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Abstract 

The need to improve disaster risk management in urban areas has been increasingly 
acknowledged as a development challenge, in which local institutions play a central 
role. Innovative measures to reduce risk and tackle its root causes have emerged in 
several cities. Overall, however, a fragmentation between the fields of disaster risk 
management and urban development manifests in increasing levels of intensive and 
extensive urban risk. To address this shortfall, this thesis aims to interrogate a 
recognised ‘good practice’ case – the medium-sized city of Manizales in the 
Colombian Andes – and its notion of integrated risk management from an urban 
development planning perspective. It focuses on the emergence and configuration of 
the institutional enabling environment to understand the contributing factors to the 
city’s current pathway. This qualitative research is based on data from in-depth 
interviews, document analysis and participant observation. The analytical framework 
draws on critical junctures to highlight Manizales’ historical institutional trajectories, 
as well as insights from integrated resource management to reveal the enabling 
environment for integrated risk management. Results show that the enabling 
environment is configured by the relations between normative, regulative and cultural-
cognitive factors, which emerged from three themes of critical junctures: 1. hazard and 
disaster events; 2. normative changes in the built environment and land use planning; 
and 3. political strategies and frameworks. Analysing the trajectories of integrated 
disaster risk management in Manizales indicates how cities can innovate and create 
co-benefits while managing urban risk. The thesis thereby contributes to approaches 
for integrating risk strategically and making it a conditioning and potentially even 
driving factor for urban development.  
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Section 1 Framing the research 

 Introduction 

Urban dwellers are increasingly at risk of large-scale, infrequent disasters, such as 

earthquakes and tsunamis, as well as small-scale but frequent events like fires, 

landslides, and localised flooding. This is due to the high density of exposed people, 

who live in hazard-prone areas, as well as the failures of many cities to provide 

particularly the urban poor with adequate living conditions to reduce their 

vulnerabilities. Nevertheless, urban areas also offer many favourable conditions to 

manage disasters, mitigate existing risk and avoid the creation of new risk due to their 

institutional capacities as well as human, financial and technical resources. This thesis 

approaches the challenges and opportunities of disaster risk management (DRM) for 

cities through investigating a widely-recognised case study in the field: the city of 

Manizales in Colombia. 

Manizales provides the possibility to research a particular kind of case study: a highly-

hazardous city, which has a long institutional history of managing risk as an integral 

part of urban development. This thesis contributes to an existing body of literature 

about Manizales through three inter-linked research components: 1) a historical and 

contemporary review of Manizales’ risk context to understand the trajectory of its 

inter-institutional approach to disaster risk management; 2) an analysis of the 

emergence and consolidation of the enabling environment for disaster risk 

management in Manizales; and 3) a critical investigation of the interpretations, policies 

and practices of integrated risk management in Manizales, which link urban 

development and disaster risk management. Beyond adding to the literature about 

Manizales, this thesis aims more widely to contribute to the discourse of integrated 

disaster risk management and its potential to create capacities and co-benefits for urban 

development.  

 Problem statement 

Although large disaster events, such as earthquakes and volcanic eruptions garner 

media attention, we now know that it is smaller, localised events, such as small-scale 

landslides, floods, and fires that have the most cumulative impact on people living in 

cities. A large, or intensive disaster event is classified as that which kills more than 25 
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Bolivia, Colombia, Costa Rica, Chile, Ecuador, El Salvador, Guatemala, Guyana, Honduras, 
Mexico, Nicaragua, Panama, Paraguay, Peru, Uruguay, Venezuela.  

people and/or destroys more than 300 housing units. These disasters usually require 

support from international agencies for recovery and reconstruction. Extensive 

disasters are events below these thresholds, which exceed local coping capacities 

(Adelekan et al., 2015). 

The growing number and severity of intensive and extensive disasters seriously 

undermines human development and the well-being of an increasingly urban global 

population (Dickson et al., 2012; Collins, 2013; Ríos, 2015). A study from the United 

Nations Office for Disaster Risk Reduction, which compiled several databases from 

1990-2013, registered about 100,000 disaster events of various magnitudes across 16 

countries in Latin America and the Caribbean. During this period, the more than 

100,000 data entries registered 43,000 deaths, 126 million affected people, more than 

1 million destroyed houses and 6.5 million damaged houses. In Colombia, about 

22,000 data entries documented more than 5,900 deaths, nearly 24 million affected 

people, 141,000 destroyed houses and more than 1.5 million damaged houses  (United 

Nations, Aecid and Corporación OSSO, 2015). The table below details the numbers 

for extensive and intensive events, and illustrates that extensive disasters are especially 

impacting on the number of affected people and damaged houses. Additionally, this 

report highlights that intensive events are geographically concentrated in 6.5% of the 

assessed local administrative units, while extensive ones affect 96% (United Nations, 

Aecid and Corporación OSSO, 2015). 

  

 

 

Table 1-1 Impacts of extensive and intensive events of 16 Latin American and Caribbean countries. 

 

Source: Author based on United Nations, Aecid and Corporación OSSO, 2015 
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Although there are no corresponding disaggregated data for the impacts on Latin 

American cities, the increasingly urban population (from 40% in the 1950s to about 

80% today), which grows particularly in medium-sized cities, hints at the severity and 

magnitude of the challenges for urban disaster risk management. Rising levels of risk 

are attributed to the inhabitants’ higher exposure to environmental hazards as well as 

their growing vulnerability and lack of capacity to cope or adapt to them (Bull-

Kamanga et al., 2003; Ríos, 2015). 

Several strategic efforts have been made by academics, practitioners and policy makers 

to respond to the challenges of disaster risk management in the Latin American 

context. During the International Decade for Natural Disaster Reduction in the 1990’s, 

the establishment of the Network of Social Studies for Disaster Prevention in Latin 

America (LA RED) provided momentum for intensified knowledge production to 

better understand risk and its management. Particularly, there were shared concerns to 

shift knowledge and policy paradigms from a focus on disaster management towards 

disaster risk management that addresses people’s vulnerabilities (Maskrey, 1993). 

Additionally, regional policy commitments were sought through declarations for 

disaster risk reduction, which were signed in 1994 in Cartagena and 2004 in Manizales. 

In the Andean region, an institutionalisation of DRM was fostered through the creation 

of the Andean Committee for Disaster Prevention and Management (Comité Andino 

para la Prevención y Atención de Desastres) in 2002. The Committee was established 

with the aim and mandate to 

Contribute to disaster risk reduction in the Andean Region through policy 
advocacy; coordination and implementation of risk reduction and disaster 
relief strategies, plans and programs; building national systems capacities 
for disaster risk management; promote a culture of security, resilience 
and mutual aid in case of disasters; in order to improve the overall 
population’s quality of life (Mission statement retrieved from 
PreventionWeb, accessed 03/07/2018). 

To promote the implementation of its mandate, a project (Supporting Project for the 

Prevention of Disasters in the Andean Community/Proyecto Apoyo a la Prevención 

de Desastres en la Comunidad Andina, see Lavell, 2009) was developed. This project 

included a competition for the most relevant local initiatives and experiences in four 

Latin American countries to facilitate learning across the region. The Colombian city 
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of Manizales, which is the case study of this thesis, was selected as one of 16 examples. 

Its experience was published in a report called “Local risk management in an Andean 

city: Manizales, an integral, illustrative and evaluated case” (CAPRADE, 2005). This 

publication came to be widely cited and elaborated key lessons from this hazardous, 

medium-sized city for others in Latin America. These include insights into the 

governance of local financial and human resources, the establishment of collaborations 

amongst local public and private institutions, as well as the generation of political 

commitment to local disaster risk management and its key role in urban development.  

Many challenges from the cities, which were examined in this Latin-American-based 

project, resonate with the large bodies of literature in disaster risk management and 

urban studies, which investigated links between urban development and disaster risk 

across the globe (La Trobe, 2005; Hewitt, 2013). Researchers documented widely that 

risk is unequally distributed, and that the urban poor are disproportionally exposed, 

because they often can only afford to settle in parts of the cities where resourceful but 

hazardous ecosystems such as floodplains form the basis of many livelihoods and 

cultures (Bull-Kamanga et al., 2003; Kelman and Mather, 2008). People’s 

vulnerabilities to events such as earthquakes, floods and disease outbreaks are further 

exacerbated by their lack of access to basic services as well as good-quality housing 

to withstand adverse impacts (Sudmeier-Rieux et al., 2015).  

The uneven distribution of exposure and vulnerability to environmental hazards within 

and across cities highlights the need to analyse and manage risk not as an isolated 

issue. Rather, it has to be seen in conjunction with other elements of urban life such as 

livelihoods, land uses, infrastructure and services (Rebotier, 2012). Addressing the 

social, economic and environmental root causes of risk - such as lack of access to 

resources or power structures that ignore or side-line the voices of the urban poor - 

therefore demands treating risk management as a complex governance issue. It has to 

be deeply embedded into urban development through joint and coordinated efforts 

from all actors, including citizens, the government, academia and  the private sector 

(Zeiderman, 2012; Oliver-Smith et al., 2017).  

However, there are significant conflicts and trade-offs between the fields of urban 

development and disasters, which challenge integration efforts. For example, many 
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cities have experienced forced relocations of long-established communities from high-

risk areas, which have triggered significant debates about the relations between 

disaster risk management, social-environmental justice and democratic decision-

making (Oliver-Smith, 1991; Chardon, 2010; Sandoval et al., 2015). Box 1-1 shows a 

case of a neighbourhood in Manizales, Colombia, where an urban development 

programme inadvertently brought governance contradictions about land titles and risk 

mitigation to the forefront and jeopardised the tenure security of some of the residents 

in this neighbourhood. The case exemplifies that the inability to resolve contradictions 

between urban development and disaster risk management either subverts the purpose 

of urban planning or DRM tools and programmes, or even exacerbates people’s 

vulnerabilities and deteriorates their living conditions.  

Similar governance struggles have been widely investigated in the disaster risk 

management literature (Coles, 2013; Jones, Aryal and Collins, 2013; Blackburn, 

2014). However, integrated risk management, as a critical lens to precisely examine 

the institutional relationships to overcome them, remains comparatively under-

Source: Author 
Box 1-1 Governance challenges in the Campamento neighbourhood in Manizales  
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researched. The thesis therefore aims to go beyond analyses of deficiencies and is 

rather interested in critically investigating institutional progress towards integrated 

approaches to disaster risk management. It aligns with literature that frames disaster 

risk management, and particularly disaster risk reduction, also as an opportunity to 

create capacities and co-benefits for development (Collins, 2009). The thesis critically 

engages with a case, which is recognised as ‘good practice’ example, to reveal these 

opportunities  (Bulkeley, 2006; Marchezini, 2015; Tanner and Rentschler, 2015).  

At this point, it is important to emphasise that findings of these investigations are 

highly contextual and not intended to be globally generalisable and applicable. Rather, 

an in-depth understanding of the case of Manizales in Colombia aims to reveal the 

complex structural conditions which have enabled the city’s institutional development 

in disaster risk management. Therefore, rather than encouraging the replication of 

practices, discourses and decisions which have been made in this case, the thesis 

highlights the importance of recognising the historically-specific context in which they 

were fundamentally embedded into.  

 Investigating integrated risk management in Manizales, Colombia 

The problem statement has shown that cities concentrate challenges for disaster risk 

management. However, they also provide a wide range of opportunities and innovative 

measures to reduce risk and tackle its root causes. Capacities to manage risk are 

generally higher in urban areas, as they often have local government institutions in 

place, and offer better infrastructure, health services and education compared to their 

rural surroundings (Wamsler, 2010; Berdegué et al., 2015; Waddell, 2016). Several 

cities have made significant progress in managing disaster risk not as a separate 

agenda, but firmly integrated into urban governance processes across various sectors 

such as planning, environmental management, education, and culture. For example, 

the government of Rosario in Argentina fostered participation and decentralisation to 

bring local institutions closer to marginalised inhabitants. It thereby created innovative 

mechanisms and instruments for collaborative urban planning that reduces risk 

(Hardoy and Ruete, 2013). Other agendas include participatory budgeting efforts to 

invest in risk infrastructure in Brazil and improvements in the public transportation 

systems in Bogotá and Curitiba, which lead to greater mobility and increased inclusion 
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of low-income people in the city, while contributing to mitigation of climate risk 

(Dodman et al., 2013).	

To gain better insight into how cities develop integrated disaster risk management, 

this thesis analyses the case of Manizales in Colombia. The research examines how 

the notion of integrated disaster risk management, which is an increasingly emerging 

concept in the discourse in Manizales’ disaster risk management, is interpreted across 

different organisations. It investigates its manifestation in policy and practice to elicit 

the contribution of ‘integrated’ to linking urban development and disaster risk 

management. Compared to other studies in disaster risk management, this thesis takes 

the concept forward by researching if and how an integrated approach offers insights 

not only how to reduce and avoid risk, but also how co-benefits and capacities for 

urban dwellers and institutions can be built through disaster risk management 

programmes in the city. Moreover, it is distinct from, and complementary to, previous 

sociological and anthropological studies which focus on the agency of inhabitants or 

different institutions in disaster risk management (see, for example, Chardon, 2010; 

Fraser, 2014; Kelman and Mather, 2008; Scott and Few, 2016). In alignment with the 

city’s dominant technical, expert-led discourse, the thesis’ primary concern is with the 

structural conditions that facilitate integrated risk management from a systems 

development perspective. 
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Source: Author adapted from Campos et al. 2012 

The city of Manizales is well positioned to illustrate the challenges and potential of 

medium-sized cities in Latin America for managing extensive and intensive risk. On 

the one hand, the city of about 370,000 inhabitants faces high levels of socio-economic 

inequalities and severe disaster risk related to its hazardous location on steep volcanic 

soil and in an earthquake-prone region. Manizales has been frequently impacted by 

hazard events, foremost small-scale land- and mud-slides during the rainy seasons, 

which have adverse cumulative impacts across the city. Figure 1-1 shows that more 

than 1,100 landslide disaster events and 120 hydro-meteorological events were 

registered in Manizales between 1970 and 2011. In comparison, other Colombian 

cities like Medellín and Bogotá registered about 200 and 160 landslide disaster events, 

respectively (Campos G. et al., 2012) 

Figure 1-1 Registered disasters in Colombian cities between 1970 and 2011 

   

On the other hand, this city provides favourable conditions for disaster risk 

management: Manizales is a departmental and municipal capital and therefore hosts 

many public institutions; it is located in a rich natural environment, which provides 
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ecological infrastructure and a range of income opportunities for the city; and it acts 

as key facilitator for knowledge production and exchange through local universities 

and research institutes. Through activating these favourable legal, institutional, 

political, cultural, economic, social and ecological components, Manizales became 

widely recognised for its innovative practices and long history of collaborative 

institutional efforts to manage its hazards and risk. Several local and international 

researchers have examined Manizales’ practices often with the objective to facilitate 

learning from Manizales for other Latin American cities (Cardona, 2007; Lavell, 2009; 

Birkmann, Chang Send and Suarez, 2011; Hardoy and Velasquez Barrero, 2014).  

This thesis aims to contribute a deeper and relational understanding to previous 

research in Manizales. Rather than seeing the city’s risk management as a sum of 

current favourable conditions, it examines its enabling environment as a dynamic and 

interdependent process. The relational understanding is manifested in this thesis in 

three ways. First, through temporal relations, as it concerns how the city’s favourable 

conditions historically developed and consolidated; second, it allows to reveal how the 

enabling normative, regulative and cultural conditions are interacting to allow 

Manizales’ risk management to address its heterogeneous vulnerability and hazard 

conditions. And third, this relational and dynamic understanding – compared to a static 

one – also demands a critical interrogation of the institutions and actors, which are 

appropriating and enacting upon the enabling environment to advance disaster risk 

management. Nevertheless, the thesis is foremost concerned with relations evolving 

around disaster risk management and thus makes only limited reference to spatial and 

temporal relations that explain Manizales’ more general development trajectories, 

such as its role in regional development and its particular dependence on the 

neighbouring municipality of Villamaría. 
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The development of an enabling environment for integrated disaster risk management 

is configured of a series of complex, non-linear and locally specific processes, which 

demand firmly contextualised analyses. Box 1-2 describes the occurrence of a series 

of mudslide events in Manizales and the departmental capital of Putumayo, Mocoa, 

during March and April 2017. It illustrates how disaster events present critical 

Source: Author based on newspaper articles 
Photo credit: Kevin Toro, Semana Newspaper 
 

Box 1-2 Mudslide events in Manizales, April 2017 
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moments to reflect on current practices and make decisions to change, adapt or keep 

them. The comparison between the two municipalities – which experienced hazard 

events of similar intensities – illustrates the leverage and agency of Colombian cities 

for creating DRM frameworks that allow them to mitigate risk, prepare for 

emergencies, and make progress through reflecting critically on their own approaches. 

Literature on historical institutionalism emphasizes the importance of these critical 

junctures – accelerated moments of decision making – to understand trajectories 

towards particular goals and outcomes (Collier and Collier, 1991; Capoccia and 

Kelemen, 2007). This thesis will therefore use a series of critical junctures to explain 

the development and consolidation of the cities’ enabling environment towards 

integrated disaster risk management. 

 Research objectives and research questions 

In sum, this research emerges from the needs to improve extensive and intensive 

disaster risk management in urban areas. While advances have been made in 

establishing strategic frameworks and producing detailed knowledge to reduce risk 

across Latin America, progress for the integration of risk management and urban 

development is still hampered by current governance shortcomings, which either fail 

to reduce risk or inadvertently increase it. The thesis aims to contribute to addressing 

this problem through providing insights into the enabling environment of a city which 

has developed institutional capacities for integrated risk management. Case study 

research is conducted in the medium-sized city of Manizales, Colombia, which is 

recognised for its innovative DRM practices in a highly hazardous environment.  

The research objective therefore is to facilitate a better understanding of Manizales’ 

trajectory towards integrated risk management so as to critically examine the potential 

of integrated risk management to generate co-benefits and capacities for urban 

development.  
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The main research question of this thesis therefore is: 

How has the city of Manizales fostered an enabling environment for 
integrated disaster risk management?   

To answer this question, the following sub-questions are explored:  

Sub-RQ1. Why has, particularly, Manizales emerged as a ‘good practice’ case 

in Colombia and why does it excel in disaster risk management? 

Sub-RQ2: How do institutional actors interpret critical junctures and their 

antecedent conditions and legacies that have been configuring an enabling 

environment in Manizales? 

Sub-RQ3: How do strategic policies and plans conceptualize and interpret 

integrated risk management and what is the practice of integrated risk 

management in Manizales? 

 Chapter guide 

Figure 1-2 summarizes the research question and the structure of this thesis. 

 

Figure 1-2 Thesis structure 
Source: Author 



31 
 

Section 1 provides the framing and design of this research. 2 outlines the state of theory 

of disaster risk management. It identifies a gap in understanding integrated risk 

management across extensive and intensive scales and draws from literature on 

integrated resource management to address this gap. The chapter also elaborates how 

scholarship from historical institutionalism can support the understanding of the 

development of an enabling environment for urban areas to work towards integrated 

risk management. 3 presents the research strategy. It discusses the epistemological and 

ontological foundation of the research, and justifies the approach via a single, ‘good 

practice’ case study to answer the research questions. It then presents the fieldwork 

methodology as well as the qualitative data analysis process, which is based on 

secondary and primary data from interviews and participant observations.  

Section 2 – Case study context – addresses Sub-RQ 1. It is based on a qualitative 

analysis of the city’s development trajectory and details the context with regards to the 

hazardous natural environment, socio-spatial characteristics, as well as an analysis of 

the existing institutional capacities. This section highlights that disaster risk 

management in Manizales has, since the foundation of the city, been a challenge for 

multiple institutions, actors, and sectors. Following a series of extensive and intensive 

disaster events, the city developed a range of capacities to manage a variety of hazards 

through an inter-institutional approach. Chapter 4 describes the historical context of 

Manizales, which is necessary to understand its patterns of urbanisation, its 

comparatively high levels of wealth and innovation, the technocratic expert culture 

and decentralised institutional capacities. This is followed in Chapter 5 by the 

contemporary characteristics of Manizales, which are relevant to contextualise its 

current risk management approach.  

