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Abstract 

The flashflood in Albay in 2006 was a product of volcanic debris deposited on the slope 

of Mayon Volcano carried by heavy rain runoff due to typhoon Reming. This resulted in 

hundreds of deaths and several communities literally buried by the debris. Areas along 

the river pathways were declared uninhabitable and the people were prevented from 

coming back. They survived but they faced new risks brought by physical and economic 

displacement, socio-psychological stresses, breakdown of social relationships and 

neighborliness, and confusion in local governance. 

How to re-build communities for the disaster survivors was a big challenge to the 

government and humanitarian organizations. Using community development perspectives 

and processes, a local non-governmental organization worked with the affected families 

in resettling on land provided by the government. Together with the people, they 

mobilized resources from private, government and other NGO humanitarian 

organizations. Through self-help mechanisms, the families worked together in 

organizing, planning, designing, constructing and deciding on policies pertaining to the 

housing program and in establishing a new community. This is an ongoing program and 

recent reflection shows that the reduction of further risks among those who have been 

affected by disasters could be effectively done through a community development self-

help approach, in collaboration with external support organizations that could bring in 

resources that are beyond the communityôs capacity to produce.  

 

Key Words: Community development, disaster risk reduction, rebuilding, housing 

 

Communities at Risk 

Experiences in the Philippines show that poor people and their communities are usually the most 

vulnerable to both natural and human-induced disasters. Even without disasters, the poor suffer 

the most due to inequitable access and distribution of resources, powerlessness due to oppressive 

relationships and constant disappointments, or failure of governmental and institutional 

mechanisms to respond to poverty. The poor include poverty-stricken families living in  

sub-human conditions in the slums and informal settlers always fearing the coming of demolition 

due to large infrastructure programs in the metropolis. People displaced by involuntary 
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resettlement continue to wonder about their security of land tenure and their survival in the new 

site. There is an increasing number of victims of armed conflicts uprooted from their 

communities, and settlements ravished by flashfloods. Ordinary neighborhoods have been 

deprived of the basic services needed for socio-economic and environmental survival.  

 More people and communities could be added to the list, and they have more or less 

common attributes. A social activist provides a very apt description of this:  

These are communities which have been marginalized by societal forces beyond 

their control, people who have accepted their fate as that of simple recipients of 

national and international developments écommunities and people who are 

capable only of reacting to conditions which threaten their very survival, and very 

often their reactions are nothing more than grumbling about issues but ultimately 

simply finding ways of individually coping with such situationséCommunities 

which have an almost total lack of understanding of the structures that determine 

their livesépeople who, through generations, have accepted powerlessness as a 

permanent feature of their lives and are thus unable to even perceive reality as 

problematic éwho have forfeited the right to intervene in decisions and policies 

that determine the quality of their lives (David,1984). 

 

 When these people are faced with natural disasters, they are the ones who have the least 

capacity to survive. Among the survivors, the poor are the ones who struggle the most to be 

rehabilitated.  

 

In a country often visited by typhoons, flashfloods and landslides have become an ordinary 

feature during the rainy season. Table 1 shows the most destructive recent flashfloods and 

landslides in the Philippines. 
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Table 1. Selected Flashfloods and Landslides in the Philippines 

Flashflood 

and 

Landslide 

Month/Year Maximum 

Event 

Rainfall  

Depth of the 

Flood/Mud 

Casualties Missing 

Ormoc City November 

1991 

580.5 mm 

3 days 

3-4 meters 4921 3000 

Camiguin November 

2001 

517 mm 

3 days 

1.5 to 3 meters 180 72 

Panaon 

Island 

November 

2003 

793 mm 

3 days 

Covered a section 

of the village** 

154 40 

REINA, 

Quezon 

November2004 450 mm 

3 days 

4-6 meters 1068 553 

St. Bernard, 

Leyte 

February 2006 802.6 mm 

six days 

Covered the whole 

village** 

1447 968 

Albay* November  

2006* 

467 mm* 3-6 meters** 604* 419* 

    Unless noted, the sources of the data came from Ollet, 2008 

  *Daep, n.d. 

