ministry of Agriculture, Ministry of Public Works, Centre for 

Volcanology and Geological Disaster Mitigation, UNDP, World Bank and the local DRR Forum in 

Yogyakarta and Central Java.24 Some of the early recovery activities identified in the PDNA were:  

 Recovering the basic functions and services of the government, infrastructure as well as the 

social, economic and cultural life of the community;  

 Recovering affected social institutions of the community vital for the longer term recovery 

(rehabilitation and reconstruction) process;  

 Providing stimulus for the recovery of economic livelihoods and income; and building a 

strong foundation for the process of longer term recovery.25 

The above are examples of activities which would be identified in most geological disasters in 

Indonesia. It is also important to note that when conducting a PDNA, there are often changes in 

priorities which occur due to certain present circumstances, such as lack of funding or discovery of 

new disaster affected communities. On such example from the Merapi eruption is a change of plan as 

BNPB expanded the reconstruction activities to include relocation and permanent housing for 746 

households of Jumoyo Village which had been severely affected by Mount Merapi’s lava rain near the 

Kali Putih River.26 This is an effective example of redirection of resources due to newly acquired 

information.  

Another integral part of conducting a PDNA is to recognize mitigation measures and Disaster Risk 

Reduction in the planning process. This was done in Mt. Merapi, as it heavily informs the 

development of an Action Plan. The DRR included relocation of affected households living closer to 

the mountain crater to safer areas; also the housing reconstruction program was directed to include 

features that would not only make people safer from eruption effects but also from other hazards such 

as earthquakes. Therefore, the housing reconstruction program was also accompanied by technical 

assistance to build earthquake-resistant features. Finally, the development of disaster contingency 

planning, evacuation of roads, community-based DRR, disaster preparedness education and other 

DRR activities were also part of the activities in the recovery process.   

Social Capital 

The three phase system recognized in the Post Disaster Recovery Process is an excellent recognition 

of the importance of social capital and community resilience. And how the strength of these factors 

before a disaster can greatly improve a community’s experience in a post-disaster environment. The 

recognition of the importance of social capital is also a re-occurring theme, the OECD defines social 

capital as “networks together with shared norms, values and understandings that facilitate co-

operation within or among groups”.27 

Strong levels of social capital are crucial to the development, dissemination and delivery of Post 

Disaster Recovery modules and framework. There can be said to be three levels of  

                                                           
24

 UNDP, 2014. 
25

 UNHCR, 2014. 
26

 Ibid. 
27

 OECD, 2001. 
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social capital which are: Bonding; Connecting members of a group. Bridging; Connecting similar 

groups geographically similar. And Linking; Connecting community to government and other 

organizations.28 When these three elements of connectedness exist and the community can take 

advantage of them, then we see stronger relations of trust, which then means more collective action 

and utilization of resources for self-recovery. However, social capital cannot be effectively utilized if 

there is a strong presence of factors such as lack of leadership, communal distrust, and discrimination 

against minorities. As such the role of the government and non-state actors outside of the system of 

communities is imperative in eradicating these weaknesses. 

 

Cultural Dissemination: 

Considering material concerning actual myths and traditions surrounding areas of volcanic risk, the 

interpretation of Merapi as a figure of creation, and a place of spirituality shows us both the 

importance to villagers but also outlines how the hazards are perhaps disseminated in a mystical 

sense, which desensitizes the populace to the dangers. In Merapi we can see that the intergenerational 

dissemination of Myths about Volcanoes and the traditional (Javanese) interpretation of power 

existent within Java is an important part of Javanese Cultural heritage. As such a divide becomes 

apparent with how the Government perceives hazard and how the at-risk communities perceive it. 

Javanese Power is conceived as being ‘concrete’, as opposed to abstract, meaning all people can 

theoretically access it. However, the importance of this is only relevant when human actions are in 

tune with cosmic conditions, i.e. the power is recognized as not only tangible, but also has legitimacy. 