Section 3 – Critical junctures for an enabling environment – addresses Sub-RQ 2. 

Based on data from semi-structured interviews with institutional actors as well as 

document analysis, this section focuses on the enabling environment. It analyses the 

critical junctures (CJ) and their legacies that have allowed the city to entrench risk 

management into its urban development. This section reveals the complex interactions 

of hazard events, norms and regulations in assembling favourable conditions for 

proactive and corrective measures across the city. Together, the CJ documented the 

shifts from a deterministic to a constructivist understanding of risk and how this called 
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for a stronger emphasis on capacity building. The analysis is structured along three 

thematic streams of CJ, namely hazard and disaster events (Chapter 6), land use 

planning and the built environment (Chapter 7), and strategies and frameworks 

(Chapter 8). Findings across these streams are discussed in Chapter 9 to elaborate on 

the characteristics of the enabling environment in Manizales.  

Section 4 – Towards integrated risk management – answers Sub-RQ 3. It critically 

examines the interpretations of integrated risk management in policy and practice 

based on data elicited from semi-structured interviews and policy documents. Results 

reveal that there has not yet been a collective discussion how the notion of the term 

integrated contributes to current DRM. However, the identified integrated practices 

show that capacities and co-benefits, which go beyond reducing risk, are created for 

its actors. Chapter 10 looks at the diverse interpretations of integrated risk management 

from the perspective of institutional actors in Manizales, including the local 

government, academia and civil society. Chapter 11 examines three different practices 

of risk management, which interviewees identified as integrated and which provide 

different ways of appropriating the enabling environment. Chapter 12 then brings the 

different interpretations and practices together to discuss how integrated risk 

management can contribute to urban development beyond reducing and avoiding risk. 

 

The concluding Section 5 – Fostering an enabling environment for integrated risk 

management in urban areas – answers the main research question through synthesizing 

eight key findings of this thesis. Key findings concern the role of extensive risk as 

motivator for local institutional risk management, the relational configuration of the 

enabling environment, the creation of co-benefits and capacities to manage current and 

future risk, and the role of the discourse of innovation and excellence, which is 

dominant in Manizales’ DRM approach. These findings jointly contribute to a better 

understanding of integrated risk management to bring together the fields of urban 

development and disaster risk management. 
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 Literature review 

In order to answer the main research question, this chapter asks:  

• How are dynamics between disaster risk and urban development currently 

understood and how do they manifest in practice?  

• What are the contributing factors that facilitate the management of extensive 

and intensive risk in urban areas? 

The chapter mainly draws upon two strands of literature to address these questions: 

On scholarship of disaster risk management to investigate how risk is conceptualised 

and what an enabling environment for disaster risk management consists of. This is 

complemented by literature from environmental sciences that examines integrated 

resource management. This literature supports an understanding how to incorporate 

socio-environmental challenges strategically into urban development. Figure 2-1 

shows the outline of this chapter. It also highlights that the literature review will pay 

particular attention to Latin American scholarship and the role of extensive risk to 

relate the following literature review to the context of the case study of this thesis, 

Manizales in Colombia. 

 

Figure 2-1 Structure of the literature review 
Source: Author 
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 Disasters, risk and disaster risk management 

 Defining and understanding disasters and risk 

An academic and practical debate about defining disasters in relation to social change 

has been ongoing since the early 20th century, discussing how they might be 

conceptualised considering their vastly different magnitude, frequency and types of 

events, among others (Carr, 1932). Seminal publications by authors such as Hewitt 

(1983) and Perry and Quarantelli  (2005) aimed to capture the course of the debates to 

deconstruct the natural and social factors that contribute to disasters and to reveal their 

‘root causes’. Multiple disciplines including sociology, environmental sciences, 

engineering and political ecology have contributed to these debates and broadly agreed 

to see a disaster as the manifestation of risk that exceeds the capacity to cope.  

Risk = Hazard*Vulnerability became a widely used symbolic equation to map the 

components commonly used in risk discourses. Hazards, thereby, describe the 

conditions in the natural and anthropogenic environment that pose a threat of harm and 

damage to people and assets. Vulnerability refers to the propensity of people or things 

to be negatively affected by hazard events. Depending on the school of thought, risk 

definitions might further include the exposure of people to certain hazards. They also 

might include their capacities to react and adapt to them as aggravating or ameliorating 

factors. Exposure mostly refers to the spatial conditions, such as people’s houses on 

steep slopes; capacities enable short and long-term alleviation of risks, for example, 

through building retention walls or seeking temporary shelter with friends and relatives 

(Wisner et al., 2004; Cutter et al., 2008; Birkmann et al., 2013). 

While these simplified equations are broadly agreed upon, the emerging field of risk 

research still faces definitional challenges as to the nuances of meanings, and how to 

break them down into relevant parts (Fraser, 2014; Adelekan et al., 2015). Definitions 

and terminology do not only differ according to disciplines, but also regionally. The 

following table highlights notions that are either particularly prominent in the Latin 

American context, or which have a distinct meaning there. The differences in 

terminology can partly be attributed to the formation of the Latin American Network 

of Social Studies for Disaster Prevention (LA RED), which has been outlined in the 

introduction. The network produced regionally influential conceptual publications 
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such as ‘Disasters are not Natural’ (‘Los Desastres No Son Naturales’, Maskrey, 

1993). 

Table 2-1 Key terminology from Latin America  

 

The past decades have seen a shift from more technical towards social-scientific 

understandings of disasters and disaster risk management. However, it coincided with 

a critique, particularly for the social sciences, about insufficient theorisation of 

disasters (Tierney, 2007). The critique implies that there is insufficient understanding 

how to arrange and assemble different findings of disaster risk studies for them to gain 

explanatory, and potentially even prognostic, power (Trainor, Stern and Subbio, 2018). 

This shortcoming manifests in the increasing number of studies that refer to the social 

elements of disasters as complex, unique, and contextualised and therefore repeat and 

refine diagnostic analyses of underlying problems, often at the expense of solution-

oriented studies (Buckle in Perry and Quarantelli, 2005). In other words, problems are 

diagnosed, but their reframing falls short of delivering the pragmatic solutions and 

feasible proposals, which are put forward by hazard managers and technicians, and 

which are demanded by decision-makers.  

Source: Author 



36 
 

Nonetheless, these problem-focused, diagnostic studies have contributed to a more 

nuanced understanding of the components of disasters, and particularly the root causes 

that drive the creation of risk. More recently, they have also shifted from studies that 

focus on ‘lack of resources’ of people at risk towards the more complex structural and 

political dimensions that create and perpetuate their vulnerabilities to specific hazards 

in the first place (Pelling, Manuel-Navarrete and Redclift, 2012; Oliver-Smith et al., 

2017). For example, there have been calls to move from focusing on urbanisation as a 

general threat towards a more detailed understanding of urban risk (Dodman, Leck and 

Rusca, 2017). Emphasis has been put on structural shortcomings of urban planning 

and development, such as failures to implement land use plans and provide adequate 

housing (Johnson, 2011; Zeiderman, 2012). These foci are then able to unravel issues 

such as class structure and power struggles, political clientelism and corruption, which 

go beyond the core field of disaster risk management but are essential to reduce 

vulnerabilities and risk (Pelling, Manuel-Navarrete and Redclift, 2012).  

The following sections will take a closer look at scholarship of this structural 

understanding. It provides insight into how urban development and the creation and 

management of risk are deeply intertwined. 

 From natural disaster to socially constructed risk 

There is general acknowledgement that international policy and academic discourses 

now employ the terminology of risk and vulnerability as well as disaster. This indicates 

the shift from an understanding based only in natural sciences towards an increased 

involvement of social studies and discussions about what determined and 

undetermined variables of disasters are (Wisner et al., 2004; Tierney, 2007). There is 

still a physical component to risk; however, it now takes the form of the hazard that 

plays into the social construction of risk (Murphy and Gardoni, 2010).  

For some authors, even the hazard is not entirely natural, but an absolute or relative 

threat (see Hewitt (1997), who refers to the term ‘unnatural hazards’ to highlight that 

the hazard depends on people). From this follows, as expressed by Lavell (2011), that 

the entry point for risk management is the management of the hazard.  
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The idea that hazard is a quality and quantity, not a thing or event, 
signifies that all disaster risk management relates to limiting the 
hazardousness of potentially damaging physical events by means of 
their direct elimination or distraction as such (building dykes and 
retention walls against floods and landslides, or avoiding drought 
using irrigation systems, for example), or through the reduction of the 
levels of exposure and vulnerability. Managing hazard thus means 
managing risk (Lavell 2011, p.14). 

This perspective is crucial to consider when examining a technocratic and hazard-

oriented ‘good practice’ case study like Manizales, whose perspective is precisely that 

of departing from hazard management to strategically address risk across the city. 

However, it is important not to conflate the discussion on entry points for disaster risk 

management with the question of prioritizing the management of hazard, risk or 

vulnerability. The Forensic Investigations of Disaster (FORIN) project, for example, 

acknowledges that risk and disasters fundamentally depend on the physical presence 

of a hazard. However, it highlights that risk and disasters are dominantly conditioned 

and constructed by societal processes (Oliver-Smith et al., 2015). Authors advocate 

for emphasizing the interdependencies of vulnerability, hazard, and exposure and for 

the need to address social, economic, political and cultural root causes, which 

fundamentally construct risk. Hence, this project is part of documenting the latest shift 

from disaster and hazard management towards disaster risk management, which 

focuses on reducing existing risk and avoiding the creation of new risk (Lewis and 

Kelman, 2012). 

These shifts – from natural disasters to disaster management and to disaster risk 

management – demand critical reflections about underlying epistemologies. 

According to Jasanoff (1999), who focuses on risk related to environmental 

regulations, social critiques of risk differ along their theories as to how they perceive 

environmental knowledge, and their understandings of linking knowledge with 

political action. 

The first stance comes from positivist and realist theorists, who see risk as a tangible 

and measurable by-product of social and natural processes, which experts can control 
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within certain limits. This objective perspective is often used in engineering, 

geosciences, and economics (Lavell, 2003). The following quote exemplifies the 

realist perspective, which comes from Colombian scholars: 

It is generally accepted today that the concept of hazard refers to a 
latent danger of a risk factor external to the exposed system or subject, 
which can be expressed in a mathematic form as the probability of 
exceeding the level of occurrence of an event with a certain intensity, 
at a specific site and during a determined time of exposure. On the 
other hand, vulnerability is understood, in general, as an internal 
factor of risk, which is mathematically expressed as the feasibility of 
the exposed subject or system to be affected by the phenomenon that 
characterises the hazard. Hence, risk corresponds to the potential 
losses that can occur for the exposed subject or system, resulting from 
bringing together hazard and vulnerability. Thus, risk can be 
expressed in a mathematical form as the probability to accede to a 
level of economic, social or environmental consequences of a certain 
site and during a certain period of time (Cardona et al., 2003, p. 8, 
author’s translation). 

In practice, this positivist and realist perspective seeks direct causations and attributes 

negative impacts, for example, to a failure of institutions or lack of political will to 

accurately map and control risks. These can come from insufficient knowledge and 

predictability of the hazard event (When exactly will a volcano erupt and how?) or a 

lack of emergency structures (How can an evacuation be organised in the most 

efficient way?). 

The second stance are social constructivists, who see risk as refracted in societies 

through different viewpoints and realities, which are shaped by politics, history and 

culture. They argue for focusing analyses on connections between risk and culture and 

applying participatory methods that uncover and negotiate the different perspectives 

on risk and perceptions of disasters (see Morin et al., 2008 for an example of 

educational programmes in Indonesia after the Tsunami 2004). Frequently, this relates 

to cultural and religious norms, which can frame the manifestation of risk as inevitable 

“Act of God” and punishment for sins, and lead to a lack of risk mitigation activities 

(Lewis, 2008). 
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The third strand, which is another form of constructivism, sees risk foremost as a 

discourse of knowledgeable experts that serves as means to channel power. Framing 

challenges with a risk lens suppresses other approaches to vulnerability of people and 

to the environment, which might empower actors that the risk discourse considers 

irrelevant or not competent (Jasanoff, 1999; Fraser, 2017). The third perspective has 

been discussed, for example, in relation to climate change. In this field, not so much 

the clarity of scientific knowledge, but the ambiguity of arguments and the resulting 

knowledge networks have the power to shape mitigation policies and practices 

(Wynne, 2002). 

For the case of Manizales, the interrelations between the first and third, the 

technocratic and discursive perspective, seem particularly pertinent. The first is 

relevant due to the before-mentioned pragmatic and hazard-oriented approach. The 

latter, because advances in risk management are driven by a powerful discourse led by 

a relatively closed group of local experts (Coles, 2013). They use the framing of risk 

management and their specialist knowledge and skills to position the city as ‘good 

practice’ case and attract, amongst others, research and project investments.    

In sum, this thesis is based on the understanding that disaster risk is socially 

constructed, and that its management requires careful consideration of its potential 

materialisation as well as discursive power. This implies an orientation towards 

processes, which support anticipatory and prospective, rather than reactive approaches 

to address risk as conditioning factor of development. The following sections therefore 

explore the literature about processes of the production and construction of risk, and 

how linear and dynamic understandings translate into different management 

approaches.  

 Risk dynamics 

 Risk processes  

The dynamics of the relations between society and disaster risk have been basically 

apprehended in two ways in the literature. Firstly, as current and future risk, which is 

a product of the physical hazard and exposure of vulnerable people and assets. Here, 

risk management deals with the mitigation of current risk as well as prospective and 
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Source: Figure redrawn from Lloyd-Jones et al., 2009 

proactive measures. Second, risk is under ongoing transformations and changes before, 

during, and after the disaster event and risk management therefore operates according 

to different phases.   

In his book Risk Society, Ulrich Beck (1986) demonstrates the first perspective. He 

framed the future-orientation of risk as call for action by stating that  

[t]hese are risks, which will lead to destructions where they occur, to 
an extent that acting afterwards becomes practically impossible; 
hence, their presumption [informed assumption], their threat in the 
future, their prognosis already possesses and brings about relevance 
for action – when looking at them from the perspective of prevention. 
The centre of risk awareness thus does not lie in the present, but in the 
future (p. 44, author’s translation). 

The second perspective, where risk is undergoing transformations and changes, is 

developed in the disaster risk cycle, which originated from a civil defence paradigm 

and has since been discussed and adapted in academia and policy making (Delfin and 

Gaillard, 2008; Surjan and Shaw, 2009; Birkmann et al., 2013). Cyclic or spiral forms 

support the notion of an ongoing process where disaster management is seen as 

continuum (see Figure 2-2). From a development perspective, specific care is taken to 

not confuse the cyclical movement with a closed, linear loop. Hence, in linking disaster 

and development fields, it is fundamental to acknowledge that multiple cycles co-exist, 

that phases may overlap and that governance therefore has to transgress these 

seemingly discrete phases (Pelling, 2003). 
 

 

 

 

 

 

 

 

 

 

Figure 2-2 An example of a disaster risk management cycle/spiral  



41 
 

Both perspectives and their often-implicit binary conceptualisation of risk as product 

versus process have been challenged: the boundaries between normality and 

abnormality, hence, between the risk that is perceived to relate to usual struggles and 

risk that can result in unusual or rare shocks are blurring (Lewis, 1984; Delfin and 

Gaillard, 2008). Particularly scholars engaged with work in low-income countries 

argue that 

The disaster related to the impact of an external physical phenomenon 
will, in many cases, be the simple continuity and deepening of the 
'permanent disaster' in the daily lives of the population, and 
particularly the poor (Lavell, 2003, p. 25). 

This argumentation is useful for this thesis in that it shifts the debate towards 

understanding risk in a way that captures different levels of intensity, frequency, and 

therefore potential trade-offs and co-benefits of managing disaster and development in 

an integrated manner.  

 Risk and vulnerability 

Authors, who understand risk as conditioning and intrinsic factor of societal 

development, often link it to fundamental discussions of place-based management 

(Cutter et al., 2008). Particularly cities that demonstrate a highly uneven distribution 

of risk and diverse interests of inhabitants, require critical interrogation of  acceptable 

and accepted levels of risk (Sutanta, Rajabifard and Bishop, 2013). Lower-income 

inhabitants might lack choices and mitigation resources and accept higher levels of 

exposure as inevitable trade-off against the livelihood opportunities that a specific 

location provides (Eakin and Appendini, 2008). It becomes clear then that the 

definition of acceptable and accepted risk for specific sites is not solely a technical 

question, but rather an ethical and political one. The role of power in the discourse of 

who is deciding what is acceptable and for whom becomes apparent (Zeiderman, 

2012).  

The concept of vulnerability emerged to bring precisely these discourses of poverty, 

power and development to the disaster risk debate and to provide a perspective on 

differentiating rather than equalizing impacts of risk in a society (Chardon, 2006; 

Cutter et al., 2008). Research in urban areas highlights the strong link between 
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vulnerability, which is prescriptive and manifests itself in the future, and poverty, 

which is descriptive and experienced now. A link does not inherently mean a direct 

causation in the sense that poverty equals vulnerability, or affluence equals safety 

(Abraham and Kumar, 2008; Elwood and Lawson, 2013). Nevertheless, people 

experiencing poverty are often also vulnerable, because their condition increases 

exposure to particular risks or restricts their capacity to mitigate them or adapt to them 

(Collins, 2009). Low-income urban dwellers often have to settle in dangerous locations 

or areas potentially exposed to risk in order to pursue their livelihoods, as hazardous 

areas might be their only affordable option (Kelman & Mather, 2008). These areas are 

also more likely to be characterised by a lack of infrastructure and state investments, 

which would support dwellers to ameliorate the unsafe conditions, in which they live 

through reducing their risk and supporting them to cope with adverse events (Allen et 

al., 2017). 

In the context of risk as a process, a widely used framework for highlighting the 

progression of vulnerability is the Pressure and Release Model (PAR) (Wisner et al., 

2004). Starting from the left, Figure 2-3 shows how root causes, such as political and 

economic ideologies, together with dynamic pressures and unsafe conditions such as 

hazard exposure shape the vulnerability of people. In the event of different hazards, 

such as droughts or landslides, the risk produced by them in combination with specific 

vulnerability can manifest in a disaster. This framework is frequently applied in 

academic studies – especially political economy – and policy reports (as Figure 2-3, 

which is based on a report commissioned by the World Bank). It had a strong influence 

on the dominant terminology especially in large-scale disaster management (Oliver-

Smith et al., 2015).  
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Co-evolving with the focus on vulnerability was a general move towards people-

centred approaches to disaster risk since the 1990’s. The bulk of analyses of risk and 

risk management examines particular needs of marginalised groups like women, 

children, the elderly and disabled people (Chardon, 1999; Schilderman and Lyons, 

2011; Scolobig et al., 2015). Studies have increasingly focused on the role of women 

in disasters, and particularly in post-disaster reconstruction efforts. On the one hand, 

women are often framed as victims of disasters. For example, female heads of 

households often face troubles finding rental accommodation and they suffer more 

from a lack of sanitation facilities. Moreover, research has shown second waves of 

disaster in the form of increased violence against women and unemployment in post-

disaster phases (Bradshaw and Fordham, 2013). However, there have been increasing 

calls for the need to re-frame women’s vulnerabilities from being victims and 

recipients of aid towards addressing underlying gender inequalities. Gender 

approaches to risk reduction recognise that women tend be more engaged in 

community work and their duties in the households and childcare contribute 

significantly to local development. Therefore, gendered approaches promote to 

challenge unequal gendered power relations before, during and after disasters to reduce 

the vulnerability of marginalised people (Bradshaw, 2015). 