       ** Observations by the author 

 

As the communities are devastated and the people are displaced by disaster events, there 

is a need for mobilizing resources in re-building lives. Innovative approaches such as community 

development has been adapted as a strategy in reducing risks of vulnerable people. 

 

Risk Reduction Through Community Development: A Framework for Action and 

Reflection 

Community Development deals with the growth and sustenance, conflict resolution, 

rehabilitation and transformation of marginalized communities through peopleôs participation 

and collective actions to ensure the holistic and corporate well-being of the people. It means 

recognizing and building up the peopleôs innate potentials and capabilities, enabling them to 

define their direction, and participate in the process of change through collective actions to 

ensure the well-being or welfare of the people. Any structural change should lead to greater 

fulfillment of these goals. Community Development, then, is a  process  of  transforming the  

marginalized  communities so  that they may collectively act on their situations and on the 

external forces that undermine and perpetuate oppressive conditions (Luna, 1999-b). 

 In a broad and general sense, there are three ultimate goals of Community Development 

namely 
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1) the enhancement of peopleôs potentials and capabilities;  

2) the active participation of the people through collective actions in the process of 

change and transformation;  

3) and the promotion of the peopleôs well being and welfare.  

As a corollary to this, there are three interrelated fields of Community Development practice that 

correspond to the goals, namely community education (CE), community organizing (CO) and 

community resource and disaster risks management (CRDRM) (Luna, 1999-b). 

 

Community Education (CE)  

Community education is concerned with the enhancement of the peopleôs potentials and 

capability. ñEducation is a potent force for social transformation in terms of upliftment of 

peopleôs welfare and working towards forming alternative structures and power relationsò 

(Tungpalan, 1991: 2). People have inherent potentials that can be developed towards individual 

and community transformation.  

   

                                Figure 1. Community Education 

 

 

Community education has three elements (Figure 1). The first is value formation or 

reorientation so that people may cultivate liberating and empowering community values. Besides 

Community 
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Community 
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Skills 

Development 
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the ñgood manners and right conductò values that are normally taught at home, in the school or 

in the church, there are equally important social values such as the sense of equity, justice, 

cooperation and collective concern, nationalism, gender sensitivity, environmental and risk 

consciousness, and the like. In fact, these social values can counter-balance the domesticating, 

conforming and dependency-creating values and attitude that have dominated the powerless 

sectors of society.  

 Secondly, the people have to critically understand the community and the world they are 

in, the forces that lead to and sustain such existence, and the way out from any oppressive 

relationships. Freire calls this conscientization: ñThe discovery cannot be purely intellectual but 

must involve action; nor can it be limited to mere activism, but must include serious reflection: 

only then will it be a praxisò (Freire, 1970; 52).  

 Thirdly, to enable the people to translate their consciousness into operational and 

effective actions, they have to be equipped with the necessary skills for community work such as 

community organizing, education and mobilization, human relations and communication, 

conflict confrontation, planning, and management of community resources. Skills development 

also includes the ability to innovate and to master appropriate technology and other expertise that 

have been traditionally held by the educated elite and technocrats (such as those pertaining to 

health, energy, economic production, media and other technologies necessary for community 

development processes). These can be popularized, simplified and brought down to the level of 

the peopleôs understanding and capability.  

 

Community Organizing(CO) 

CO is the core method in community development. Without it, one cannot engage in developing 

communities.  

 

CO is a method which refers to the activities aimed at the grouping of people to struggle 

for their common needs and aspirations in a given locality. CO processes involve the 

following activities, which may overlap and be repeated at a new level during the process 

of organizing: integration with the community, social investigation, problem/issue 

spotting, ground work, meeting, role play, mobilization, evaluation, reflection and setting 

up of the organizationò (TWSC, 1990; 5-6).    
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The Community Development framework as shown in Figure 4 suggests three areas of CO, 

namely area-based organizing, sectoral or issue-based organizing, and building networks, 

alliances and coalitions (Figure 2). Community organizations, also known as peopleôs 

organizations, and supra-organizations in the forms of networks, alliances and coalitions are the 

peopleôs instruments in expressing their will and effecting changes through collective actions and 

participation in decision making. Area-based mass organizing is done within a given geographic 

space such as villages, or groups of adjacent communities. Sectoral or issue-based organizing is 

ñthe building of organizations, not by class, but by sectors such as those of farmers, fisher folks, 

urban poor, tribal (indigenous people) sectors who are usually confronted  with  common  issues 

or  a common  enemy.éò  (TWSC, 1990; 6). Area-based and issue-based organizing can 

overlap. Community residents can be organized through area-based and sectoral organizing. 