This again is of importance when relating to how cultural perceptions can influence a person’s 

interactions with risk. The Javanese approach to danger, in particular danger presented by volcanic 

lahars and pyroclastic flows, is deeply rooted in their heritage, and the large amount of volcanoes in 

proximity has normalized the presence of volcanoes to portions of the community. As such many 

people regard volcanoes the same way as they do mountains, such as near Mt. Sumbing, and Mt. 

Sindoro, where 70% of the people who were interviewed considered Sumbing and Sindoro as 

ordinary mountains, not as volcanoes, and therefore would not expect any volcanic activity.29 The 

perceived hazard of volcanoes is thus lessened significantly, and the community reflects this by 

appearing relaxed in their attitudes towards danger.  

The dichotomy of internal transmission versus external transmission of knowledge is also a 

complication. The external transmission comes from teachers, journalists, and authorities, while the 

internal is local elders, whom are usually more likely to have witnessed or experienced an eruption. 

This separation of not only hazard or risk perception but also the concept of risk altogether, can be 

determined to be partly responsible for the insufficient risk and hazard conveyance. The Javanese 

conception of death, as with the concept of power also is important, as death is not seen as having 

negative connotations as in many other Asian cultures. Death, instead, is imbued with notions of 

regeneration, not fatalism, which could partly explain villagers often appearing indifferent in the face 

of danger.  

Case Study- Mt. Sinabung: 

Mt. Sinabung’s eruption took Indonesia by surprise, as it had not ever erupted in modern memory. On 

31st August 2010, Sinabung erupted for the first time since approximately 1600. The eruptions have 
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continued sporadically until the present, with the most major eruptions occurring on February 1, 2014, 

and 22 May, 2016. These two eruption had a combined death toll of 23, with the total amount of 

evacuees over the period numbering over 30, 000. 

Post Disaster Recovery 

Examination of material concerning US aid spending outlines how some of the spending was 

managed, specifically in regard to Mt. Sinabung, with a joint program being conducted by the 

National agency for disaster management (BPNB) and United States Office of Foreign Disaster 

Assistance (OFDA). Some of the aspects of relief include: setting up a logistics hub, providing 

technical operational support, implementing training and coaching programs for BPND, BPBD North 

Sumatra, and BPBD Karo district. According to media, the WFP is also monitoring Mt Siamet, which 

has shown increased activity, and lessons learned from Sinabung will be valuable. However, it is not 

specified what those lessons are, which is problematic in moving forward and examining possible 

improvements in the PDNA’s for the benefit of the community.  

Post Disaster Needs Assessment 

One other organisation involved with recovery in Sinabung is called Sinabung Recovery Support 

Programme (Siresup), which is a joint program between Indonesia Multi Donor Fund Facility for 

Disaster Recovery or Indonesia Disaster Fund (IDF), the UNDP and other strategic partners.30 The 

implementation of Siresup had been quite comprehensive, and their four main aims are as follows: 

namely: (1) strengthening capacities of national and local authorities to coordinate post-disaster early 

recovery and recovery measures; (2) strengthening capacities of national and local authorities to plan 

and implement post-disaster recovery measures; (3) restoring livelihoods and developing economic 

opportunities of the affected population; and (4) ensuring risk-reduction principles are incorporated in 

recovery measures.31  

The Siresup program was to be implemented over a twelve-month period from 2014 to 2015, largely 

through its Action Plan for Rehabilitation and Reconstruction (RENAKSI). Further examination of 

the RENAKSI system reveals close cooperation between UNDP, BPBD (at both regional and local 

levels), including assessment of potential relocation sites based on agricultural land availability, and 

other appraisals of viability using a Value Chain Analysis (VCA).32 Also involved is a great deal of 

training including entrepreneurship skill development, and financial education for families, which 

furthers the community ability to achieve independence and also enhances community resilience. 