Authors of the Latin American Network for Disaster Risk Studies LA RED argue that 

other factors of collective social vulnerability include 

[…] the fragility of family and collective economies; the absence of basic 
social services; the lack of access to property and to credit; the presence 
of ethnic, political or other discrimination, the coexistence with air 
resources and contaminated water; high indices of illiteracy and the 
absence of educational opportunities, amongst others (Cardona, 2004, p. 
40). 

At the individual level, indications for vulnerability might be related to age, race, 

income, levels of formality in employment and housing, physical and psychological 

health (Turner, 2010). Susanna Hoffman (2003), however, critiqued that these generic 

classifications do not account for many more hidden victims of disasters, which are 

frequently – and often deliberately - excluded from the list of vulnerable populations. 

They are for example the illiterate, sex workers, those who do not want to be defined 

as victims, people without identification and gang members. Besides not being 
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comprehensive and inclusive, simplifying studies also tend to stigmatize vulnerable 

groups such as the poor, women, the elderly and children as victims without capacity 

to act (Bradshaw, 2015). They thereby imply that the action of risk management has 

to be in the hands of experts and a limited range of formal institutions.  

Hence, an important next step is to emphasize that vulnerabilities are addressed 

through capabilities, which do not only include the resources, competencies and skills 

of vulnerable groups, but also their entitlements to effectively utilize these resources, 

which depends on the social and material environment, such as laws, social norms and 

the natural environment (Murphy and Gardoni, 2010).  

In the Colombian context, authors aimed to integrate these different perspectives on 

vulnerability in a holistic manner, whereby the concept of resilience broadly captures 

the idea of capabilities. Considering the already mentioned expertise in natural 

sciences and the prevalence of technocratic approaches, Cardona and colleagues 

(2003, p. 10) proposed the following three factors to capture vulnerability with a focus 

on the settlement scale: 

1. Physical fragility or exposure, which is the condition of susceptibility that a 

human settlement has to be affected due to being in the area of influence of 

dangerous phenomena and due to its lack of physical resistance to confront 

them.  

2. Social fragility, which refers to the predisposition that comes from the level 

of marginality and social segregation of the human settlement and its 

disadvantageous conditions and relative weakness due to socio-economic 

factors 

3. Lack of resilience, which expresses the limited access and mobilisation of 

resources of the human settlement, its lack of response capacity and its 

deficiencies to absorb the impact.  

This perspective, as will be shown in more detail in the analysis, has largely defined 

vulnerability and risk assessments in the city of Manizales, where the hazard is used 

as the entry point for risk management (Lavell, 2009). Social fragility and resilience 

are aggravating factors that contribute to people’s susceptibility to certain hazards 
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(Carreño et al., 2017). Although implementing qualitative and expert judgements, this 

approach is fundamentally based on the assumption that vulnerability and risk have to 

be quantified in order to become useful for decision making. However, it is important 

to emphasize that this does not mean that the approach is deterministic. Rather, authors 

from Manizales highlight that it is fundamental to manage the uncertainties and 

changing conditions, into which hazard and vulnerability assessments are embedded 

(IDEA and IADB, 2004).  

Moreover, by including exposure as a key factor, the authors also bring a process-

oriented rather than static view of the hazard into the debate. Particularly, frequent and 

extensive risks highlight the importance of a procedural view: small-scale landslides 

might be triggered by heavy rains, but processes of building and construction and 

deforestation in high density on steep slopes are the underlying factors that de-stabilize 

the soil and increase its susceptibility to saturation and erosion. These underlying 

factors trigger questions about structural causes such as insufficient cross-sectoral 

governance, failures of land use planning and environmental management, amongst 

others (Lavell et al., 2016).  

 Risk as conditioning factor for urban development 

Based on the developed notion of ‘risk as a process’, the following paragraphs will 

focus on debates, which are essential to analyse the medium-sized city of Manizales. 

Hence, they will look at the specific urban conditions, characteristics and dynamics of 

extensive risks. 

 Urban risk 

The accumulation and concentration of risk in urban areas is often associated with the 

increasing number of people exposed to certain hazards. It further comes along with 

an increase in assets concentrated in cities, although this is severely threatened and 

reduced by frequent hazard events (Jabeen, 2015). Amartya Sen described in 1983 the 

narrative of cities as places of refuge from famines because of their food stores, 

economic opportunity and political accountability (Sen, 1983). Campaigns like 

UNISDR’s “Making Cities Resilient” consider that cities have higher available 

capacities to respond to risk and therefore position them as central actors in disaster 
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risk management (Johnson & Blackburn, 2014). Nevertheless, today’s discourse 

largely frames urban areas as hotspots of environmental risk (Albrito, 2018). Climate 

change scientists tend to highlight exposure in relation to the geographical 

concentration of people in hazard-prone areas. Such ‘uneven geographies’ are, for 

example, critical to understand in the case of sea-level rise which can lead to coastal 

flooding, erosion of beaches and landslides and often coincides with the location of 

growing coastal megacities (Dodman et al., 2013). 

Climate change and urbanisation can be contributing and driving factors, but urban 

risk accumulation processes are more complex. They comprise dynamic interactions 

between the social, economic and ecologic factors that condition people´s vulnerability 

to specific hazards across the city (Bull-Kamanga et al., 2003). Hereby, the built 

environment, including the quality, quantity and distribution of housing and 

infrastructure, strongly influences the exposure of urban dwellers to different kinds of 

risk and their response capacity (Johnson, 2011). For example, unsuitable building 

material in low-income settlements of Manizales range from earthen floors and mud 

walls, which are easily flooded, to wooden structures, which might be seismically 

resistant but prone to fires (Coles, 2013).  

Medium-sized cities – often defined as those with 100,000-500,000 inhabitants – 

currently receive increasing attention by academics and policy makers (Bolay and 

Rabinovich, 2004; Salazar, Irarrázaval and Fonck, 2017). This is largely due to their 

rapid ongoing and anticipated urbanisation, which challenges the resources and 

capacities of municipal authorities.  In terms of risk management, medium-sized cities 

tend to have weaker local institutions and technical knowledge. However, they are 

attributed fewer social, cultural and economic barriers to reduce risk compared to large 

cities (Dodman et al., 2013). Through the case study of Manizales with its relatively 

consistent 370,000 inhabitants, the thesis aims to highlight the potential that lies in 

medium-sized cities, which find innovative ways of overcoming scarce resources, 

while retaining higher levels of flexibility in management compared to large ones.  

 Extensive risk 

Over the past decade, extensive risk has received increasing attention particularly from 

national and international policy makers as well as academics. 
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Extensive risk has been a growing concern for United Nations Office for Disaster Risk 

Reduction (UNISDR) since 2009, when the term was used in a background paper for 

the Global Assessment Report (GAR) to refer to  

[…] the risk of premature death, injury and impoverishment from all 
events whose impact is too small to be classified as major disaster 
(Dodman, Hardoy and Satterthwaite, 2009, p. 6). 

A central argument for bringing extensive risk on the management agenda stems from 

the comparison of its impacts to those of large-scale hazard events. Socio-economic 

analysis stresses how the accumulation of extensive disasters has so far been largely 

underestimated and unrecognised (Marulanda, Cardona and Barbat, 2011; Dodman et 

al., 2013). The high investments that particularly low-income dwellers have to make 

in order to cope with their frequent occurrence do not only erode their capacities to act 

in the future; frequent, isolated and unstructured risk mitigation efforts can also 

paradoxically increase or displace the risks, which these investments intended to 

reduce (Allen et al., 2017).  

Extensive risk is therefore framed as issue with underestimated impacts, which 

requires more attention by policy makers, practitioners and academics (Dodman, 

Hardoy and Satterthwaite, 2009). For the GAR 2011, the argument was further 

developed by Serje (2010), who, among others, elaborated on the insufficient available 

global data to measure and describe smaller risk. The report nevertheless demonstrated 

increasing mortality since 1989 in low- and middle-income countries, and worldwide 

economic loss and damage especially to infrastructure and housing. In 2013, the GAR 

focused on businesses and examined which sectors and assets were most affected. In 

this case, extensive risk was mainly identified as weather-related hazards –  including 

surface water and flash flooding, landslides, fires and agricultural and hydrological 

drought – which are exacerbated by badly managed urban development, environmental 

degradation and poverty (UNISDR, 2013). In the 2015 report, the discussion of 

impacts of extensive risk, particularly in low- and middle-income countries appeared 

more prominent. Importantly, the report stated that:  



49 
 

Source: Figure redrawn from Prevention Web. Available from 
https://www.preventionweb.net/countries/col/data/ [Accessed: 19 October 2018] 

Extensive risks are responsible for most disaster morbidity and 
displacement, and represent an ongoing erosion of development 
assets, such as houses, schools, health facilities, roads and local 
infrastructure. However, the cost of extensive risk is not visible and 
tends to be underestimated, as it is usually absorbed by low-income 
households and communities and small businesses (UNISDR, 2015, p. 
6). 

Although the formulation is vague, the new Sendai Framework for Disaster Risk 

Reduction (2015) called for UN members´ responsibilities to act on all kinds of risks. 

It declared that  

[t]he present framework will apply to the risk of small-scale and large-
scale, frequent and infrequent, sudden and slow-onset disasters, 
caused by natural or man-made hazards as well as related 
environmental, technological and biological hazards and risks. It aims 
to guide the multi-hazard management of disaster risk in development 
at all levels as well as within and across all sectors (WCDRR, 2015, p. 
6). 

In Colombia, first attempts to assess quantitative impacts of small-scale disasters in a 

comparable way to large-scale disasters have long been made.  

Table 2-2 examines nationally reported losses and compares them between extensive 

and intensive events. 

Table 2-2 Average losses in Colombia from extensive and intensive risks  
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This table, which is based on numbers from nationally reported losses, hints at the 

severity of the challenge of extensive risk for Colombia. Although the attention on 

extensive risk increased over the past decade, many authors argue that national and 

international data continue to underestimate the real impact of extensive events. This 

is due to the limited and linear ways of measuring impacts and the high number of 

unrecorded events especially in informal areas (Marulanda, Cardona and Barbat, 2011; 

Browne, 2013). Scholars call for more aggregated, differentiated and long-term 

perspectives on the dynamics of extensive risk (Pantuliano et al., 2012). They 

identified knowledge gaps especially in regard to immediate and chronic impacts on 

the vulnerability of urban dwellers and on a city´s overall (economic) development  

(Cardona, Ordaz, Marulanda, & Barbat, 2008; Suárez, 2011; Wisner & Gaillard, 

2009).  

Many studies find low-income dwellers, particularly in informal settlements, to be 

most at risk of these hazards, because they often live in highly exposed areas and have 

low capacities to cope with the impacts of extensive events. It is therefore argued that 

extensive risk is most closely related to underlying urban development challenges, 

such as environmental degradation, insufficient service provision or weak governance 

(Oliver-Smith et al., 2015). Hence, unequal distribution and exposure to small and 

everyday risks across different socio-economic groups calls attention to the need to 

firmly integrate risk management and urban development (Allen et al., 2015).  

In public policy, the terminology of extensive risk is frequently discussed nationally 

and internationally to describe risk in the context of small spatial and temporal scales 

within large countries. Investigating extensive risk from a policy perspective 

highlights the responsible actors and sectors for managing different types of risk, 

which can vary across the scale of the hazard as well as the level of policy making 

(Hardoy, Pandiella and Barrero, 2011). Events, which are not declared as disasters, 

usually fall into the responsibility of local actors, including municipal governments. 

Hence, they largely depend on local capacities and usually receive less media attention. 

Nevertheless, studies have shown that local actors individually and collaboratively 

developed capacities and strategies to cope with frequent events, despite remaining 

invisible and unsupported by higher-level governance institutions (Allen et al., 2017) 
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Scales not only matter for policymaking regarding disaster and emergency 

management, but also for prevention and risk reduction. Building codes for 

earthquakes, for example, are often standardised by national policies and norms, while 

land use plans for public infrastructure to mitigate seasonal floods are often elaborated 

by local governments (Amaratunga et al., 2018). 

From a physical hazard perspective, episodic and extensive refers to hazards with high 

frequency and seasonal patterns, which are difficult to pinpoint. Impact studies from 

Colombia showed that these relate mostly to floods, winds and landslides of low or 

moderate intensity, which are described as highly localised events (Marulanda and 

Cardona, 2006). The specific local conditions such as soil composition, topography 

and microclimates make them hard to precisely model and predict at small temporal 

and spatial scales. Hence, the probability that certain hazards will occur is high, while 

their local quality and quantity is uncertain, which challenges small-scale management 

(Lavell, 2009). The case of the landslides in April 2017 in Manizales (Box 1-2) 

demonstrated this threat, when several formal, multi-family houses were affected 

despite their previously assumed low-risk condition.  

Finally, there is also an increasing body of social science literature that takes a people 

and community-centred focus (Satterthwaite, 2011; Coles, 2013; Allen et al., 2017). 

In this perspective, small, extensive and everyday risks are not only contrasted with 

large-scale ones, but with everyday struggles. Different types of risk are analysed 

along temporal and spatial scales and their role and importance in people’s everyday 

life is discussed. Here, boundaries between human and natural influences are 

particularly fuzzy (Lewis, 1984). 

The perspective of Colombian scholars, who have worked on extensive risks in 

Manizales, transgresses the policy, biophysical and people-centred approaches: 

Extensive risk is associated with low-severity, high-frequency events, 
mainly but not exclusively related to highly localised hazards that 
usually affect a few communities at a time (Carreño et al., 2017, p. 
259).  
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Table 2-3 Extensive risk characteristics  

 

In sum, this section outlined the different positions and characteristics of extensive risk 

(see Table 2-3). It highlights extensive risks as an important, yet under-investigated 

issue that severely hampers urban development. On the other hand, extensive risk 

management – located as a linking concept between the extraordinary and abnormal 

and the ordinary and normal life in cities – has the potential to provide a new analytical 

angle for bringing together debates of development and disasters.  

The following sub-section will focus on the corresponding practices of disaster risk 

management in urban contexts. 

 Practising disaster risk management in urban areas 

Disaster risk management can be public, private, individual and collective. The 

following sub-section starts with approaches that frame disaster risk management as 

vulnerability and asset-based, followed by concrete DRM tools, which have been 

proposed for urban areas by the UNISDR’s Ten Essentials framework. Finally, the 

section draws on governance literature to focus on the processes to implement these 

tools and activities with multiple private and public actors in a coherent and efficient 

manner. 

Source: Author 
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 Vulnerability and asset-based approaches 

As explained before, vulnerability-based approaches aim to capture root causes and to 

reveal contextual nuances that condition risk. They ask who is vulnerable to what, 

acutely and chronically and have therefore been on the rise as a critique to technical 

approaches to disaster risk reduction (Chardon, 2002; Rebotier, 2012; Fraser, 2017). 

Vulnerability approaches often identify people most at risk from extensive disasters 

and look at the conditioning factors that cause their exposure such as family structures 

and income opportunities. Further, they consider low coping capacity such as the 

accessibility of early warning to specific risks, but also the larger structural causes that 

create and exacerbate poor living conditions such as lack of political influence 

(Browne, 2013). 

For example, Taylor (2015) researched the case of the city of Solo in Indonesia, where 

riverbank communities with insecure tenure were threatened with eviction due to 

frequent flooding. The communities organised themselves, and together with a local 

university and NGO, proposed alternative solutions to relocation, because their 

livelihoods depended on this settlement location. They proposed to install septic tanks 

and sanitation infrastructure for each home, and replant on the riverbanks to avoid 

erosion. Their proactive way of not only refusing the eviction, but also preparing a 

collaborative proposal opened up room for manoeuvre. They were able to convince 

the regional minister to draft a by-law that changed land use zoning and reduced the 

required distance to the river, on the condition that these measures were implemented. 

A slightly different framework is provided by the asset-based vulnerability approach, 

which originated from development studies and put focus on the tangible and 

intangible capacities and assets of the urban and rural poor (see, for example, Moser 

1998; Stein & Moser 2014). It was later appropriated in the field of disaster risk 

management as an operational lens to look at the different types of resources that one 

can use for risk management, including natural, financial, social and cultural assets, 

amongst others. Its strength lies in highlighting the opportunities, trade-offs, and 

mutual benefits that assets can have to address different kinds of risks (Patel, 2011). 

For example, Jabeen (2015) described the case of an informal settlement in Dhaka, 

Bangladesh, where asset vulnerability differed strongly between men and women, and 
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between types of home ownership. She found, amongst other things, that households 

that can draw on their extended family (social assets) to secure a variety of income 

sources (financial assets), have higher capacities to adapt to flooding. 

Beyond capacities, many authors argue that is important to have the means, voice and 

power to apply them, which, as mentioned before, is captured in debates on 

capabilities. This discourse on entitlements and development as freedom travelled 

from the field of development economics (Alkire, 2004; Nussbaum, 2011; Sen 1999) 

to disaster risk management (Murphy and Gardoni, 2010). Together with assets, these 

capabilities inform the choices of voluntary and involuntary actions that individuals, 

communities and governments take in the face of specific risk. These actions have 

different consequences for their livelihoods and their vulnerabilities (Sutanta, 

Rajabifard and Bishop, 2013). For instance, households´ response strategies can aim 

to expand the existing capabilities and assets, to reduce their consumption, or to change 

the household composition (Rakodi, 1995). Thus, the capability approach in the 

disaster risk literature addresses common critiques of the concept of vulnerability – 

such as victimisation and the focus on problem diagnostics rather than solutions. At 

the same time, this harvests benefits, such as a strong inclusion of social sciences and 

people-centred views in developing risk management policies and practices.  

 Disaster risk management tools 

What are the tools, which these different approaches have to put into practice in urban 

areas? This question has been most prominently elaborated in the “Ten Essentials for 

Making Disaster Resilient Cities” framework, which guides some 3,900 cities that are 

currently part of the Making Cities Resilient Campaign. The Ten Essentials have been 

developed to support the implementation of the Hyogo Framework for Action (2005-

2015) and later the Sendai Framework for Action (2015-2030). They acknowledge the 

central role that local governments and local agents have to play in DRM, and the need 

to accompany their growing mandates and responsibilities with adequate resources, 

tools, and capacities. The following paragraphs outline the Ten Essentials and 

examples for their implementation (UNISDR, 2016).  

1. Organise for disaster resilience. This might refer to the coordination or 

establishment and institutionalisation of DRM organisations. Some cities take 
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approaches to allocate DRM roles and responsibilities across local government 

sectors; others create dedicated authorities particularly for coordinating actions, and 

many use a mixed approach.  

2. Identify, use and understand current and future risk scenarios. This essential not 

only refers to accurate and comprehensive assessments of hazards, vulnerabilities and 

risk, but also to participatory processes, through which these assessments and 

knowledges have to be produced.  

3. Strengthen financial capacity for resilience. Lack of financial resources is often 

framed as a bottleneck for implementing DRM particularly in cities of the Global 

South. Suggested mechanisms to secure funding include the establishment of 

contingency funds for emergency management and recovery, microfinance strategies 

for vulnerable populations, annual budgets for DRM in local governments and 

insurance mechanisms. 

4. Pursue resilient urban development and design. This essential proposes 

mechanisms for risk-sensitive zoning and land use planning, strategies to build 

capacities and educate actors in the built environment to consider risk as integral part 

of their work, and the enforcement of building codes and standards, amongst others. 

5. Safeguard natural buffers to enhance ecosystems’ protective functions. Actions 

relate to the protection of environmental functions that support risk mitigation and 

climate change adaptation through actions such as reforestation to stabilize slopes or 

wetland protection to reduce flood-affected areas. 

6. Strengthen institutional capacity for resilience. This requires a mix of legislative 

measures, sharing of knowledge and the communication of information across 

government institutions, the private sector and civil society. 

7. Understand and strengthen societal capacity for resilience. This essential puts focus 

on practices to include especially vulnerable populations into DRM and strengthen 

collective capacities in cities. This includes examples from educational programmes 

with interactive games in schools, and ensuring health and social care programmes for 

low-income inhabitants.  