Both types of peopleôs organization can unite and group together to form alliances, networks and 

coalitions with horizontal relationships. Similarly, groupings with vertical relationships can also 

be formed through federations and confederations. Essentially, the formation of these supra-

organizations is for mutual support and for strengthening collective views or positions on  some 

issues affecting the organizations, tactically and strategically (TWSC, 1990; 6).    

 

Figure 2. Community Organizing 
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Community Resource and Disaster Risk Management (CRDRM) 

Community resources such as land, urban services, credits and capital, forests, coastal and other 

natural resources have always been the source of issues and conflicts among people and 

organizations in  area-based and sectoral organizing.  CRDRM is a  field of study and practice in 

Community Development.  (Figure 3). Community resource management (CRM) includes the 

acquisition, generation, production, development and conservation, protection, rehabilitation of 

community    resources   and   the redistribution of benefits from the collective management of 

these resources. Community-based disaster risk management (CBDRM) involves the assessment 

of risks and vulnerabilities, and the development of peopleôs capacities to enable them to come 

out with plans and responses to mitigate disaster impacts, and to effectively respond to disaster 

events. Both CRM and CBDRM entail the involvement of the people in advocacy for policies 

and programs for resource and disaster risk management that would ultimately be for the 

advantage and welfare of the people and the community.  

 

      Figure 3. Community Resource and Disaster Risk Management 
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 The management of community resources includes the establishment of social enterprises 

that will provide basic social services such as housing, education, health, recreation and 

transportation. Community economic development is needed to transform the existing economics 

by having alternative systems for production, processing and distribution of goods, services and 

benefits to the people. Similarly, community environmental conservation, protection and 

rehabilitation are imperative to ensure a wholesome, livable, sustainable and ecologically-

balanced habitat. There are social, economic and environmental risks that have to be properly 

assessed and managed to prevent or mitigate disaster events. When the resource thresholds and 

the environmental limits are reached or violated, disaster occurs. When economic risks are 

missed in the planning of livelihood projects, losses can take place. 

Figure 4 presents the integrated fields of Community Development practice. In the actual 

practice, these fields are intertwined and in most community development programs, they 

emerge as program components. 

 

                            Figure 4. Community Development Framework 
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The Community-Based Approach in Disaster Risk Management 

The emergence of community-based approaches in the Philippines has a very strong political 

undertone. It was a reaction and an alternative approach by cause-oriented groups during the 

time of the Marcos dictatorship (1972-1986). The approach was used by non-governmental 

organizations to serve the poor and the most disadvantaged communities through several 

alternative community-based programs such as health, resource management, livelihoods and 

disaster risk management. The main features of the approach, as contrasted with the traditional 

delivery system, are presented in Table 2.  

Table 2. Features of Traditional and Community-based Approaches 

Features Traditional  Community-Based 

Locus of concern Agency Community 

Participation Token Dominant to control 

Decision making Top down Bottom up 

Main actors Program staff Community residents 

Resources Program-based Internal resources 

Main method used Extension services Community organizing 

Impact on local capacity  Dependency creating Empowering  

 

  

 Community Disaster Risk Management adopts the principles of participation, 

empowerment and people-centered development, as  well  as  the  methods  of Community 

Development such as community analysis, community education, conscientization, community  

organization  and mobilization and participatory planning. These are integrated in disaster risk 

management processes such as emergency response, recovery, rehabilitation, reconstruction, 

development, prevention, mitigation and preparedness (Luna, 1999-a; 11). 