Although a lot of implementation tasks were hindered by continued volcanic activity, such as 

assessment of relocation sites, a great deal of implementation was carried out successfully. 

A review of Siresup’s effectiveness came in their December 2015 report, where it is detailed that 

PDNA needs are addressed, along with rehabilitation and reconstruction in the Sinabung region, via 

the RENAKSI draft. However, there is a recognition of a need for a further PDNA, and the gap 

between activation time and time that the agreements are signed is often significant, meaning the 

IDP’s needs have changed and need to be re-assessed. 

Risk Dissemination/ E-Governance 
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One pertinent theme which continues to appear throughout this literature examination has been the 

various governmental parties lack of communication/ dissemination to the villagers about the extent 

of the danger in the Mt. Sinabung area of northern Sumatra, and often times the villagers inability to 

remove themselves from the path of harm. Also relevant are the cultural and traditional aspects of 

village life are often in contrast to the administrative or governmental perception of how hazards 

should be defined and perceived. Those with the most to lose, will continually put themselves at 

greater risk, especially if their livelihood is dependent upon it. 

The research conducted in Sinabung regarding e-governance points to a lack of government action in 

terms of their social media and hazard dissemination, as being partly responsible for the deaths of the 

seven students. The researchers in this case assert that there was a perceived “facilitated or inhibited 

communication of risk perception by the government”.33 This is also known as a perceived ‘disaster 

communication deficit’, which can lead to an increased to erosion of public trust in government 

disaster management, which occurred in both the Victorian bushfires in Australia in 2009 and 

Hurricane Katrina in US in 2005.34 Some academics (Chatfield, Reddick, et al, 2015) assert that some 

of the deaths at Sinabung were avoidable (those of the students), and that lack of activity on twitter on 

the government’s behalf made the effects of the eruption upon the populace worse. 

Effective use of social media shows that more interaction is required from the public, more 

engagement means greater awareness in both the public sphere and at a government level. One study 

of E-governance in the case of Mt. Sinabung, looks specifically at the use of technology in 

disseminating information to communities, presents insights from the disaster risk communication 

practice. 35 The aforementioned study examines “socio-political and socio-technical implications for 

government policy-makers and public administration researchers in order to enhance the government 

practice in risk perception communication at the edge of disaster”36. The system in place was reliant 

on a four level alert; being normal, vigilant, alert, and warning. All four categories have respective 

levels of meanings and associated actions (e.g. higher indication of magma warrants a risk 

assessment).  

A further examination shows that traditional top down disaster-risk communication, not multi-

directional, has not had the desired effect in this case. The PVMBG (Geological Hazard Mitigation) 

content was not suitable for public use, but directed more for disaster management groups e.g. BPNB, 

which constitutes top-down communication, is less effective than when public can access the 

information. The BPNB then disseminates information via their twitter feed, in this case stating that 

the 5km off limits evacuation zone is in effect, but also that no further danger existed outside that 

zone.  

Furthermore, on January 31, one day before an eruption, they communicated to residents that they 

could return to their homes, (excluding those within the 5km danger zone), as such 13828 people 

returned to their homes. Hence the governments bureaucratic efficacy has come under scrutiny, and 

inter-agency communication must be improved to further enhance communication lines: ‘which 

seems to contain competing and contradictory disaster risk perceptions, policies and government 

actions’.37 
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From the material on IDP’ concerning the Sinabung region, some issues raised are issues that IDP’s 

face globally. This includes a perception that IDP’s can easily become dependent on welfare, their 

displacement causing social reliance which exhausts government resources. As such what is required 

is efficient channeling and use of resources, in conjunction with compliant host communities, which is 

problematic due to several reasons. The first is that host communities own resources become 

stretched, especially if proper consultation is not in place. This is evident with the situation in Lingga 

village near Sinabung, where a large number of IDP’s have chosen to relocate.38 The local population 

has reached the end of their tether and tensions are rising. Whereas the IDP’s have begun to voice 

their concerns of local government inaction through protests in Medan.39 The result of this tension is 

increased exposure to vulnerability and other negative outcomes for the IDP’s themselves. 