8. Increase infrastructure resilience. Actions include not only the building of new 

critical infrastructure to reduce risk, but also the refurbishment and maintenance of 
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existing one to withstand current and anticipated risk. Often, public buildings such as 

schools and health care facilities are prioritised for investments.  

9. Ensure effective disaster response. Implementing this means developing detailed 

plans and drills, ensure that early warning systems are functioning and known, and that 

critical facilities have the capacities to continue their functions during emergencies.  

10. Expedite recovery and build back better. This last essential proposes amongst 

others the establishment of funds and distribution procedures for the recovery of 

livelihoods and buildings based on rapid damage assessments and anticipated future 

developments (UNISDR, 2010, 2012, 2016). 

There are numerous concrete examples for the operationalisation of the Ten Essentials, 

which are published with the explicit or implicit mandate to support networking and 

facilitate learning across the participating cities. For example, Amaratunga and 

colleagues (2018) identified sound, tried and tested practices of the first version of the 

Ten Essentials, which have been successful in their particular contexts; Johnson and 

Blackburn (2014) analyse key milestones, which mayors reported for the pathways to 

making their cities resilient. Similarly, a handbook for local government leaders 

contains a series of ‘good practices’ of each essential from cities which developed 

innovative mechanisms for implementation (UNISDR, 2016).  

Although UNISDR emphasises that the Ten Essentials are interdependent, they do not 

specify the relations between the sets of suggested activities. Rather, literature suggests 

that the constellations differ depending on the city’s context, and whether they are in 

early or advanced stages of resilience-building (Johnson and Blackburn, 2014). The 

next sub-section looks at issues of governance to understand now only what measures 

can be taken to manage disaster risk in urban areas, but how these disaster risk 

management practices can be implemented.  

 Collective risk management 

Policies and practices of urban disaster risk management are often embedded into 

wider, international and national-level frameworks, which allocate roles, 

responsibilities, and resources. Public policies of so-called collective risk management 

are often conceptualised along the following phases, which have also been outlined in 
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the risk management cycle (see Figure 2-2). Risk mitigation refers to activities, such 

as building codes and land use zoning that eliminate or minimize the probability and/or 

impacts of disasters. Preparedness focuses on the effective management of the event 

and includes, for example, information management and contingency planning. 

Responses are actions during and immediately after the disaster occurs, including 

organisations’ assistance of victims and actions to prevent and reduce secondary loss 

and damage. Recovery is often used in the medium and long-term context of a disaster 

until the situation is getting back to the initial or improved state (Montoya Morales, 

2002; Oliver-Smith et al., 2015).  

In Colombia, disaster risk management is organised around three phases that guide 

public policy on national, regional and municipal levels: 1. risk knowledge and 

information; 2. risk reduction; 3. disaster management (Congreso de Colombia, 2012).  

1. Risk knowledge and information refers to the need to design and implement practices 

based on a deep and detailed understanding of risk, its components and underlying root 

causes. It also includes monitoring and evaluation as well as risk communication to 

inform and raise awareness of all stakeholders.  

2. Risk reduction looks at actions that mitigate existing conditions as well as 

prospective ones, which inhibit the creation of new risk. Dynamics and linkages 

between urban development and disaster management are therefore mostly discussed 

in this phase. Corrective responses mean the management of existing risk, which can 

be a legacy from past inappropriate decisions and practices. These types of responses 

can be further categorised from a normative perspective as either conservative or 

transformative. The first refers to interventions aiming at adaptations such as irrigation 

for existing crops in drought-prone areas; the latter implies significant changes in 

livelihood conditions such as developing new forms of crop production. Prospective 

management, on the other hand, focuses on needs that might emerge in the future. It 

therefore provides a stronger implicit link to development (Suárez and Cardona, 2009). 

Corrective and prospective mitigation actions can be structural – such as the 

construction of dams or embankments – as well as non-structural, which include land 

use planning and building codes (Jabeen, Johnson and Allen, 2010; López-Peláez and 

Pigeon, 2011). In some instances, risk transfer mechanisms – such as insurances – are 
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considered risk reduction as well, while in others (such as Manizales) these are 

categorised as a fourth component (Cardona et al., 2003).  

3. Finally, disaster management includes the already-mentioned actions in 

preparation, during, and after an event. 

However, there are caveats in putting this conceptualisation of phases as a policy 

framework into practice. The phases are challenged to fully operationalize the 

development perspective, which has already been outlined conceptually. 

Implementation might cover all areas, but tends to prioritize responses that are reacting 

and correcting current failures in the management of hazards rather than 

vulnerabilities. A common example is the focus on structural risk mitigation measures 

without consideration of non-structural, accompanying measures. The building of a 

dam can mitigate the hazard in a particular place, but as an isolated measure might 

encourage more people to live closer to the river because of the perceived safety. 

Hence, the caveats refer to the inability to capture the precise dynamics of development 

and risk management processes, particularly in regards to immaterial factors, which 

inadvertently can increase overall risk levels (Lavell, 2012; Jabeen, 2015). 

In other words, the phases of collective risk management have their strength in 

providing a framework for managing the what, hence, to allocate institutions and roles 

to implement actions, which are suggested in the Ten Essentials. However, it requires 

a dynamic and more complex approach to structurally address the underlying why and 

how of (manifestations of) risk. 

 The governance of management 

The literature of disaster risk governance has emerged to precisely focus on the 

question of how through examining decision-making and implementation processes of 

disaster risk management (Murray, 2017). While there are multiple debates on how to 

conceptualise risk governance, a widely used definition refers to it as a 
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[…] complex of coordinating, steering, and regulatory processes 
conducted for collective decision-making involving uncertainty. Risk 
sets this collection of processes in motion whenever the risk affects 
multiples of people, collectivities, or institutions. Governance 
comprises both the institutional structure (formal and informal) and 
the policy process that guide and restrain collective activities of a 
group, society, or international community (Rosa, Renn and 
McCright, 2014, p. 150). 

Drawing from the fields of risk governance, urban governance, disaster governance 

and environmental governance, authors such as Tierney (2012), Pelling (2011) and 

Waddell (2016) bring to the forefront two closely connected arguments for using 

governance literature to inform disaster risk management. 

The first argument relates to a general shift from focusing on governments to 

governance. In this body of literature, emphasis is put on the multi-sectoral, multi-

actor and multi-scalar character of disaster risk management and disaster risk 

governance, which goes beyond administrative boundaries. Governance, which brings 

together multiple actors like the private sector, civil society organisations, volunteers 

and citizens, allows for changing the role of governments in DRM. For example, 

Kelman (2015) illustrates in the context of small-island developing states how a 

broader perspective on actors and stakeholders creates a potential to by-pass weak 

governments through strengthening locally existing mechanisms to mitigate risk and 

manage hazard events. Wisner (2017) uses a governance lens to provide insights about 

the struggles of multiple actors to build-back-better in a conflict zone 30 years after a 

volcanic eruption in the Democratic Republic of Congo. Blackburn (2014) sees in 

disaster risk governance an opportunity to bring community-based disaster risk 

reduction to the foreground and to contest centralised, top-down government 

approaches. 

The second, closely related argument emphasizes the roles of networks rather than 

hierarchies and links governance to discourses of internationalisation, democratisation 

and decentralisation of DRM activities (Van Niekerk, 2015). This strand of literature 

critically examines the roles, responsibilities and capacities, particularly of local 

actors, to govern disaster risk in a collaborative, more efficient and interactive manner 

(Sørensen and Torfing, 2018). Authors argue that governance is a more inclusive 
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concept through bringing disaster risk management and disaster risk reduction together 

in their particular social, economic and political contexts (Tierney, 2012). In 

examining these contexts as relational, they shift questions about disaster risk 

management from “who is in charge?” to “how is control exercised?” (Boudieres, 

2006, p. 65).  

For example, Waddell (2016) uses a “nodal governance” approach to reveal the 

barriers of making collective decisions and taking collective action for flood risk 

reduction in Cape Town. She found that multi-actor platforms and networks based on 

inclusive partnerships have the potential to strengthen risk governance in informal 

settlements. However, they strongly depend on a clear allocation of roles and 

responsibilities, actor groups being sufficiently resourced and mechanisms in place to 

hold them accountable for their (in-)actions. These findings align with the framework 

of the International Risk Governance Council (IRGC), which looks at a wide range of 

biological, technological and disaster risks, and uses governance as a means to shift 

the focus from structural arrangements of disaster risk management – such as policies, 

laws and regulations – to how these rules and norms and decisions are implemented 

and/or assessed (Renn, 2005; Shi, 2012). The IRGC framework aims to facilitate an 

understanding how to steer resources, activities and decision-making in disaster risk 

management processes through locating power dynamics, accountability and 

relationships within networks. 

In sum, risk governance literature provides crucial insights how disaster risk is 

managed, by whom and embedded into which power relations. It calls for recognizing 

the decentralised politics and multi-actor processes in disaster risk management. 

However, the introductory example of the Campamento neighborhood (see Box 1-1) 

highlighted that despite recognition of the need for, and potentials of, disaster risk 

governance, it remains challenging to overcome fragmented approaches between 

urban development and disaster risk management. The following sub-section 

introduces the concept of integrated management, which is proposed in this thesis as 

a way of overcoming fragmentation, and, as this thesis will show, is employed in 

varying ways in Manizales. 
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 Integrated management 

 Integrated resource management 

Integrated management has been widely applied in relation to natural resources and 

environmental management, which can provide lessons for better understanding 

integrated disaster risk management. Integrated resource management as a concept has 

been intensely debated in the past decades in the fields of political ecology and 

sustainable development (Mackenzie, 1997; Bellamy and Johnson, 2000). It is often 

seen as means or toolbox to achieve the sustainable production and consumption of 

another resource. For example, managing a landscape in an integrated way means that 

it provides the basis for sustainable bioenergy production; managing water (irrigation 

and drainage) in an integrated way can ensure sustainable food production (de Fraiture 

et al., 2014; Nair et al., 2017).  

Beyond outcomes, Pahl-Wostl and Hare (2004, pp. 193–194) provide important 

contributions to understanding the process of integrated resource management by 

conceptualising it as  

[…] not a search for the optimal solution to one problem but an ongoing 
learning and negotiation process where a high priority is given to 
questions of communication, perspective sharing and development of 
adaptive group strategies for problem solving.  

Through this interpretation, which essentially aligns the notion of integrated resource 

management with social learning processes, the authors see its importance in bringing 

together a complex governance structure and natural environment. Hence, additionally 

to improving the sustainable management of the natural resource, authors argue that 

integrated resource management provides benefits through improving collective 

capacities of actors to collaborate and organise. 

Doing integrated resource management is often positioned as an antidote to top-down, 

sectoral, rigid and centralised management approaches. Beyond the critique of top-

down management, which was outlined in the governance literature, integrated 

resource management laments the failures of these centralised approaches to consider 

the complexities of social and ecological systems such as extremes and uncertainties. 
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They further do not address ongoing challenges such as population growth and climate 

change that exacerbate pressures on these resources and therefore result in 

environmental degradation, or insufficient and inefficient supplies (Ferguson et al., 

2013). 

Integrated water management, for example, emphasizes that the approach is flexible, 

adaptable, multi-scalar and modular to accommodate changing social, economic and 

ecological conditions and determine suitable solutions based on the specific local 

context (Ferguson et al., 2013). Overall, the debates resemble those of environmental 

justice, where the aim is not only to address distributional inequalities in the outcomes 

over space and time, but also recognition and parity of participation (Cameron and 

Katzschner, 2016). Hence, it is paramount for integrated resource management to 

operationalize sustainable processes as well as outcomes.  

 Integrated approaches to disaster risk management 

Integrated disaster and environmental risk management has – similarly to integrated 

resource management – emerged to contest currently disconnected and fragmented 

governance approaches (Gopalakrishnan, 2007; Wisner, 2011). The interest in 

advancing the concept in academia, policy and practice, is institutionally manifested 

in the International Society for Integrated Disaster Risk Management, which was 

founded in 2009 in Japan and whose work has a regional focus on Asia. Zeiderman 

(2016, p. 164), who is working in the Colombian context, is mindful that there are 

significant differences between natural resource and environmental risk management. 

However, he also states that shared characteristics justify approaches with similar 

techniques. 

[…] natural disasters rather than natural resources – social bads rather 
than social goods. Yet the temporal dynamic [...] might be as common to 
debates over declining water supplies as to those regarding rising sea 
levels. For attempts to grasp both resource availability and environmental 
risk rely on techniques for calculating the likelihood of different futures, 
and then bringing them into the realm of individual or collective 
decision-making. Despite a wide range of techniques of prediction and 
degrees of predictability, both resources and disasters are situated in a 
common technocratic domain, within which political authority is linked 
to the state’s responsibility to generate knowledge about the future and to 
govern accordingly. 
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The concept of integrated disaster risk management is considered important, because 

of the benefits that are expected from its outcomes and the integration process:  

• Integrated disaster risk management is more efficient, particularly for risk 

reduction. For example, Ishiwatari (2016) documented that an integrated 

approach to urban flood risk management in Japan required more 

organisational resources. However, it demanded fewer technical and 

engineering capacities and efficiently reduced flood risk.  

• Integration is not a simple addition, for example of climate change to flood risk 

management. Rather, its ‘richer notion’ allows more complex and dynamic 

relationship-building, where activities are done in a ‘risk-aware’ manner. This 

implies that unintended co-benefits and capacities might be created in the 

integration process, which allow for addressing root causes of risk (Wisner, 

2011).  

• It supports a more proactive approach with a focus on risk rather than disaster 

management (Lin Moe and Pathranarakul, 2006). As integration takes time to 

build, particularly at the institutional level, its efforts are usually more long-

term and strategic rather than ad-hoc and spontaneous.  

Table 2-4 shows several publications in the field of integrated environmental 

management, which position it to address governance fragmentation across spatial, 

temporal, policy and disciplinary, information and social system dimensions. These 

types are illustrated with examples from environmental risk and disaster risk 

management. The table highlights the variety of ways in which integrated management 

aims to emphasize the importance of relationships between and across ecosystems, 

administrative units, current actions and future generations, and different forms of 

knowledge, among others. 
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(2005; Mercer et al., 2010; 2014; Saunders et al., 2014; 2017) 

Researching these types of integration requires itself approaches, which integrate 

disciplines, scales, methodological approaches, abstract theory and real-life context, 

to elicit the complexity which is inherent to integrated disaster risk management. This, 

in turn, increases their potential to contribute to decision-making which reduces risk, 

is contextually appropriate to particular places and includes a wide range of actors and 

their knowledges (Gall, Nguyen and Cutter, 2015).  

Table 2-4 Types of integration  

Source: Author based on a typology from Dovers, 2005 
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While research on integrated management in the field of disaster risk management has 

advanced over the past decades, substantial room remains for conceptually enriching 

the debate (Wisner, 2011). For example, Lin Moe and Pathranarakul (2006) developed 

a framework for what they call an ‘integrated approach to natural disaster 

management’ (see Figure 2-4). However, as the title suggests, it focuses heavily on the 

outdated paradigm of managing disasters and does not consider the centrality of 

managing risk as a process. This has been slightly adapted by Mojtahedi and Oo (2017) 

to put more emphasis on disaster risk reduction. However, while the framework lists 

components, phases, and activities of disaster risk management, it does not explain the 

fabric. Hence, it does not acknowledge the essential links and interactions, which 

would allow these components to function in an integrated manner.  

 

Wisner (2011), in contrast, focuses strongly on the integration processes. He argues 

that they demand a firm incorporation of several transversal concepts into public policy 

and practices:  

• Complexity and uncertainty, which he suggests can be addressed through non-

hierarchical governance; 

Figure 2-4 A framework for an integrated approach to natural disaster management  

 Source: Figure redrawn from Lin Moe and Pathranarakul, 2006 
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• Webs of relations, which refer to addressing issues of power asymmetries and 

access to resources;  

• Time and space, focusing on multi-scalar and long-term perspectives; 

• Multiple knowledges from several actors; 

• Connecting disaster risk and environment, development and climate change. 

Through incorporating these five components, he emphasises that ‘deep integration’ 

has the potential to engage with the dynamic pressures of risk, such as fragmented 

governance or high levels of urbanisation as well as the historically accumulated, 

already existing levels of risk.  

These components are important to consider when analysing the case of Manizales, 

where addressing the root causes and pressures of risk is fundamental to enable urban 

development in this highly hazardous city. The analysis will show that academics and 

policy makers increasingly used notions of integrated management in their discourses. 

However, these notions emerged together with similar terms like ‘holistic’ or 

‘integral’, which are important to distinguish here to justify the use of the term 

‘integrated’.  

There is a benefit in using integrated instead of the literal translation of the Spanish 

word ‘integral’, which many actors in Manizales use in policy and practice when 

referring to ‘gestión integral del riesgo’ (integral management of risk). ‘Integral’ is a 

term referring to something being firmly embedded and an implicit part of another 

unit. While this is an important understanding to keep in mind, ‘integrated’ carries the 

notion of the process to become integral. This is important for this thesis, as it focuses 

on processes that lead to a certain form of risk management rather than the impact of 

integrated risk management on levels of risk. 

‘Holistic’ risk management is a term widely used in Manizales within the DRM 

community, mostly in reference to the holistic assessment of local risks, often via 

aggregate indicators that include vulnerability and hazard variables to reach an 

estimate. Risk, in this regard, becomes an explicit component that is incorporated 

across government sectors into development agendas. The holistic estimate hereby 
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allows for providing a more complete picture of extensive and intensive risk, and 

hence, for clear responsibilities that can enable more targeted and coordinated 

interventions. One example of this is the development of a holistic evaluation of 

seismic risk for Manizales (Carreño et al., 2017; Salgado-Gálvez et al., 2017). 

It is important to note that the notion of ‘holistic’ implicitly carries the claim that 

previous assessments or types of management were too limited and partial, be it 

sectorial or by focusing on one component of risk management. Hence, making 

something holistic often refers to opening up a mind-set, where appreciating the 

complexity, the multiple dimensions and making risk estimates more comprehensive 

and closer to reality are contributing factors. Nevertheless, the notion of ‘holistic’ in 

Manizales stays within the realm of disaster risk management, and mostly about 

knowing disaster risk, and does not explicitly extend to other areas of urban 

development. 

 Critiques and current gaps 

Two central critiques emerged from the literature review of integrated disaster risk 

management and integrated resource management, which will be addressed in this 

thesis. 

First, in linking research to policy making, there is a general agreement that integration 

is relevant and desirable for improving the governance of disaster risk in urban areas, 

but that the debate remains vague in regard to the specific operationalisation. For the 

context of this thesis it is important to emphasize that it does not investigate the 

integration of one field (risk management) into another one (urban development). This 

has been similarly done by Rivera et al. (2015) and has been debated in related 

discourses on the governance of mainstreaming and institutionalisation of disaster risk 

management (La Trobe, 2005). Rather, the interest lies in understanding the enabling 

environment which allows for these integration processes to occur. 

A second line of critique comes from Ferguson and colleagues (2013), who see the 

main barriers in the institutional realm, referring to insufficient community 

involvement, lack of political commitments, or ineffective institutional set-ups. 

Section 2 will outline in more detail that Manizales’ driving actor-alliance behind risk 
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management includes a wide range of stakeholders: government institutions, public 

service providers, civil society as well as the National University and local researchers. 

A close examination is needed in order to understand how the dominating expert 

discourse and the political commitment to risk management emerged and consolidated, 

who it includes and who it marginalizes. To achieve this, the thesis aims to capture the 

enabling environment for integrated risk management in Manizales and how it is 

understood by different actors, in policy and practice. 