 This paper presents a case study of how Community Development is used in disaster risk 

reduction by a humanitarian organization in rebuilding the lives of disaster-affected families. The 

context is the 2006 flashflood and its aftermath in the province of Albay. This case study was 

developed with the consent and participation of both the NGO and the community through in-

depth interviews with community leaders, residents, the NGOôs director and community 

development officer, and local government officials. The author also had a chance to live in the 

community and experience how life was in the resettlement area.  
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Figure 5. Location of the Case Study Area   

Source: Daep, n.d. Albay Public Safety and Emergency Management Office 

 

Vulnerability of Communities in Albay   

Albay is on the eastern side of the Philippines fronting the Pacific Ocean (see Figure 5). Its 

physical setting makes it very susceptible to typhoons, earthquakes and volcanic eruptions. 

Destructive typhoons come to the country at an average of 20 per year, most of them passing 

through the province, bringing strong winds, landslides and floods. Albay is also the home of the 

most active volcano in the country, Mt. Mayon. In 2006, there was an ash explosion from the 

volcano and the local government ordered the evacuation of residents living within the danger 

zones. There were 9,000 families and 43,000 persons affected from 32 barangays of five 

municipalities and three cities. There were no casualties reported due to the eruption (PDDC, 

2006a). 

 That same year, in September , typhoon Milenyo hit Albay. Two months later, typhoon 

Reming (international code name: Durian) hit the country, lashing the province with strong 
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winds and heavy rains and causing the sediments, sands and boulders resting on the slopes of 

Mayon to rush down with the rain. Several communities were buried and hundreds of families 

were displaced. The rainfall brought by typhoon Reming in about eight hours reached 467mm 

(equivalent to one monthôs average rainfall). The flashflood resulted in 604 persons dead, 419 

missing and 1,465 injured (see Table 3). 

 

Table 3. Final Damage Report of Typhoon Reming 

Damages Total 

A. Casualties  

     Dead:     604 

    Missing 419 

    Injured            1,465 

B. Damaged Houses  

     Totally Damaged        112,074 

     Substantially Destroyed          99,986 

C. Affected Population  

    No. of cities                    3 

    No. of municipalities                  15 

    No. of barangays or villages                667 

    No. of families         203,498 

    No. of persons      1,053,950 

D. Damages to agriculture P    533,409,734 

E. Damages to livestock & poultry  P      20,754,708 

F. Damages to infrastructure P 2,659,790,191 

G. Total cost of damages P 3,230,435,702* 

                  Source: Provincial Disaster Coordinating Council, Albay Province 

  * estimated at US $ 71,787,460 at 1 $ = P 45. 

            

 

 Several reasons were given for the surprising magnitude of the casualties and damage. 

Most of the areas hit by the mud and debris had not been affected by previous typhoons. 

Typhoon Milenyo had destroyed some of the evacuation centers and filled the river channels 

with debris from the slopes of Mayon. Commercial and other lifelines were also down due to the 

previous typhoon. With no power, the people could not listen to provincial preparedness and 

evacuation advisories through the local broadcast media. Similarly, the communication network 

and warning capability of the Provincial Disaster Coordinating Council of Albay had been 

destroyed by the previous typhoon (Daep, n.d).  
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Figure 6. Overview of the Flooding and Mudslide Surrounding Mt. Mayon 

 

 

The Flight of Survivors from Barangay Banyag 

One of the affected barangays or villages was Brgy. Banyag in the municipality of Daraga 

Albay. The village is 1.5 kilometers from the center of the municipality. Areas adjacent to the 

river were buried under the debris, affecting 419 low and middle income families. The low 

income families were mostly informal settlers living along the river dike. They owned their small 

shanty houses but the land is owned by the government. The middle income families lived in the 

more established subdivision whose houses were mostly bungalows, made of concrete and with 

larger floor areas (up to 120 square meters). 

 In typhoon Milenyo in September, the people of Banyag experienced rain and strong 

winds but the village was not flooded. Earlier on the day of typhoon Reming (November 30, 

2006) most families considered the typhoon as an ordinary one. Those living in low unstable 

shelters moved to their neighbors in higher areas and with more stable houses as they normally 

did. Those living in concrete houses initially stayed and their houses became the temporary 

Source: Daep, n.d. Albay Public Safety & Emergency Management Office   
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