As previously mentioned we can see a pattern of problems emerging with the dissemination and 

interpretation of risk and hazard occurring through government bodies, non-government 

organisations, and other bodies responsible for IDP’s in Indonesia. As such, the level of improvement 

required across all sectors of information provision needs to occur, especially amongst government 

bodies. If the ‘disaster communication deficit’ can be reduced, and a more accessible version of risk 

dissemination is made accessible, then we can expect a higher level of awareness amongst community 

members. However, the burden of risk and hazard dissemination must also be shared by these 

community members, whom can seek to improve standards of cultural and traditional hazard and risk 

communication to younger generations. This is especially relevant in areas without such a strong 

tradition of cultural association and myth presence of danger associated with hazards like in Merapi. 

This could include Sumatran volcanic communities, whom don’t have the strong cultural linkage to 

volcanoes that is present in Java. If the risks aren’t present in the myth structure or traditional belief’s, 

then the community need to engage the youth and other members in other active risk communications. 

Case Study-Aceh Tsunami 

The 2004 tsunami in Aceh was a result of an earthquake off the coast, which had a magnitude of 9.1-

9.3, one of the largest ever recorded on a seismograph. The resulting tsunami devastated the coast of 

several countries including Sri Lanka, India, and Thailand, but Indonesia was the hardest hit. The 

Sumatra–Andaman earthquake sent a sea surge in the Indian Ocean that reached speeds of 270 m.p.h. 

(450 km/h) in open water. Sweeping across the Indian Ocean, the earthquake-triggered waves affected 

13 Indian Ocean nations. The total number of dead reached approximately 280,000, making it one of 

the deadliest natural disasters in history.40 Total damage and  losses were estimated at US$ 4.45 

billion, the same amount of the total Gross Domestic Product (GDP) of Aceh province in 1 year.41 

Aceh was the closest region to the epicenter of the earthquake, and so bore the brunt of the effects of 

the tsunami, resulting in one of the largest humanitarian responses in history. Over a decade later, 

Aceh is still rebuilding, though considerable headway has been made in restoring the communities 

affected and building resilience in those communities. 
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Fig 4: Indian Ocean nations most affected by the 26 December 2004 Indian Ocean tsunami. 

Source: Center of Excellence in Disaster Management (2005). 

Post Disaster Recovery 

Contingency planning for disasters in Aceh runs along the same lines as emergency response, which 

is to say the planning was not a strong feature. The unheralded nature of the 2004 tsunami became a 

significant learning curve for the people of Aceh and all the governing bodies involved. Disaster 

preparedness and planning was virtually non-existent. In the wake of the tsunami, community 

participation was said to be ‘passive’ in the way in which aid was received.42 This points to a low 

level of active social capital amongst the community, and it has negative repercussions for future 

engagement of communities in terms of active participation in the decision making of their own 

future. The process of Post Disaster Recovery was handled by various bodies; BAKORNAS PB was 

responsible for emergency response, including issues of displacement, as mandated by the 

Presidential Decree. At the provincial and district/municipality level, the Unit of Implementation 

Coordination for Disaster and Refugee Management (SATKORLAK PBP) and the Unit of 

Implementation for Disaster and Refugee Management (SATLAK PBP) were the respective mandated 

institutions. The Indonesian government also set up the ad hoc agency BRR (Rehabilitation and 

Reconstruction Agency), to manage recovery activities in Aceh and Nias as well as coordinate the 

involvement of donors and NGOs in the recovery process.  

It has been observed in this era that the BRR became overloaded with responsibilities such as 

coordinating over 120 NGO’s contributing to housing reconstruction. Add to this the fact that a lot of 

the labour force had died in the disaster, Lack of sustainable and legal building materials, increasing 

labour and building material cost, escalating transportation cost, and lack of access to affected areas, 

the result is a slow progress of housing reconstruction work and other recovery measures.  