 Enabling environment 

 Characteristics of an enabling environment  

The concept of the ‘enabling environment’ has gained traction in understanding the 

structural conditions that allow for certain outcomes, but without neglecting issues of 

governance. It refers for example to the legal conditions, availability of trained staff or 

representations of a wide range of knowledges in decision-making, which shape how 

policy and practice are designed and implemented (Lyons, Schilderman and Boano, 

2010; Moglia, Alexander and Sharma, 2011; Phong and Duc Tinh, 2015). In the field 

of disaster risk management, the aims of this enabling environment might relate to 

resilient communities, reduced levels of risk, or rapid rehabilitation and reconstruction 

after hazard events (Twigg, 2009; Johnson, 2011). Figure 2-5 outlines components of 

an enabling environment for the case of integrated resource management, which will 

serve as a baseline for exploring integrated risk management in this thesis. It forms 

part of the analytical framework, which is articulated in section 3.8. 
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Source: Author based on Ferguson et al., 2013 

 
Figure 2-5 Enabling environment for integrated resource management  

This framework was developed from the need to move beyond the rhetoric of 

integrated approaches in water management to activating factors that allow for its 

operationalisation. Through comparing the historic, contemporary and future visions 

of water management, the authors traced factors that enabled to steer the direction of 

the functions of water management from a centralised and technocratic system to a 

more decentralised and multi-actor one. In their case study, the cultural-cognitive 

dimension for example saw room for challenging beliefs about the ability to predict 

and control natural variabilities in the water system, and for addressing the biases 

which define which solutions are deemed acceptable and trustworthy. The normative 

dimension highlighted how sustainable management goals shifted priorities, and how 

leadership and community-pressure influenced its implementation and hold decision-

makers and practitioners to account. In the regulative dimension, changes in the 

coordination of institutions and the emergence of financial mechanisms such as 

subsidies and other incentive structures for households and private companies 

impacted on the governance process (Ferguson et al., 2013).  

This framework is valuable to further explore because its normative and regulative 

components allow to embrace the multiple levels at which risk is governed. Moreover, 

it provides room to recognize the wide range of stakeholders with their capacities and 
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their knowledges, who need to be included to reduce existing risk and avoid the 

creation of future risk. However, the framing is quite broad and can be refined through 

literature on enabling environments specifically in the context of risk management.  

While there is comparatively little research on the enabling environment as a whole, 

the Ten Essentials suggest five steps to local governments for its implementation 

(UNISDR, 2016), which can structure thinking about enabling factors:1. Organisation 

and Preparation; 2. Understanding Risk and Assessments 3.  Establishing a Plan of 

Action; 4. Financing and Implementing 5. Monitoring and Evaluating. In its role of 

promoting multi-actor, multi-sector, and multi-scale governance, the governance 

literature pays strong attention to the first three points, which allow different 

institutions and actors to become part of DRM processes. The discourse of ‘good 

governance’ in disaster risk management focuses on how particularly local 

governments, community-based organisations and decentralised institutions in general 

can be nurtured (Blackburn, 2014). This often includes the creation and 

institutionalisation of spaces that identify and influence the stakes, capacities, power 

and resources of different actor groups in DRM.  

The Ten Essentials suggest that local governments allocate human and financial 

resources to build DRM working groups and partnerships and to engage in public 

awareness campaigns. The aim is to re-dress limited representation, accountability and 

information sharing, which defines how risk is assessed, and how action plans are 

developed and implemented (UNISDR, 2016). Authors encourage, for example, the 

establishment of risk knowledge sharing platforms, which make risk tangible through 

utilizing widely accessible information and communication technologies, and regular 

networking events and participatory risk assessments that include diverse participants 

with a wide range of knowledges (Ikeda, Sato and Fukuzono, 2008). On the other hand, 

enabling financing and implementation, as well as monitoring and evaluation is largely 

seen as dependent on national and regional legislation and regulations. Additionally, 

local governments can find support through initiatives that connect cities and help to 

transfer knowledge about sound practices (Amaratunga et al., 2018).  
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At a more strategic level, the governance literature highlights an unresolved tension 

between providing enabling environments through incremental and more radical 

approaches to disaster risk management. In advocating a reiterative process of policy 

making and practice, incremental approaches are seen as pragmatic solution to engage 

with existing institutional structures and take them as a baseline for better coordination 

and collaboration. This gradually would allow for balancing top-down, centralised 

approaches with bottom-up, decentralised ones to work across sectors, disciplines and 

scales. Advocates of more radical approaches contest that this might limit the enabling 

environment to addressing short-term, small-scale risk while inhibiting more profound 

structural changes (Howes et al., 2015).  

The explicit literature on enabling environments in disaster risk management draws 

lessons across multiple case studies, which have succeeded in different aspects of risk 

management. Twigg and colleagues (2009) provide an extensive list of characteristics 

for an enabling environment across 29 different components of disaster resilient 

communities. For example, the component of organisational capacities and 

coordination suggests that adequate budgets have to be allocated and institutionalised 

on all policy levels and that structures, roles and mandates of public and private actors 

are clearly defined, amongst others. Similarly, a study by Johnson (2011) explores 

enabling regulatory frameworks for disaster risk reduction in the built environment 

with cases from Turkey, Namibia, Argentina and Iran. She argues, for example, for 

clear and simple building codes that consider local materials, knowledge and skills.  

Both publications provide important recommendations that outline how more enabling 

environments for disaster risk management can look like. A shared emphasis is thereby 

on the role of capacity development, which Scott and Few define for disaster risk 

management as 

[…] the process by which individuals, organisations and societies 
strengthen and sustain their abilities to take effective decisions and 
actions to reduce disaster risk. This definition acknowledges that 
capacity development is a process that occurs over time, builds on 
existing capacities, and relates to improved capabilities rather than just 
skills and competencies. It also focuses on capacity that is active and 
operationable […] (2016, p. 147). 
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Importantly, in consideration of the dominance of technical discourses in hazard 

management, several authors emphasize that capacities do not only relate to technical 

skills and knowledge. They also have to include a range of activities such as 

management, shaping institutions, and supporting networking amongst organisations 

(Hagelsteen and Becker, 2013; Jabeen, 2015). Hence, beyond technical aspects, 

capacity development has to consider how to influence power structures and 

institutions.  In terms of methods, this calls for going beyond individual training and 

courses towards organisational activities that shape collective capacities and 

capabilities (Spahn et al., 2010).  

These discussions and recommendations are key to consider for understanding the 

‘good practice’ case study of Manizales. However, they fall short on two related 

aspects. One refers to the lack of a historical dimension, which enables an in-depth 

understanding of the emergence and consolidation of the enabling environment in 

Manizales. The other gap is in giving a relational perspective, which takes into account 

how different components or characteristics of the enabling environment shape each 

other in the course of this development. These procedural and relational shortcomings 

will be addressed in this thesis through using a critical juncture approach, which the 

following sub-section describes.  

 Critical junctures towards integrated risk management 

This thesis applies the approach of critical junctures to analyse the key moments that 

configure integrated risk management in Manizales and, in the process, shaped the 

enabling environment that define it today. Critical juncture analysis is rooted in 

historical institutionalism, which can be broadly defined as an approach that studies 

and dis-entangles complex political processes and mechanisms to understand how 

institutions shape certain outcomes in real-world contexts (Steinmo, 2008). In a recent 

overview of the development of the critical junctures approach within historical 

institutionalism, Capoccia (2016, p. 2) summarised that the common denominator 

is the focus on what can be called ‘distal historical causation’: events 
and developments in the distant past, generally concentrated in a 
relatively short period, that have a crucial impact on outcomes later in 
time. 
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The duration of a critical juncture can therefore refer to different time spans; the key 

aspect is the relative time to its impact, rather than an absolute one. Hence, potential 

critical junctures for this research can include single disaster events as well bundles of 

policies that are developed over a government period.  

Historical institutionalism is one field of comparative historic studies, where critical 

junctures have been explored mostly at macro, nation-state level as events with 

different outcomes in different contexts (e.g. the labour movements in Latin America), 

or a series of events and how they play out in one context (e.g. the development of one 

institution and its major milestones) (Collier and Collier, 1991). For this thesis, 

insights are drawn from the latter approach, whereby a set of critical junctures is 

analysed to better understand how an enabling environment for integrated risk 

management emerged in Manizales. 

[…] in many cases, critical junctures are moments of relative 
structural indeterminism when wilful actors shape outcomes in a more 
voluntarist fashion than normal circumstances permit […] these 
choices demonstrate the power of agency by revealing how long-term 
development patterns can hinge on distant actor decisions of the past 
(Mahoney 2002 in Capoccia, 2016, p. 3). 

The quote demonstrates that the outcomes of critical junctures are intentional and 

influenced by the actors that deliberately used these moments in time to foster their 

agenda. Hence, Capoccia follows the ‘ideational approach’ within critical juncture 

literature, which emphasizes that choices are not objectively given, but culturally 

constructed (Capoccia, 2016). At the same time, it is clear that the options for change 

are not infinite, but rather defined and limited by existing, so-called antecedent 

conditions, and that the outcomes might depart from the intentions of the influencing 

actors. Thus, it is key to highlight the complexity of path-dependency and that the 

critical junctures approach must not be confused with simple cause and effect logic 

(Capoccia and Kelemen, 2007).  

One major limit to studying critical junctures relates to the little scope for analysis in 

the case of ‘weak institutions’, hence, its applicability to informal urban development 

has been limited and studies have largely focused on the context of Europe and North 

America and the analysis of formal rules and norms (Hogan, 2006; Sorensen and Hess, 
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2015; Thelen and Mahoney, 2015). I will elaborate in the following chapters that this 

analytical approach is nevertheless suitable for analysing Manizales at a city level 

because of its exceptionally strong local institutions and comparatively low levels of 

informality. 

Finally, it is important to highlight that the identification of a critical juncture does not 

relate to the level of change it induces, but its crunched and accelerated momentum of 

decision-making with long-lasting impacts. The analysis of a critical juncture can 

reveal if it either re-enforces a pathway, signifies a departure or adaptation to it, or 

contributes to a structural and profound transformation. The analysis of Manizales will 

show that the lines between these different levels of change are blurry, especially over 

longer time periods and considering the multiple and intertwined critical junctures. 

While single critical junctures might be path stabilizing or departing and adapting, they 

cumulatively over time have transformed from an institutional approach to disaster 

management to integrated risk management that cannot be separated from the 

underlying development processes. 

For understanding the critical juncture and its contribution to integrated risk 

management through an explanation about its consequences in terms of the creation of 

an enabling environment, the analysis will be structured along the following 

components (adapted from Collier and Collier 1991, see Figure 2-6):  
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 The antecedent baseline conditions against which the change can be evaluated; 

 The cleavage or crisis, which generates accumulating tensions that eventually 

trigger the critical juncture; 

 The critical juncture itself; 

 The legacies and mechanisms to reproduce and stabilize them. 

Figure 2-6 Framework for the analysis of a series of critical junctures  

 

Collier and Collier (1991) also mention the importance of rival explanations for the 

change (including so-called constant causes), which can contribute to the legacy, but 

are themselves not an outcome of the critical juncture. For example, the reformulation 

of the Constitution in Colombia from 1991 had a significant impact on the legacies of 

the volcanic eruption and earthquake in the 1980s, because it accelerated 

decentralisation and increased municipal and departmental capacities and 

responsibilities for disaster risk management and urban governance, amongst others.   

It has long been argued that the distinction between historic explanations and constant 

ones is that a set of causes creates a legacy, which eventually sustains itself without a 

repetition of the initial causes (Stinchcombe 1968). The argument here is that a legacy 

Source: Author based on Collier and Collier, 1991  
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of a critical juncture becomes hegemonic and the default option, because the 

alternative option (reverting to the antecedent state or a third option) would be costlier. 

For the analysis of an enabling environment for integrated risk management, this 

would for example mean that legacies for disaster risk management at some point 

cease to be maintained independently of the recurrence of the disaster event. However, 

in thinking about the role of extensive risk and its high frequency, and therefore close 

ties to urban development in Manizales, it is crucial to investigate this claim in detail. 

In sum, an analysis of critical junctures for integrated risk management seeks to 

explain the development of Manizales’ current risk management approach based on 

the historical institutional trajectories in key moments of the city’s development. The 

trajectories contribute to a procedural and relational understanding of integrated risk 

management, which is currently lacking in the literature on enabling environments. 

 Conclusion  

Scholarship of disaster risk management has moved from discourses of managing 

disasters as events to trying to prevent them and reduce their impacts, to eventually 

discussing how to avoid the creation and perpetuation of intensive and extensive risk 

(Furedi, 2007; Twigg, 2015; Oliver-Smith et al., 2017). The latter became particularly 

urgent in the context of increasing levels of urbanisation, and fragmented modes of 

governance (Bull-Kamanga et al., 2003). This becomes apparent when small-scale 

(extensive) risks are considered, which occur frequently, have accumulating impacts 

and disproportionally affect low-income populations. On the other hand, risk 

management has the potential to be strategically employed and instrumentalised as a 

driving factor for urban development.  

The term ‘integrated’ in its relational and procedural understanding and practice has 

not been thoroughly investigated in the disaster risk management literature. The 

analysis therefore departs from discussions from the field of resource management, 

where ‘integrated management’ is often understood as an antidote to rigid top-down 

management approaches, which is adaptive, builds on multi-stakeholder 

collaborations and transgresses administrative boundaries.  
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Hence, this thesis aims to advance the debate from diagnosing and reframing the 

problem of risk towards critically examining how it has already been managed in many 

innovative ways. It focuses on the creation of an enabling environment for developing 

integrated risk management in Manizales. This refers not only to the capacities to 

address urban risk, but also to the conditions, which allow these capacities to emerge, 

be applied and sustained. Thus, the analytical framework seeks to support an analysis 

of a city, which despite, and because, of its location in hazardous conditions has 

developed an enabling environment. Through an analysis using the critical juncture 

approach, this research identifies how factors like hazard events, legal changes, and 

political strategies have brought Manizales on a pathway towards integrated risk 

management. The analytical framework is drawn up in section 3.8.  

The following chapter outlines the research methodology by defining the 

epistemological and ontological stance required for an interdisciplinary, case-study-

based research. It further describes the data gathering and analysis methods.  
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 Methodology 

This methodology chapter sets out to explain the research strategy. In seeing 

methodology as a conversation between technique and philosophy (see Carr, 2006 for 

an examination of action research), this chapter facilitates this conversation in several 

parts. 

The first part lays out the ontological and epistemological position of this research, 

how it responds to the object of research, as well as the subject of the researcher 

conducting it. In coherence with the theory chapter, it fosters a more nuanced 

understanding of the notion of the social construction and production of risk and its 

management. I clarify my positionality in participant observations and interviews as 

an outsider-researcher. 

This is followed by a justification for conducting a single, in-depth case study in the 

city of Manizales. Special consideration is given to the recognition of the city as a so-

called ‘good practice’ city and its implications for framing the research, gathering data 

and generalizing theory from an exceptional case. 

The chapter then describes the data collection and organisation process. It explains 

changes from the initial design of the pilot study to the main fieldwork. Thereby, it 

justifies the focus on the scale of the city and its historical trajectories towards 

integrated risk management, rather than an in-depth examination of a programme or 

project at the neighbourhood level.  

The final section of this chapter explains the steps taken in the analysis of critical 

junctures to capture the enabling environment, as well as different interpretations and 

practices of integrated risk management in Manizales.  

 Framing the research 

The framing of this study in theories of risk and the focus on the development of 

integrated risk management require a recognition of the genealogy of these fields, how 

they inform the epistemology and ontology of this research, as well as the positionality 

of the researcher. 



80 
 

 Epistemology of risk 

A central methodological challenge comes from anchoring the research in a social 

constructivist understanding of risk while working in a case study context with strong 

positivist roots. Manizales’ disaster risk management is historically and 

methodologically firmly based on a modernist discourse, which is championed by 

professionals from the natural sciences including civil and environmental engineering 

and geology. Although paradigms of risk have over decades changed from 

deterministic to probabilistic discourses, the hazard component continues to have a 

dominant presence in the municipality. It has continuously been the base to which 

social sciences, such as architecture, psychology and human geography, have 

contributed their perspectives.  

However, it is overly simplistic and not productive for this research on risk 

management to assign one epistemological and ontological stance to the hazard and 

another one to the vulnerability components that it addresses. The thesis rather 

positions itself precisely at these tensions by outlining the limits of particular positions 

and making their practical implications explicit in the analytical chapters. To 

understand the development and enabling environment of integrated disaster risk 

management, I seek to view the positivist stance from a constructivist perspective, 

hence, to interpret the perceptions and meaning-making processes of positivists and 

constructivists. 

 Epistemology of this study 

The research locates itself at the border between problem-oriented and gap-spotting 

approaches to sustainability research. Alvesson and Sandberg (2011) contrast these 

two and assert that the first enables questioning of underlying assumptions of a body 

of literature. Methodologically, this implies that often a combination of methods is 

applied to elicit different perspectives on a problem. The researcher has to be 

particularly explicit and self-critical in defining her stance, potential biases and 

assumptions.  

The problem orientation of this thesis refers to the management of disaster risk as a 

key component for urban development. The thesis departs from the notion that risk 



81 
 

management matters, because the repeated manifestation of risk severely hampers or 

even inhibits the potential of social, economic and environmental development for 

current and future generations. Local-level management is central to avoid and reduce 

negative consequences of risk, which was shown in introduction through the cases of 

two similar landslide events in Mocoa and Manizales in 2017.  

Problem-oriented research demands to define research questions in a way that these 

basic notions, which are common to the current body of literature, can be scrutinised 

in the process. Hence, the research questions did not stand at the beginning of this 

research process, but they have been continuously examined and shaped, so that it is 

[...] in the crafting of the research text that the final research question 
is constructed, which is the one that specifies the actual contribution 
of the study (Alvesson 2010, p.25). 

Gap-spotting elements contribute to revealing underlying assumptions that are 

necessary for problem-solving (Alvesson and Sandberg, 2011). For this research, this 

means to bring debates of small-scale, extensive risk to an urban ‘good practice’ case 

study to identify the involved actors and analyse the genealogy of their perspectives 

on risk management. This analysis is thus feeding into an existing debate – a gap – 

through seeking to create a dialogue between the so-far largely separated bodies of 

knowledge on disaster risk management, environmental and small-scale risk 

management in the context of urban areas. 

In contrast to exploratory research, gap-spotting research also puts emphasis on 

existing knowledge, actors and expertise, as well as institutions and norms (Okimoto, 

2014). This is well aligned with the notion of Manizales as an experienced city in 

disaster risk management, and the need for longitudinal analysis of its trajectory. This 

thesis seeks to reveal the multiple perspectives of expert actors with long-term 

experience in risk management, who are fostering and contesting the city’s pathway. 

It is thus epistemologically located in the hermeneutic-phenomenological tradition, 

which stresses the role of knowledge to enrich theory through the meaning-making 

processes of how individuals interpret the world around them (Bryman, 2001). 
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 Positionality of an outsider-researcher 

Debates on the power dynamics, ethics and specific caveats and challenges of doing 

research as an outsider from the so-called ‘Global North’ feature very prominently in 

PhD theses in the fields of development studies and disaster risk management (see for 

example Coles, 2013; Fraser, 2014; Waddell, 2016). This can be attributed to the 

format of a monograph, which provides a space for expressing reflections that is often 

absent in journal articles, as well as the long-term, intensive and inherently self-

reflective process of conducting a PhD.  

In terms of epistemology, the challenge for the outsider-researcher is to place herself 

in the critique of lacking theorisation from the Global South, and distortions that a 

theoretical and methodological education and experience in the Global North might 

bring to the study and its potential contribution. Parnell and Robinson (2012) highlight 

that theories working for the Global North, such as analyses of urban regeneration 

processes and critiques of neoliberalism, might not suit a Global South context 

characterised by informality, traditional leadership structures and different growth 

patterns.  