In terms of the education of community members, post-disaster risk process was implemented largely 

through Hyogo Framework for Action (HFA), which was adopted in 2005.43 This has influenced the 

recovery program in different ways: institutionalization or legal framework of risk reduction, different 

levels of risk assessment, several education-related programs, looking at risk reduction as a part of 

development of initiative, enhanced response through early warning systems, and so on. Also greater 

demand for education in risk reduction, with specific targets set along with measurements of progress. 
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Post Disaster Needs Assessment 

In the aftermath of the 2004 Tsunami, Indonesia conducted PDNA, mainly based on DaLA 

methodology, to plan the recovery in Aceh, with the assistance of international agencies. The usual 

government agencies were involved, along with several NGO’s, from various countries around the 

world. The existing conflict dynamics between Government of Indonesia and Free Aceh Movement 

(GAM), also added an extra element of obstacle in devising partnerships and organizing cooperation 

between groups. According to Bauman (et al, 2006), partnership was not as smooth as it could be 

between NGOs and INGOs since they lacked in cohesive process. That happened largely due to many 

NGOs not having awareness of the inherent tensions and problems of the conflict. However, 

partnership in mitigation for future disasters across Indonesia has been evident in the development of 

groups such as NTHMP, IOTWS (Indian Ocean Tsunami Warning System) and other inter-

governmental bodies.  

Cultural/ Risk Dissemination: 

As we have seen, the cultural profile of Indonesia does lend itself to a great deal of risk education 

through myths and legends, however in the 2004 Aceh case this was only evident in minor cultures 

such as the Simuelue, whose tsunami awareness was a cultural property shared by their ancestors.44 

This enabled them to recognize the tell-tale signs of receding water and take appropriate action such 

as seeking higher ground. The people of Aceh, having no recent experience with major disaster not of 

a conflictual nature, had no cultural mechanisms in place to educate and mitigate disaster of this scale. 

As such their experience was highly traumatic and the disaster was devastating upon local 

communities.  

A common theme which is asserted as being one reason for the alarming amount of deaths was a lack 

of ‘Earthquake-tsunami association’ among the local peoples.45 Almost all of the evasive action taken 

to avoid the Tsunami was taken only after the Tsunami came into view. The ancient Acehnese word 

for ‘Big Wave’: ‘Buena’, had largely been forgotten altogether among the Acehnese people. Tsunami 

education in places such as Hawaii, by comparison are very comprehensive with what existed in Aceh 

pre-2004. In the United States, a successful implementation of a body known as the National Tsunami 

Hazard Mitigation Program (NTHMP), is a useful example of a government organization which 

provides assistance in understanding risks of tsunamis and procedures in the event of one. The 

directives of the NTHMP are as follows; (1) understand the tsunami risk; (2) have the knowledge and 

technology to mitigate the risk; (3) share tsunami hazard information; (4) exchange this information 

with other vulnerable communities; and (5) institutionalize integrated tsunami risk management.46 

In Aceh, a significant gender imbalance occurred in terms of aid received and distributed, which 

further exasperated the plight of female IDP’s in the area. This theme of gender imbalance is often 

common amongst treatment of IDP’s, in Aceh in particular, a lot of the imbalance occurred because of 

the IDP camps being run by males, and this resulted in not enough attention to women’s special needs 

like health, reproductive care, privacy needs and arbitrary resettlement.
47

 Due to the underlying 

conflict between the Government of Indonesia and GAM (Free Aceh Movement), welfare became a 
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complex issue in post-tsunami Aceh, there were restriction for humanitarian access. There were issues 

of sexual harassment towards women in IDP camps, and there were allegations of crimes towards 

military personnel stationed in context of GoI-GAM conflict.48 

An evident theme across the literature reviewed is the problematic situational circumstances that 

IDP’s often find themselves experiencing regarding ethnic tensions after being displaced, especially if 

they are a minority. Following the 2004 Aceh tsunami, IDP’s were exposed to threat of harm from 

separatist struggles with military, along with considerable ethnic tensions due to the large amount of 

Javanese whom had sought refuge in North Sumatra. Most of those who left the province, such as the 

estimated 120,000 ethnic Javanese who fled to neighbouring North Sumatra between 1999 and 2004 

are unlikely to return en-masse, as they have taken up jobs and settled in the province’s capital, 

Medan.49 We then have a situation in Aceh where there are a great number of conflict displaced 

persons (it is estimated that the total number of people displaced since 1999 in the Aceh conflict 

ranges from 500,000 to 700,000)50 are in a particular region where the resources are already stretched 

to the limit, when a natural disaster occurs.  

Another problem contributing to uneven representation of IDP’s was due to many NGO’s avoiding 

areas where IDP’s resettled due to that area being ‘politically sensitive’, instead sticking to areas 

already flooded by other relief organizations. Other issues raised from the experience include NGO’s 

often making assumptions about relocation sites and not fully engaging with the needs and wants of 

the IDP’s. Also often meetings taking place only in English, removing the ability of segments of the 

community to be heard or take part in the discussion, largely concerning their own future. 

7. Conclusion. 

In the case of the 2004 tsunami, without the significant international aid received, many more lives 

would have been lost due to the scale of displacement and destruction. Add to this the international 

media and organizational spotlight which the disaster placed Indonesia under, and more results were 

achieved in terms of conflict settlement and a ceasefire than otherwise could have occurred. The level 

of fighting and human rights violations also declined drastically in the wake of the peace agreement. 

This improvement across the board in the physical security of displaced persons and non-displaced 

persons is a significant positive to come from the increased attention the disaster placed Aceh under.  

For comparisons of warning systems in the international arena we can look to Japan and Alaska and 

California, whom have shown positive examples of effective efficacy. These include the Alaskan 

colour-code system of volcanic warnings, and the use of social media to warn about the California 

wildfires.51 Similarly, in Japan the regular evacuation drills (mainly in tsunami affected areas) 

increase community awareness and preparedness, however the local infrastructure in Indonesian 

Volcanic communities would make this difficult. An increase by local bodies to increase disaster 

awareness is an area in constant need of improvement, and better use of social media would be a 

strong contributor to this sector, and minimize instances such as the situation in Sinabung. 

Similarly, PDNA’s across the board has improved, and have continued to develop and better address 

the needs of IDP’s. Some good examples of this include the 2010 experience in Mt. Merapi, where 

PDNA’s addressed issues such as sustainability of livelihoods, and also were able to reassess issues as 
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priorities changed. In comparison with the experiences of PDNA and problems encountered in Aceh 

in 2004, the improvement has been evident as the laws surrounding recovery become more focused on 

improving conditions for IDP’s, and offering more sustainable livelihoods whilst also building 

community resilience and social capital.  

As even this week has seen another geological disaster in Aceh, children, women and elderly will be a 

focus of recovery efforts as always, hopefully with less vulnerability issues than in the past. Exposure 

needs to be limited from the outset, which means strong relocation plans and developments of 

PDNA’s to limit vulnerability. This includes vulnerability at individual, collective and community 

levels, as the literature has shown that all three have significant impacts upon each other. From 

experiences gleaned in Aceh, we observe the importance of community participation, and also good 

resource organization governance.  

Thus PDNA’s must continue to address resource accessibility, diversity of income, distribution of 

income (i.e. aid), and the operation of informal social institutions, all factors which can reduce 

vulnerability. If we add to this other factors such as improving social capital, stronger infrastructures 

of risk dissemination and governance, and better warning methods such as those mentioned above, 

and we will go some way to addressing issues of vulnerability within a community, region, and the 

nation overall. 
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