For this study, several aspects are key to consider within this debate. First, outsider 

perspectives on already well-studied cases like Manizales are particularly prone to 

create and experience research fatigue. Additionally, there is a tendency for them to 

follow along pre-established research pathways, which tend to re-affirm results rather 

than creating new insights (Coles, 2013). This had significant implications for changes 

of the research design, which will be described in section 3.3.1. Second – as the Latin 

American and Colombian literature in the theory chapter showed – I took conscious 

efforts to consider the case study not solely as a data source, but as site of theorisation. 

Third, chapters 4 and 5 will show that Manizales is a city which does not easily fit into 

characteristics commonly associated with the Global South. For example, the city has 

relatively low levels of informality in housing and occupations, low urban growth and 

even de-growth, and almost full coverage of basic services. This has consequences for 

the generalisability of the analysis for other contexts: rather than seeing results from 

Manizales as transferrable across cities of the Global South, I assume that they are 
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most valuable for other highly hazardous, medium-sized cities in decentralised 

countries with strong local municipalities and research institutes. 

Nevertheless, I consider scholarship highlighting the biases and dominance of Global 

North perspective crucial to elaborate on my understandings of the ethics of this study. 

It allowed me to critically reflect on my intersectionality in terms of my educational 

background, culture and language, and gender in the field. Specifically, it provoked 

considerations in regard to gaining access and building trust with study participants 

such as government officials and local neighbourhoods; the role and power relations 

of gate keepers and key informants; my comparative wealth as the researcher and the 

privilege of being able to conduct this research; conducting research on a sensitive 

topic as a foreigner; as well as practical restrictions and prejudices related to security, 

gender or age.  

For my thesis, the significance of being an overt outsider-researcher only became clear 

to me during my time in Manizales. Participants of the research as well as people in 

everyday encounters attributed different identities, abilities and levels of power to me, 

which I did not anticipate. More specifically, my presence generated hopes in one 

neighbourhood that I could prevent them from the execution of an eviction order; in 

another one that I could establish bilateral tourism agreements between the community 

and the Austrian embassy, or that I could generate employment or internship 

opportunities in the UK. Being clear not only about the purpose of conducting my 

research, but also on the type of research, how it is embedded with other universities 

and what outcomes it might generate has been a sometimes disillusioning, yet crucial 

process. 

Before embarking on this PhD in development planning, I had an educational 

background in natural resource management as well as professional experience in 

sustainability and land use research in a European context as well as Alpine natural 

hazard management. Although this thesis does not take an explicitly comparative 

approach, my background inherently led me to question regional and disciplinary 

differences and commonalities: I heard from interviewees in the Alps and in Manizales 

about challenges of designing insurance schemes for multiple risks and in times of 

rapid accumulation of assets and potential damage. Further, people from local 
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governments in both regions complained about the high political costs of 

implementing forced relocation programmes. People working on cultural issues 

highlighted the impossibility of living without risk even for affluent inhabitants. These 

examples of similar challenges triggered comparative thinking about pertinent 

concerns in the Alps and Andes, and the role of localised hazards in advancing disaster 

risk management. 

I also had to challenge my assumptions in terms of governance procedures of different 

institutional actors. For example, I expected Colombia to be comparatively less 

bureaucratic than Austria, specifically in my interactions with inhabitants of informal 

areas in Manizales. My experience contradicted this expectation, because both 

countries are heavily regularised and follow time-consuming procedures for issuing 

certificates, titles, subsidies or contracts, among other things. Based on my previous 

experience, I further expected conversations with government officials and 

representatives from civil society organisations to be more political and opinionated. 

However, despite or because of the upcoming elections and referendum at the time of 

fieldwork and my position as an outsider, it became clear that most people were 

reluctant to share critical as well as approving views on politics. 

The cultural factor was most prominent when interviewees confronted me with being 

European, especially in regard to the educational system, working culture and security. 

For example, being able to pursue my research interests in two countries – the UK and 

Colombia, which are different to my country of origin – was met with surprise. I was 

also continuously challenging my cultural bias and prejudices. For example, I observed 

that relatively young, recent graduates assumed high roles in academia and public 

service. Looking for interviewees who have experienced the development of integrated 

risk management in Manizales over the past decade therefore required looking beyond 

job titles. In interactions in the neighbourhoods, many people were curious about my 

religion, and appreciated that I took their Catholic rituals seriously. In the case of 

Barrio 20 de Julio, which will be analysed in section 11.2, it was most striking for me 

that advances of the action-research project were presented and celebrated in the 

monthly church service, which I therefore attended.  
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Clearly, language was also a constant issue in everyday conversations as well as 

research settings during my fieldwork. On the one hand, this related to my levels of 

Spanish, which allowed me to communicate but with a strong accent and limited word 

power. However, more important than the language skills were the cultural aspects of 

language. On the one hand, people were keen to point out regional expressions in the 

Paisa dialect, which distinguished them from people in other parts of Colombia or 

Latin America. On the other hand, it meant that I had to ask several clarifying questions 

during the interviews, which was time consuming and stressed the patience of 

interviewees, particularly during my pilot study. 

Finally, I observed stark differences in the treatment of gender, both in everyday and 

professional interactions. Women and particularly mothers play a central role in the 

Colombian family and wider society and are highly respected. The ‘Guardians of the 

Slope’, which will be analysed in section 11.1, are an empowering example of single 

women with social and technical skills and capacities to provide an income for their 

households. This gender-sensitive approach to capacity building and risk management 

is recognised as innovative and I have not been aware of any similar programmes in 

central Europe which so explicitly link the role of women to infrastructure 

maintenance for disaster risk reduction. However, the need for gender-sensitive 

programmes in Colombia also precisely departs from a recognition of high levels of 

household violence, unequal opportunities and sexism. Some women shared their 

negative experiences with me in informal conversations. This had consequences for 

my research, for example, when I observed power dynamics between men and women 

in the first meetings with Barrio Campamento (see Appendix A, p.349). To provide a 

space for the mostly female interviewees to speak freely, I therefore decided to conduct 

interviews with them without a male facilitator from the neighbourhood, who offered 

to accompany me.  

 Positionality of this thesis 

Further to positioning myself in relation to the case study and research participants, a 

thesis based on a recognised ‘good practice’ case study in disaster risk management 

also demands reflections of the writer as well as the potential readers on the 

positionality of the written text. What are potential ethical issues that are implicit to 
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writing and publishing the findings of this thesis and thus, making them accessible to 

readers with different interpretations and agendas? How can ethical principles such 

as ‘benefit, no harm’ be maintained in the seemingly paradox case of talking about a 

‘good practice’ case study with ample experience of disasters? Two main 

considerations are given to answer these ethical questions: first, to the application of 

the critical junctures approach for analysing the enabling environment and second, to 

the discussion on learning from good practice case studies in disaster risk 

management. 

As already mentioned in the introduction, this thesis’ critical junctures approach 

produces findings that are firmly contextual rather than intending to produce a model 

for other cities to replicate. Hence, when analysing institutional progress in disaster 

risk management, which in the case of Manizales related to multiple events such as 

disasters or changing laws, I do not imply that other cities in similar situations should 

make the same decisions to act and develop their enabling environments. Neither do 

I advocate for the absence of these kinds of critical junctures to legitimise inaction or 

lack of progress. The thesis rather uses critical junctures as analytical approach to 

highlight the complexity and context-dependency of underlying structural conditions, 

which have enabled the wide range of DRM practices that Manizales became known 

for.  

Similar to other studies on ‘good practices’ in disaster risk management (see, for 

example, Twigg 2015), it is also important to emphasise that thesis findings should 

not be read as a manual. Hence, they are neither encouraging unreflective 

replications of Manizales’ practices nor of its normative, regulative and cultural-

cognitive enabling environment. The ethical call of publishing this research, beyond 

learning about the case, is to provoke reflections of DRM institutions in other urban 

areas as to the value of promoting ‘integrated’ approaches. 

 Case study research  

Case studies are widely used in interdisciplinary research to provide analyses of the 

social world and its inherent complexity (Yin 2014). They frequently aim to explain 

interactions and decision-making processes between people and their environment in 

a nuanced way (Bryman, 2001; Bennett and Elman, 2006). Fraser (2014) pointed out 
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in her PhD thesis on disaster risk and adaptation that particularly place-based case 

studies are useful to understand causes of risk and vulnerability, as well as mechanisms 

of governance.  

 Single case study  

This research is based on the in-depth analysis of a single case study. This type of 

study is often critiqued for producing contextualised results, which are not 

generalisable and therefore with limited relevance for probing and expanding theory. 

However, Flyvberg (2001, p.77) approaches the issue of generalisation based on a 

single case from a different angle, stating that “formal generalization is overvalued as 

a source of scientific development”, whereas “the power of the good example” is 

underestimated. This view creates the possibility to do case study research using an 

idiographic approach, hence seeing the case as “an object of interest in its own right” 

where the researcher aims to “provide an in-depth elucidation of it”. Similarly, 

Seawright and Gerring (2008) argue that precisely those extreme cases have the ability 

to contribute to academic debates through their potential to reveal theoretical gaps and 

fringes and expand the boundaries.  

Manizales is often portrayed and recognised as ‘good practice’ case in disaster risk 

management. This is attributed, among other things, to strong collaborations between 

government departments and agencies, highly advanced technologies, the 

development of detailed databases and the compilation of accurate information, and 

policies and norms that define the location and quality of the built environment 

(CAPRADE, 2005; Hardoy and Velasquez Barrero, 2014). The recognition of a ‘good 

practice’ case can have several advantages for Manizales beyond the benefits of doing 

disaster risk management to reduce and avoid risk. Similar processes have been 

analysed in Colombian cities, such as Medellín (Dávila et al., 2012) and Cali (Fandiño-

Losada et al., 2017), as well as other Latin American cities such as Porto Alegre in 

Brazil and Santa Fe in Argentina (Hardoy, Pandiella and Barrero, 2011). These cities 

have managed to spur their urban development through being recognised as part of the 

Rockefeller Foundation’s “100 Resilient Cities” campaign and other international 

initiatives in areas such as sustainable transport, inclusive development, and flood 
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resilient management. The recognition allowed them to attract international attention 

and funding.  

One methodological implication of researching a recognised ‘good practice’ city is 

that Manizales cannot be seen in isolation of other ‘good practice’ cases. Hence, this 

research uses a relational perspective of the city’s development and emphasizes its 

embeddedness in regional and national contexts. Other methodological considerations 

relate to research fatigue and the identification of a research contribution within the 

case study city, which are described in section 3.3.1. 

 Justification of the case study selection of Manizales 

The selection of the case study in Manizales, Colombia, followed after a decision to 

focus on an urban example in disaster risk management. While being portrayed as an 

exceptional case study, the city’s characteristics reveal that it is confronted with 

pertinent challenges outlined in recent literature on integrating disaster risk 

management and urban planning and development (Sudmeier-Rieux et al., 2015; 

Dodman, Leck and Rusca, 2017). 

• Medium-sized city 
 

With about 370,000 inhabitants, Manizales is the 19th most populated city in Colombia 

and can be characterised as a medium-sized city. Although this term is not coherently 

defined amongst scholars, this makes Manizales one of some 2400 cities globally with 

a population of 100,000 to 750,000, 60% of which are located in countries of the 

Global South (Roberts, 2014, UNDP 2018). They have gained increasing academic 

and political attention, because the bulk of urbanisation over the coming decades is 

anticipated to take place in these cities and the majority of urban populations will live 

in them (Bolay and Rabinovich, 2004). More important than a precise definition of  a 

medium-sized city is therefore its ability to perform its functions: They are often 

regional or municipal capitals with key institutions for local government, which are 

attracting increasing attention regarding their governance structures and their abilities 

to cope with different challenges such as informal growth and high demands on 

resources. As the administrative, cultural and economic hub of the region of Caldas 

(formerly Great Caldas), Manizales has been comparatively well-equipped with 
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financial resources and human capital, which manifest, for example, in five large 

universities.  

• Multi-hazard profile 
 

Manizales has been built on hazardous terrain in a seismically prone area with steep 

slopes, rivers and a nearby volcano. In conjunction with a diverse vulnerability profile, 

the management of risk therefore became a transversal issue for different sectors of 

local government and the society of Manizales. Trade-offs, such as those between 

building seismically safe buildings with bamboo and building fire-resistant structures 

in a densifying city, have accompanied decision-making and risk governance since the 

19th century. The variety of hazards and the resulting variety of hazard and risk 

management strategies and projects have allowed and demanded the city to experiment 

and consolidate innovative mechanisms and techniques for disaster risk management 

(CAPRADE, 2005).  

The city was also selected due to the variety of scales of its disasters, which meant that 

disaster risk management had to work with institutions at different levels, from 

community action boards (Juntas de Acción Comunal) to the national government, the 

United Nations and other international organisations. There is a close link between 

small-scale and more frequent disasters, such as landslides, and issues of urban 

development which produce everyday environmental risks such as blocked drainages. 

This suggests that the case study is also a useful case to illustrate the close links 

between disaster risk management and urban development in general and how these 

two bodies of literature are integrated in practice (Lavell, 2009).  

Finally, Manizales’ high exposure to hazards meant that it had to deal with them since 

its foundation almost 170 years ago. Hence, although the institutionalisation of risk 

management has intensified since the 1990s (see, for example, Hardoy and Velasquez 

Barrero, 2014), historical analyses can provide insights into the particular 

configurations that allowed this intensified institutionalisation in the first place.  
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• Focus on the city-level 
 

Numerous reports and publications have used Manizales as a ‘good practice’ case 

study to exemplify its innovative character in disaster risk management.  

The city has thereby taken different roles as a pilot case study, a demonstration project, 

or as representative case for a broader issue (Giraldo Mejía and Mertins, 2000; Cities 

Alliance, 2007; Velasquez Barrero, 2010). Through a literature search using 

combinations of ‘Manizales’ ‘riesgo/risk, ‘vulnerabilidad/vulnerability’, I identified 

67 key documents: reports (19), doctoral theses (9) and indexed academic articles and 

books (39). They used Manizales either as single or comparative case study or referred 

to it as ‘good practice’ city in the text (see Appendix B). About one-third of these 

papers were published in Spanish, and the rest in English.  

The papers demonstrate the variety of disciplines and topics under the umbrella of risk 

management in Manizales. Almost one-third of the publications stems from the 

discipline of civil engineering, followed by interdisciplinary studies, geography and 

environmental sciences (about one-sixth). Thematically, many papers describe and 

analyse the city’s risk assessment techniques and its indicators, the seismic insurance 

scheme, the environmental action plan, and the city’s local risk governance. Further 

attention is given to cultural practices, housing and relocation, climate change, urban 

development patterns and architecture. 

The selected publications also show that a relatively closed circle of authors and 

institutions seem to dominate the written disaster risk management discourse about 

Manizales in Latin America and Europe. Particularly, collaborations between the 

National University of Colombia-Manizales and the Polytechnic University of 

Catalonia in Spain are strong. Authors from these two institutions account for 31 of 67 

publications. Another link seems to be with the International Institute for Environment 

and Development in the UK and Latin America (six publications) and UNISDR (four 

publications). Hence, while the literature on Manizales is highly diverse in topics and 

disciplines, the dominance of a few authors and institutions provides room for 

critically interrogating prevailing narratives of the case study. 
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• Contribution to the city 
 

Beyond justifying the case studies’ contribution to the thesis, it is also important to 

consider potential contributions of this thesis to the city. The policy reports, which 

form part of the selection of 67 papers, show how Manizales is widely recognised as 

a ‘good practice’ case in publications commissioned by UNISDR, the World Bank or 

the European Commission. However, they can be critiqued for their high level of 

repetition and broad simplifications. This can be partly attributed to the format of 

compressing ‘good practices’ into short policy briefs or case study boxes in reports. 

There is a need to complement these briefs through a more in-depth, thorough 

interpretation. This could provide interested readers, particularly from outside 

Manizales, with a better understanding of the processes behind the city’s approach. 

Hence, there is potential to encourage learning from a firmly contextualised 

perspective.  

This thesis is also distinct from student-led research that has been conducted in 

Manizales. Previous academic studies for Masters and PhD degrees in the social 

sciences have focused on a particular case within the case such as a programme, such 

as the urban regeneration in the Macroproyecto San José and the sustainable watershed 

management in BioCervantes (Suárez, 2011; Coles, 2013). Authors focused their 

studies on one neighbourhood and a period of a few years from the project design to 

the implementation or the duration of the fieldwork. They identified strengths and 

weaknesses, the manifestations of social and spatial fragmentation and marginalisation 

and inequality in disaster risk governance. The studies, which came from local and 

international students, have enriched academic knowledge about Manizales through 

critically examining disaster risk management in practice and policy. Nevertheless, 

they were also critiqued by some academics and officials for contributing to research 

fatigue, particularly in low-income neighbourhoods like San José and San Sebastian, 

while providing few additional suggestions for the development of risk management 

for the city of Manizales.  

To avoid exacerbating the research fatigue, I decided to focus on the city-scale rather 

than a particular neighbourhood or programme. The thesis investigates the less 

researched organisational and institutional level of the entire urban area of Manizales. 
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It, however, relates them to micro- and macro-phenomena, such as community and 

neighbourhood processes as well as national developments in disaster risk 

management. 

 Planning the data collection process 

Doing case-study-based research requires the researcher to examine various data 

sources to gain an understanding of the phenomenon from different angles and to 

triangulate data to enhance the validity of the results (Yin 2018). Some authors argue 

that qualitative research inevitably has to be based on multiple methods, and that 

triangulation does not only imply cross-checking findings, but rather an increased 

depth and richness (Bryman, 2001). This thesis takes a qualitative approach to data 

gathering and analyses and uses primary data from semi-structured interviews and 

participant observations as well as secondary data to answer the research questions. 

The following sub-sections outline the changes from initial plans for the use of 

qualitative methods in the pilot study to the main fieldwork, as well as the 

shortcomings of the empirical research.  

 Pilot study 

I started my PhD studies in September 2013 with a motivation to better understand the 

relations between vulnerability to natural hazards and poverty. During the first year, 

this motivation has shaped into an interest in learning about urban risk management 

from cities with long experience in DRM. I consequently developed the research 

objective to provide an outsider perspective to the case of Manizales, which 

contributes to an in-depth understanding of its enabling environment. Therefore, 

integrated risk management is not studied from the distance, but in its ‘natural 

surroundings’. This requires an extensive process of familiarisation with the city. In 

preparation of the fieldwork, I was aware that being located in the city, which I have 

never visited before, would severely change my understanding of it, of the concepts of 

my research and thus, my research approach. Hence, I deemed it necessary to conduct 

a pilot study in order to reframe and refine my objectives, research questions and 

methods.  
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Before arrival in Manizales, I contacted widely cited academics from the Institute of 

Environmental Studies of the National University of Colombia in Manizales (IDEA-

UNAL). They provided essential support to introduce me to projects across the city 

and to get in contact with key people.  

Another central preparation for me was to learn Spanish to a skilled level, which would 

allow me to conduct interviews without a translator. Although language was an 

inhibitor during the pilot study, continuous intensive learning and practice in 

preparation of meetings as well as in-depth documentation and – where consented to 

– audio recording of interviews aimed to minimize negative impacts of initial language 

barriers.  

A three-week pilot study in Manizales in November and December 2014 helped 

revealing the absent perspectives in the current understanding of Manizales’ risk 

management. Further, it allowed a critical interrogation in informal conversations with 

local actors to find out which gap or problem was relevant and feasible to address 

given my positionality, skills and resources.  

The sample of my informal conversations developed through snowballing. I quickly 

became aware of the role of epistemic communities or communities of practice in 

Manizales, as the sample became a closed group after meeting a few interviewees, who 

were focused on the environmental aspects of risk and hazard management. While I 

started to realise the centrality and importance of this epistemic community for the 

development of risk management in Manizales, I also saw the need to engage with 

actors who do not form part of the dominant discourse. I thus had additional informal 

interviews with scholars and practitioners who conducted vulnerability studies and 

worked in the field of development, culture and urban studies.  

Additionally to direct conversations with people, May (2011) examines different 

practices that researchers use to capture ‘reality’. I found that ‘strolling around’ as part 

of my participant observation has played a central role in experiencing my pilot study. 

Citing Bauman, May (2011) emphasizes that  
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[t]o stroll [...] is to listen, observe and experience and to expose theories 
and biographies to new and unfamiliar social settings and relations, with 
a view to enhancing an understanding of them (Bauman 1992, p.155). 

He continues by describing that 

[p]articipant observation is about engaging in a social scene, 
experiencing it and seeking to understand and explain it. The researcher 
is the medium through which this takes place. By listening and 
experiencing, impressions are formed and theories considered, reflected 
upon, developed and modified. It examines process of change and the 
ways in which people act in and make sense of their environments and 
how those, in turn, inform and influence their actions (May, 2011).  

Over the course of strolling around the city, I observed how a normalisation process 

took place: I became accustomed to aspects that initially challenged or surprised me, 

like the altitude and steepness of the streets, the operation of the bus services, lack of 

space for pedestrians, high amounts of waste, quickly changing weather conditions, 

and the greenness of the city’s outskirts. But on the other hand, I forced myself to 

regard what to me seemed normal as unfamiliar, such as the way research projects and 

university courses worked, the (physically) easy access to the local government and 

the reliable good quality water, sanitation and electricity infrastructure.  

 Resulting changes 

For the pilot study, I initially aimed to identify a set of ongoing and recently finished 

neighbourhood programmes, which address the topic of extensive risk management. 

The informal conversations and observations during the pilot study triggered two 

fundamental shifts from this initial aim: first, from focusing on small-scale risk per se 

to the question of integrated risk management to address extensive and intensive risk. 

At the same time, the thesis still highlights the potential instrumentalisation of the 

discourse of extensive risk to link disaster risk management and urban development. 

Second – as already mentioned – the focus shifted from investigating a particular 

programme in one or more settlements towards a city-wide perspective and a deeper 

appreciation of the historical and institutional roots that have explanatory power for 

the current management processes.  
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The first change came from the understanding that small-scale, frequent disaster risk 

in Manizales coincides with the risk which would manifest differently within the city 

depending on land use planning. For example, the spread of volcanic ash is estimated 

to have similar outcomes (e.g. respiratory problems) across the city. Small-scale 

landslides, on the other hand, depend highly on factors like soil characteristics, slope 

angles, settlement patterns and housing construction that show diverse patterns in 

Manizales.  

In agreement with the literature examined in the theoretical chapter, I found that 

extensive events disproportionally affect highly vulnerable populations, because of 

their high exposure to hazardous conditions and their lacking capacity to prevent, 

mitigate and adapt to risk. However, this does not mean in the case of Manizales that 

middle- and high-income people live without risk. I was frequently pointed to the fact 

that everyone is living at risk in Manizales. Inhabitants across income-levels 

mentioned their experiences with hazard events, and how they and their families were 

affected. Risk as an issue that cuts across socio-economic classes has also been 

observed by Zeiderman and colleagues (2015) in Bogotá in the context of uncertainty.  

As a result, differently positioned and empowered urban actors with 
widely divergent resources and forms of capital mobilize different tactics 
and techniques in response to different forms of uncertainty. Set against 
the modernist ideal of a politically unified, socially equal, and 
infrastructurally cohesive city, these responses reflect conditions of social 
and spatial fragmentation. Although unequally spread according to 
hierarchies of power and privilege, uncertainty frequently crosses social 
and spatial divides, occasionally uniting actors around a common 
problem or in pursuit of similar objectives (Zeiderman et al., 2015, pp. 
298–299). 

Hence the interest to act upon risk in Manizales is shared by people of different socio-

economic classes and might help to explain the relatively continuous interest of the 

local government in risk management, which goes beyond single, project-based 

interventions. Therefore, small-scale events enrich the analysis of risk management in 

Manizales, but an integrated perspective across risk at different scales is needed to 

understand the enabling environment for the city to manage them. 
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The reason for the second change comes from the limited explanatory power that one 

programme, like the Integral Urban Neighbourhood Upgrading (Mejoramiento 

Integral de Barrios, Appendix A) provides for understanding integrated risk 

management in Manizales. This is on the one hand due to the sheer variety and 

possibilities that the city offers to public and private organisations, academics and civil 

society to undertake risk management. On the other hand, the city has an extremely 

rich history which it is essential to grasp in order to understand the process of 

developing its approach. So far, most literature on Manizales’ environmental and risk 

management has focused on the decades since the late 1990s (Coles, 2013; Hardoy 

and Velasquez Barrero, 2014), when sustainability and disaster risk management were 

firmly institutionalised into urban planning and development. However, this period 

only provides one part of the foundations and the path dependencies that lead to 

today’s approach. Hence, this change addresses a critique that  

[…] a limited range of well-specified individual variables might obscure 
the deep historical roots of processes, suggesting that they are the product 
of more recent events than they actually are [...]. In so far as cities are 
routinely sites of assemblage, and hence multiplicity, urban outcomes are 
often best characterised as emergent from multiple overlapping and 
intersecting processes and events (Robinson 2011, p.7). 

 Main fieldwork 

I conducted the main fieldwork between August and December 2015. I applied three 

main methods over the course of the fieldwork to generate and compile data, because 

integrated risk management as a concept cannot be directly observed in the field. 

Primary data has been gathered through in-depth, semi-structured interviews with a 

focus on historical and institutional perspectives. They aimed to understand the 

underlying properties and interactions that configured integrated risk management (see 

Appendix D for sample questions). Further, I used participant observation as a method 

for following participatory, inter-institutional risk management processes in the city. 

Secondary data and documentation of the city has been compiled and revised, as it was 

central to consolidate Manizales’ rich history and comprehend the city’s formal 

approach to risk management beyond the narratives of institutional actors.  
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Sample size and saturation have been key considerations for reaching a balance 

between these three methods. Particularly, because saturation not only referred to the 

level of information which I required to answer my research question. It also reflects 

on the interview participants’ saturation and ultimately research fatigue with 

participating in similar research projects in Manizales.  

These considerations shaped the research in two ways: on the one hand, the decision 

to select in-depth, one-to-one interaction rather than more time-intensive participatory 

action research through workshops or focus groups. I was careful to select my 

interviewees based on their experience and expertise with different aspects of risk 

management in Manizales, and to gather nuanced and contrasting data through their 

different perspectives without producing too much overlap. On the other hand, the 

appreciation of high quantities and qualities of existing data and efforts to compile 

documentation that is not accessible online.  

In practice, the sample size has also been influenced by the timing of my research and 

the availability of potential interviewees. There were two major obstacles in regard to 

timing: one, which defined the end of my time in the field, related to Christmas 

preparations, which basically inhibited appointments after mid-December. The other 

obstacle were the elections of the mayor and governor in October 2015 (the new mayor 

came into office in January 2016). Particularly people affiliated with the government 

were busy campaigning or finishing projects within the government period and 

preparing the government transition, so they had limited time for interviews.  

 Primary data 

Semi-structured interviews can allow for in-depth conversations through clear 

guidance combined with flexibility. They usually follow a format in which the 

interviewer has a general guideline with key- and sub-questions but also the freedom 

to adapt their sequence, the level of detail of particular questions, and even depart from 

them or ask additional questions during the process of interviewing (Bryman, 2001). 

This flexibility is largely directed by the interviewer. However, there is also space for 

the interviewee to intervene, bring up additional points or rephrase. Where appropriate, 

I tried to foster this dialogical experience through clearly stating the aim of the 

interview in advance, as well as finishing it with questions such as “Is there anything 
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else you would like to contribute to the interview, that we have not talked about yet?” 

and “With whom do you suggest I should talk about this topic as well?”. Not all 

interviewees have been asked all questions. This happened either because new topics 

came up during the interview, or because questions have been skipped due to their 

irrelevance for this particular interview or due to time constraints.  

I used a mixture of what Bryman (2001) described as focused interviews and oral 

history interviews. In the latter, respondents were asked to recall past events. This was 

useful for soliciting answers about so-called critical junctures, which were framed as 

moments that interviewees perceived as crucial for developing integrated risk 

management in Manizales (0). Open questions not only stimulated an identification of 

these critical junctures, but interpretations and reflections how they evolved (their 

antecedent conditions) and what they were contributing to (their legacies). At this 

point, the interview turned from an oral history into a focused one.  

The interview guide consisted of four blocks of questions (see Appendix D for a 

sample): 1. Covering the role and responsibilities of the interviewee, 2. The critical 

junctures that contributed to integrated risk management and the meaning of 

‘integrated’, 3. The capacities and requirements that are relevant for providing an 

enabling environment for it, and 4. The city-wide perspective and working with 

vulnerable groups. Before and during each interview, the sub-questions were adapted 

to suit the expertise of each interviewee, the specific objective and progression of the 

interview. However, I aimed to keep the sequence of asking for critical junctures 

before discussing the meaning of ‘integrated’ consistent throughout the interviews to 

stimulate more specific and practice-oriented rather than purely conceptual and 

theoretical responses. 

• Institutional interviews 
 

I conducted 30 in-depth interviews with institutional representatives (of which five 

were attended by two interviewees, and one by five) in Spanish. They were either in 

the office of the respective institution or a location chosen by the interview partner. 

Interview data was collected between September and December 2015 and their 

duration was between 45 and 80 minutes, depending on the interviewees’ schedules. 
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Seventeen interviews were recorded with a voice recorder, while the rest were not 

recorded because interviewees did not consent to this; one recording was found to be 

largely inaudible due to unexpectedly high background noise coming from car traffic 

and construction sites. In all cases, details of the interview, such as location, date and 

main themes have been documented. Further, notes in English were taken during the 

interview and complemented immediately after it, so that data could be rapidly 

extracted from those written notes as well. 

For understanding the development of integrated risk management from an 

institutional perspective, I applied a non-probabilistic, purposive sampling strategy. 

The first step was to identify the actors and institutions shaping Manizales’ approach, 

including local government, civil society, academia and private institutions, to gain 

thick and multi-faceted reflections on integrated risk management. My participation in 

a professional course on disaster risk management for Latin America and the 

Caribbean (Curso de Educación Superior Sobre Gestión Integral de Riesgos y 

Desastres), which was conducted by the National University in Manizales in the first 

week of September, proved to be instrumental. It enabled me to create and discuss a 

list of potential interviewees and leading experts and representatives of risk 

management in the city, which I used as a baseline to identify additional people that 

are currently in leading positions with responsibilities for risk management. Where 

only part of the institution was working on risk management, I sought to talk to the 

person responsible for this particular sub-unit. Additionally, the course allowed me to 

get in contact with actors whose work has been influential in the late 1980s, 1990s and 

early 2000s, and who have since retired or continued to work as independent experts. 

Although I always contacted only one person in a leading position, many interviews 

ended up being conducted with this person plus several team members. They often had 

longer work experience in risk management and were serving multiple government 

periods. As many worked on the operational rather than decision-making level, they 

provided valuable additional information to their bosses’ answers.  

• Complementary interviews 
 

Although my study focused on city-level disaster risk management, I also aimed to 

capture complementary larger- and smaller-scale perspectives. I conducted interviews 
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with six people of different units within the National Disaster Risk Management Unit 

in Bogotá as well as two former members of the regional government. Further, I talked 

with three international experts, who have been involved with Manizales as a case 

study in research projects and policy discourses since the 1990s.  

For the more detailed, smaller-scale and experiential perspectives on living at risk in 

Manizales, I was aware that I could not get a representative voice for the heterogeneous 

communities of the city. I thus decided to follow public institutional processes to 

identify community leaders, who actively engage with the local government 

institutions in topics of land use planning and risk management. I aimed to elicit their 

understanding how institutional risk management has changed over time and how it 

manifested in their neighbourhood. Therefore, I talked informally to several 

community representatives at public events and municipal council meetings to explore 

opportunities to gain access and contribute with my research to a community. This led 

to a small investigation of the neighbourhood Campamento, whose challenges with 

fragmented risk management and a neighbourhood upgrading programme were 

outlined in the Introduction. The methodological details and analysis of this case can 

be found in Appendix A. 

• Participant observation 
 

Participant observation has been used in this research as a method for following 

participatory, inter-institutional risk management processes in the city. My role as a 

participant as observer is defined by May, whereby a  

[…] person adopts an overt role and makes their presence and 
intentions known to the group [in an] attempt to form a series of 
relationships with the subjects that they serve as both respondents and 
informants. This role often means becoming a ‘fan’ who desires to 
know and understand more from people within the setting. It does not, 
however, mean attempting to act as one of the groups studied (May, 
2011, p. 172).  

Extensive notes of everyday observations were taken in a journal. Additionally, I 

followed several municipal processes, cultural events and academic events related to 

risk and environmental management, the built environment and urban development. 
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The different events refer to participatory observations 
Source: Author 

These included, for example, public and community activities around the development 

of the new land use plan, the commemoration of the 30th anniversary of the Nevado 

del Ruiz eruption, as well as political campaigns. Table 3-1 summarizes the main 

methods for gathering primary data. 

Table 3-1 Summary of data gathering methods  

 

The timeline in Figure 3-1 captures the main activities of primary data gathering 
during the main fieldwork period. 

 

Figure 3-1 Timeline of the primary data collection during the main fieldwork.  

 

Source: Author 
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As already mentioned, I audio-recorded conversations upon previous consent by the 

interviewees. Informed consent in the project meant that each interviewee received an 

information sheet with project details (aim, contact details, and ethical clearance 

information from UCL) as well as a copy of their informed consent, which detailed the 

conditions of anonymisation (if wished for), how information will be shared and 

published, and the participants’ right to withdraw from the study during the interview 

or at any point until the end of the fieldwork, which did not happen. Both documents 

were shared in advance if the interview was agreed by e-mail and as a hard copy on 

the day of the interview. 

The municipal, academic and cultural events of my participant observation were all 

public, and I did not have any restrictions to audio-record them. 

The recording, according to Bryman (2001), has the following functions: 

• To correct natural limitations of our memories; 

• To allow more thorough examination of what people say;  

• To permit repeated examinations of the interviewees’ answers;  

• To open the data to public scrutiny by other researchers; 

• To counter accusations that an analysis might have been influenced by a 

researcher’s values and biases;  

• To allow data to be reused in other ways. 

In my case, audio recording has been particularly valuable due to my Spanish skills as 

well as my limited familiarity with local cultural expressions and political and 

institutional references. Re-listening and transcribing were immensely valuable 

processes to deal with issues such as acronyms of institutions, names of politicians and 

numbers of laws, and to resolve confusions that came from taking notes in a mix of 

languages. Transcriptions and data organisation were done upon my return to London 

(see section 3.5). 

 Secondary data 

Manizales shows characteristics of a knowledge city, which Edvardsson and 

colleagues (2016, p. 538) refer to 
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[…] as cities in which both the private and the public sectors value 
knowledge, nurture knowledge, spend money on supporting 
knowledge dissemination, and discovery and harness knowledge to 
create products and services that add value and create wealth. 

In the case of Manizales, knowledge has been produced and documented over its long 

history in environmental and disaster risk management. This suggests a high quantity 

and quality of data and analytical publications that aim to describe and explain its 

condition.  

I agree with Flyvbjerg’s call to move documents from being considered as static 

objects towards dynamic and networked calls for action (Flyvbjerg, 2001). He argues 

that documents always have a dual role in linking to action; they are both an agent and 

a recipient. Therefore, not only their content has to be considered, but also their 

production and consumption. In order to scrutinize existing documents and their roles 

for integrated risk management, I paid particular attention to the following, non-

content aspects: 

• Which documents are mentioned in which contexts (e.g. during the 

interviews, in a public debate I observed, in a lecture I attended) and by 

whom (e.g. a practitioner, an academic, a community member)?  

• Who are the authors, co-authors and potentially also funders of this 

document? 

• What type of document is it and what authority does it bring about? 

Apart from formal documents, I also gathered grey literature and informal 

communication documents such as letters written by the community leader to the 

municipality, meeting notes or student logs from their fieldwork. Through these, I 

aimed to gain either more specific insights into a certain programme or case or to keep 

up-to-date with quickly changing, ongoing developments. 

For example, in the case of the neighbourhood of Campamento (see Appendix A), I 

received project reports and GIS data from the National University of Colombia, as 

well as legal documents and letters from the community leader and a lawyer about the 

communication between the community and different institutions such as the 

environmental agency CORPOCALDAS and the Mayor’s Office. Together, they 
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provided valuable insights into the risk levels of different parts of the neighbourhood, 

the genealogy of the imminent eviction order, why it had not been executed so far, 

how and why the community resisted, and what mitigation and neighbourhood 

improvement measures had been taken or proposed.  

Throughout the fieldwork, I also assembled publications and news articles on 

environmental and risk management and urban planning, including those from the 

city’s main newspaper La Patria, as well as regional and national newspapers (El 

Tiempo, La Semana) and online platforms and websites of the Municipal Council and 

Mayor’s Office, Twitter feeds of the main risk management institutions, Facebook 

pages of collectives and community-based organisations, amongst others.  

 Reflections and shortcomings 

A central aspect to the in-depth, single case study, problem-and-theory-testing 

approach of this thesis is the identification, framing and questioning of key 

assumptions and their contribution to theory-building (Alvesson and Sandberg, 2011). 

Throughout the research process, I was contesting my ideological assumptions, which 

continuously reframed my thinking about the city. This included, for example, not 

asking myself “Why don’t people move to safer areas?” but trying to understand 

“What are their reasons to live on hazardous slopes?” Hence, constant reflections 

formed a central part of this thesis and can be clustered along the following three 

aspects. 

• Working with gate keepers 
 

Gate keepers and key informants played a central role in my research and one that goes 

beyond helping with access to certain institutions and people. Rather than being 

cautious of their power in terms of biasing my results, I actively embraced this bias. 

This relates to the changes in the case study approach, which have been outlined in 

section 3.3.2. Instead of highlighting neighbourhood voices to examine the challenges 

and limits of integrated risk management in Manizales, I approached these critiques 

through an in-depth analysis of the dominant, expert-led discourse at the institutional 

level. Therefore, for example, I intensified the snowballing of interviewees in order to 

identify the influential networks for integrated risk management in Manizales. This 
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allowed me to see how actors within these networks meander between different 

institutions, job positions and responsibilities to establish and maintain a dominant 

discourse.  

I generally found people in Manizales to be experienced research participants, so 

access was rarely openly denied. Additionally, I was welcome at many public events, 

particularly in relation to the new land use plan, which allowed me to engage with 

speakers and meet key people. A severe difficulty was that many scheduled meetings 

were cancelled at short notice, postponed to infinity or the interview partner did not 

show up, in which case I aimed to find a gatekeeper to introduce me to this person. 

• Leaving the case study 
 

Finishing my data gathering phase introduced the critical phase of leaving the case 

study as well as arriving back in the university environment in London, where my 

reflections continued. Many scholars talk about the challenges of entering and 

accessing a case study, particularly in relation to overcoming research fatigue or 

scepticism and mistrust of communities (Clark, 2008). However, comparatively little 

is written about how to leave it (Yin, 2003). I regret that I have not carefully considered 

this issue while in Manizales. As my research reached a natural and anticipated rather 

than abrupt end, it would have allowed for better preparation of my leave, clearing of 

expectations and plans for future exchange. Rather, I have to admit that I left the city, 

simply saying good-bye to the people that have enabled and enriched my time in an 

evening of a shared dinner. Nevertheless, I aspire to go back to Manizales after 

completing this PhD to present, share and discuss the results of this research. 

• Reflections from London 
 

May (2011) highlights that being immersed in fieldwork also implies that some of the 

reflections are only possible after withdrawing from the site, and after a certain 

distance has been reached. However, this distance does not mean that the process of 

producing the analysis and writing up the thesis becomes disengaged from the context. 

Rather, I found that being back in London made me more conscious about how 
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institutions work on risk management here, which I found useful to implicitly compare 

and contrast with my experience from Manizales.  

Two important reflections refer to the validity and confidence of the findings. On the 

one hand, Manizales can be investigated through its high number of detailed accounts 

that document its development. These include policy documents, working contracts, 

research reports and other forms of data, which are often freely accessible online due 

to the transparency policies of government institutions. The sheer quantity of 

secondary information, often in multiple and frequently updated versions, posed an 

enormous challenge not only for filtering and processing data for the analysis, but also 

for getting factual information for the case study chapters correct. 

The second challenge came from the expert-based approach, where I sought to 

interview people that had experience and expertise related to particular institutions. 

Especially actors from previous local governments as well as the private sector 

declined or did not respond to interview requests and are underrepresented in the 

analysis. Further, sensitive information and stories were occasionally shared off the 

record. Although these often more political and opinionated insights have been 

valuable to develop the direction of the research, its content was not explicitly used in 

the thesis. 

 Organising and transcribing data 

Data organisation took several steps. I organised my digitised information according 

to date as well as method and kept interview files anonymised and on a separate hard 

disk.  

I decided to fully transcribe the institutional interviews to provide an in-depth analysis 

of the critical junctures and the development of integrated risk management in 

Manizales. This supported my analysis not only through the product of having 

transcripts, but also through familiarizing and re-examining my data in the process of 

transcribing. According to Davidson (2009), transcription is widely accepted to be  

[…] a process that is theoretical, selective, interpretive, and 
representational (p.37). 
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It is due to the multitude of decisions that are being made while transcribing as well as 

the potential for simultaneously starting with the process of analysis that I decided to 

transcribe the interviews myself. This brought about the limitation that I never 

formally learnt how to write in Spanish and, hence, transcribed phonetically rather than 

orthographically correctly. Although this severely limits the potential for this data to 

be used by someone else, the agreed confidentiality with the interview participants 

would have inhibited this option in any case. 

I focused on the verbal content and made note of significant non-verbal interactions, 

such as longer breaks and interruptions of the interviews, emotions such as laughter, 

and – in the case of multiple interviewees – kept track of the speakers. Repeated short 

phrases and filling words such as ‘digamos/let’s say’, ‘pues/well’ have been repeated 

twice maximum, but otherwise no adaptation of speech has been made.  

Framing it along the spectrum from naturalism, which refers to as much detail as 

possible, to denaturalism, the transcription can therefore be attributed rather to the 

latter (Oliver et al. 2005 in Davidson, 2009). This corresponds to the interpretative 

analysis undertaken in this thesis as opposed to detailed conversation and linguistic 

analyses.  

Conducting the interviews in Spanish implied the need for translation to English. I 

decided that having a full Spanish transcript is useful to keep the analysis as close to 

the original data as possible and English became the language in which I wrote up. 

Hence, I transcribed and coded in Spanish. However, the names of the codes and 

selected quotes are in English.  

There are various approaches to coding and thematic analysis and I used the software 

MaxQDA to facilitate the process of clustering interview sections and allocating them 

to different aspects of the research questions. Hence, I started with an almost deductive 

approach, which was complemented by inductive codes. I decided to code the 

interviews in order of their perceived richness and complementarity, rather than in 

chronological order and found that, similar to Guest’s study, 

[…] the full range of thematic discovery occurred almost completely 
within the first (twelve) interviews (Guest, 2006, p. 66). 
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As a final point of the data organisation, it is important to highlight that I selected 

direct quotations to capture narratives from the interviews, which use examples to 

illustrate an argument or a description in the voice of the different actors. For reasons 

of fluency of the narrative, quotes are slightly rephrased.  

 Analysing critical junctures towards an enabling environment 

As outlined in the theoretical chapter, using critical junctures as analytical framework 

for a ‘good practice’ case study like Manizales allows for elaborating why and how 

the enabling environment of the city emerged and consolidated. 

Aligned with the epistemological stance of this thesis, the analysis takes an 

interpretative approach. This means that the research engages with the reflections of 

actors’ experiences, which interviewees assign a major significance to rather than the 

researcher taking an authoritative approach to come up with a definitive list of critical 

junctures. The analytical approach is aligned with what Smith et al. (2009) call 

‘interpretative phenomenological analysis’, where  

the researcher is engaged in a double hermeneutic because the researcher 
is trying to make sense of the participant trying to make sense of what is 
happening to them (p.3). 

Although originating from psychology, phenomenological analyses have been 

increasingly taken up in other social sciences to draw generalisations from thick 

descriptions of lived experiences (Kyburz-Graber, 2007). 

One potential approach to examine the enabling environment of a ‘good practice’ city 

is to conduct a comparative analysis, such as comparing Manizales with another 

medium-sized city or comparing its disaster risk management to environmental 

management for cross-sector analysis. In contrast, the analysis of critical junctures, 

which is used in this thesis, allows for an in-depth and highly contextualised 

longitudinal perspective, into which experts from other contexts can plug in to learn 

from the case study. Or in other words: I will use a multitude of critical junctures to 

explain one outcome in the same unit of analysis, which is the enabling environment 

for integrated risk management. As outlined in the theoretical chapter, the critical 
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junctures approach for Manizales allows for analysing patterns of drastic as well as 

gradual change in disaster risk management.  

Experience is the central component of a phenomenological analysis of critical 

junctures. Therefore, the empirical analysis of this study is limited temporally to those 

critical junctures which I could gather primary, experiential data for. Earthquakes in 

the 19th century in the city can be considered critical junctures for developing the 

seismically resistant and vernacular bahareque architecture in Manizales. However, 

this and similar historical critical junctures will be described in the case study chapters 

(chapters 6 to 8), based on secondary literature, to provide a background to this thesis’ 

analysis. This historical background in Section 2 is further essential to embed the thesis 

of Manizales into national developments. Hence, Section 2 (chapters 4 to 5) also serves 

to outline the relationship between the city and the nation in order to support a better 

understanding of those critical junctures which were experienced by the interviewees. 

As explained in the theoretical chapter, a critical juncture can be understood as an 

intense moment of decision-making and a room for manoeuvre (Capoccia, 2016). It is 

often triggered by a crisis or cleavage, which in turn relates to the antecedent 

conditions – the existing context – in which this crisis occurs. Critical junctures 

produce several kinds of legacies: They might affirm the previously existing, so-called 

antecedent conditions. However, they might also lead to gradual or abrupt changes 

(Collier and Collier, 1991). In a hypothetical example for disaster risk management, 

an antecedent condition might be that people live in a flood-prone area. Once a flood 

occurs, people have to evacuate and loose most of their properties, which triggers a 

crisis. A critical juncture might refer to a moment of decision-making: is it possible to 

improve the building standards and living conditions in-situ, or would the community 

have to relocate? This decision will have a legacy not only for the inhabitants and their 

livelihoods but can potentially also serve as precedent for future decisions about 

relocations from flood-prone areas. 

For the case of Manizales, it is important to consider that the more advanced the risk 

management, the more depending the legacy becomes on antecedent conditions. This 

is in line with Capoccia and Keleman (2007), who say that critical junctures trigger a 

path-dependent process that constrains future choices.  
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The terms antecedent conditions, cleavage/crisis, critical juncture, legacy, which are 

described in Figure 2-6 in the literature review, are used to structure the analytical 

chapters. They are defined by their implicit functions, such as providing a room for 

manoeuvre and accelerated decision-making. The focus on a functional definition of 

these terms implies that similar moments can therefore be allocated to different terms. 

For example, the management of landslides can in one case be the crisis, as happened 

in Manizales’ housing crisis in the 1960s and 1970s, when rural-urban migrants started 

to settle on hazardous slopes. In another case, it can be seen as the critical juncture 

itself, as happened in the so-called Tragedy of Cervantes, which will be analysed in 

section 6.4. 

The wealth of existing literature about disaster risk management in Manizales analyses 

its history chronologically along defined time periods from its foundation to now (see 

Giraldo Mejía, 2003, for an example of architectural history). However, this analysis 

of critical junctures provides a different angle, because it is structured along three 

thematic streams, related to 1. Hazard and disaster events; 2. The built environment 

and land use planning; 3. Strategies and frameworks. In a first step of analysis, these 

three thematic streams were developed following the importance that interviewees 

gave to three critical junctures in the development of Manizales’ integrated risk 

management. These were 1. The eruption of the volcano Nevado del Ruiz in 1985, 2. 

The Law 93 of 1997 about land use planning and the first land use plan 2001 and 3. 

The Law 1523 of 2012 about the national system for disaster risk management. Based 

on the thematic coding of interviews about these three events and the content which 

precisely characterised them as critical junctures, the three themes emerged. In a 

second step, the other identified critical junctures were then clustered around the same 

three thematic streams. 

It is important that critical junctures are identified by interviewees through their 

function as crunched periods or moments of decision-making, rather than a specific 

structure. Therefore, an earthquake can be analysed as a critical juncture related to 

hazard and disaster events in one case, while the establishment of a seismic 

construction code, which is clearly linked to it, can be analysed as a critical juncture 

in the thematic stream of land use planning and the built environment. 
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One shortcoming, which is important to point out, is that critical juncture analysis also 

relates to the analysis of contingencies; it illustrates what happened in the context of 

what could have happened (Hogan, 2006). Although I asked interviewees about 

alternatives to the decisions that have been made, this question did not result in specific 

and rich answers. This might on the one hand relate to the time of the critical juncture 

– often several decades back. On the other hand, it reveals that critical junctures do not 

refer to simple choices, but a complex set of decisions taken in accelerated, intensive 

moments. They are often not made based on a clear range of available alternatives, but 

rather emerge from difficult negotiation processes and the collaborative development 

of solutions. The contingency for this thesis can therefore be only seen indirectly 

through the introductory comparison between Manizales and other Colombian 

medium-sized cities such as Mocoa (Box 1-2), rather than in a specific critical 

juncture. 

Finally, it is clear that the three thematic streams (hazard and disaster events, land use 

planning and the built environment, and strategies and frameworks) do not appear in 

isolation and rather interact in several ways. Hence, the chapters on the streams make 

frequent cross-references and a timeline is provided in the introductory section of the 

critical juncture analysis to illustrate temporal correlations between the three thematic 

streams. In analysing their relations and processes, these critical junctures can support 

a better understanding of the development of an enabling environment of integrated 

risk management.  

 Analysing integrated risk management 

The theoretical chapter has outlined how enabling environments have been discussed 

in the literature on risk management but have not yet focused on ‘integrated’ 

approaches. Further, it highlighted that integrated resource management can provide 

insights into characteristics and dynamics to better understand integrated risk 

management. This section explains how the notion of ‘integrated’ risk management 

has been analysed through interviews and how that relates to existing risk management 

policies and practices in Manizales. Similar to the analysis of the critical juncture, an 

interpretative approach is sought to reveal different understandings of integrated risk 
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management, conceptually and in practice. Hence, it draws again from local 

testimonies of institutional actors to elicit shared and contrasting views.  

In the first step, interviews have been analysed in regard to the definitions that 

interviewees gave for the word ‘integrated’ in integrated risk management (gestión 

integral del riesgo). A preliminary analysis of the first interviews already revealed that 

the discourse of integrated risk management is very advanced and solid in Manizales. 

This is manifested in a powerful, almost hegemonic narrative about its strategic 

components, which have been coherently and consistently explained to me by various 

institutional actors. However, this shared discourse strongly rests on the four 

components of disaster risk management – understanding risk, risk reduction and 

mitigation, disaster management and risk transfer – which correspond to the 

Colombian national framework (see section 2.4.3). 

Hence, the critical question for understanding integrated risk management in the city 

of Manizales became: What does the word ‘integrated’ mean in Manizales? What is it 

adding to the existing, national-level discourse of disaster risk management? In 

recognising integrated risk management as an emerging concept, and drawing on 

primary and secondary data, I took a three-tiered approach to analyse it. 

The first part relates to the diversity of interpretations from the interviewees, which 

revealed more personal and intuitive reflections, because the term ‘integrated’ has not 

been collectively discussed at the institutional level before. The second, parallel 

analysis was therefore a critical reflection on whether there is a value in taking a closer 

look at this term in the specific context of Manizales. I reviewed norms, laws and 

strategies regarding their direct or indirect conceptualisations, which might have 

formally guided the integrated risk management approach of Manizales. The diverse 

ways of understanding ‘integrated’ also meant that there are or were a variety of 

practices that manifest and inform this understanding, which formed the third part of 

the analysis. The analysed programmes, which were identified by interviewees as 

(partial) examples of integrated risk management, illustrate how integrated risk 

management can potentially become a driving component of strategic urban 

development. 
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 Summary 

This chapter started with framing the research in terms of its epistemological tensions 

of positivist and constructivist understandings of risk. It justified why and how a 

single, ‘good practice’ case study like Manizales can provide insights into the 

development of integrated risk management. The foci within the case study are on the 

institutional and city levels. I therefore selected the methods for collecting fieldwork 

data through interviews, participant observation and secondary data. They were 

subsequently analysed using critical junctures to understand the processes and 

relations of hazard events, land use planning and the built environment as well as 

strategies that together created an enabling environment. The chapter finished with the 

analytical steps to interrogate interviews, norms and plans, as well as practices to gain 

insights into the contribution and added value of ‘integrated risk management’ for 

improving the understanding the city’s approach. Figure 3-2 summarizes the analyses 

in relation to the research questions, as well as their allocation to different chapters. 

The following two chapters will analyse the historical and contemporary context of 

Manizales to provide a thick description of its characteristics and the drivers that 

shaped the emergence and consolidation of disaster risk management in the city. 
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Section 2 Case study context 

Following the theoretical and methodological foundations elaborated in the previous 

chapters, this section seeks to elaborate on the first sub-research question (see Figure 

3-3). It is based on a qualitative analysis of the city’s historical and contemporary 

context with a focus on the hazardous natural environment, socio-spatial 

characteristics in relation to changing risk and urbanization patterns, as well as 

institutional capacities. This section illustrates in detail how disaster risk 

management in Manizales has, since the foundation of the city, been a challenge, 

which has been addressed by multiple institutions, actors, and sectors. 

 

 

  

Figure 3-3 Outline of Section 2 
Source: Author 
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 Historical case study context 

This chapter provides a reading of the history of Manizales from the perspective of 

risk. It is based on primary and secondary data and addresses key questions for 

understanding the particular form of urban development and disaster risk management 

in Manizales.  

• Why was the city founded in such a hazardous area?  

• What were the benefits that justified large investments in its 

reconstruction after several devastating events (fires and earthquakes) 

in the 20th century?  

• Why does the city have a high level of resources and prosperity relative 

to the rest of the country?  

• Why and how does Manizales, as one of several technocratic ‘good 

practice’ cities in Colombia, stand out in the field of disaster risk 

management?  

 

These questions touch on a variety of fields, which are crucial to understand the unique 

features of Manizales in a Colombian context, and which structure this chapter: 

• Urbanisation and the built environment  

In this section, I outline the spatial manifestations of population growth in the city. 

They relate to the production and intensification of urban risk on the one hand; and on 

the other hand, to the development of planning and design solutions by residents and 

institutions in reaction to, and anticipation of, natural hazards such as earthquakes and 

fires. Central messages of this sub-section stem from the clear correlation between 

available low-risk land and urban growth, as the city expanded first from the low-risk, 

west-east plateaus towards the slopes to the south and north. It is correct to say that 

low-income, informal dwellers had to settle on highly hazardous terrain. However, it 

is key to point out that middle and high-income inhabitants also live at risk, thereby 

making risk an inclusive and city-wide issue. Therefore, risk management is not only 

a matter of addressing what is typically framed as vulnerability and development, it 

also has a strong component of managing hazards for people that have the financial 
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capacities to mitigate and recover. Another highlight is the significance and 

endogenous development of technical and/or artisanal expertise in building design, 

which has manifested in the city-wide implementation of bahareque (vernacular 

construction techniques), as well as the prominence of culturally important, 

seismically resistant buildings like the Cathedral of Manizales.  

• Economic geography, particularly coffee production and trade 

This section describes the particular economic position of Manizales and Caldas within 

Colombia, which closely links to its location in Colombia’s Coffee Region (Eje 

Cafetero). Local and regional economic development is relevant to understand the 

relative resourcefulness of Manizales’ urban disaster risk management. The national 

government treated coffee differently to other agricultural products and export goods 

(in regard to export taxes, amongst other things) due to its high dependency on 

international market prices. Powerful federations supported small-scale production in 

overcoming various crises, although the relative importance of the coffee economy for 

Colombia in terms of Gross Domestic Product (GDP) drastically decreased. From the 

perspective of Manizales, a closer look at the economic geography expands on the 

roles of the mountainous terrain for transport networks (trade) and as an urban attractor 

of mostly rural migrants in times of civil war.  

• Institutional development, particularly technocratic and decentralised 

leadership 

The final part elaborates on how Colombian technocrats established their power and 

influence in politics and policy. They were appointed to influential government and 

advisory positions and entrenched themselves into the political system to a degree that 

the potential costs of not having or firing them threatens government officials on 

national, regional and municipal levels. It seems logical that Manizales as a city with 

its five large universities has many assets regarding scientific investigation and 

knowledge. This section embeds these assets into the Colombian context and thereby 

provides a perspective on the processes of experts influencing policies. Hence, it 

allows a reading of this city along with other Colombian cities that are well known for 
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Source: OCHA. Available from www.cybercol.com/colombia/grafdept/ [Accessed: 30 October 2018] 

 

being technocratic and highly regarded in their fields, such as Cali in the health sector, 

and Medellín in regard to transport. 

 Urbanisation and the built environment 

 Colonising, not conquering the city 

Archaeologists found evidence of the aboriginal communities Quimbayas, Apias, 

Ansermas and Pijaos settling in the resource-abundant area of today’s Manizales. The 

environment has also played a key role since the beginning of the colonisation efforts 

in Colombia, which started in the 16th century. As the following figure indicates, 

colonisation patterns aligned with the topography of the country, such as the Andean 

mountains with the peaks of Tolima and Ruiz (bottom), and the rivers such as Río 

Magdalena (to the right) and Río Cauca (to the left) (Restrepo, 1982).  

 

Figure 4-1 Topographical map of the Department of Caldas 
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Many of the regions’ pathways thus went from the north-east to the south, and strategic 

towns for trading were established, including Honda in 1560 and Mariquita in 1549. 

Further, forest resources were central for artisanal engineering and providing road 

infrastructure, bridges and means of transport.  

On the other hand, the seasonal climate, particularly the winter in the Andes, strongly 

inhibited trade and transport for large parts of the year and caused many fatalities of 

people and livestock. These conditions presented a strong trade-off for people keen to 

utilise the highly fertile volcanic soils around Manizales and open the area to trade 

despite the harsh weather (Restrepo, 1982). 

Manizales was founded in an era known as Antioquian colonisation, which began in 

the early 19th century and aimed to find strategic places for increasing productivity and 

trade, as well as for providing military strength. From Neira, the so-called ‘Expedition 

of the 20’ provided the foundations for establishing the city of Manizales in 1848. 

Those ‘Fundadores’ chose the location of Manizales for various reasons. Mejía (1991) 

argues that it was foremost the location for military defence, and the potential to allow 

the state of Antioquia to reaffirm their dominance in this zone. Commercial interests 

followed only later on. However, the border that was created with the city for military 

reasons also aided it to become an economically strategic point, with ways crossing to 

Cartago and Honda as well as Mariquita and Neira. The abundant, productive forests 

and good climatic conditions provided a favourable environment to settle down there 

and several residents of the earlier established towns Neira and Salamina had already 

encountered potential for mining activities. Hence, it is argued that the choice of 

establishing a town in this location was for the benefit of the overall region. 

Additionally, its conditions also provided the ground for rapid development and 

attractiveness of the city itself in its early years.  

On January 1st, 1850, the city was officially recognised and first military moves and 

battles in Manizales were in 1851, 1854, 1860, 1876 and 1885 (Restrepo, 1982). With 

the recognition of the city quickly came the first civil and juridical authorities, as 

Colombia was in a general process of territorial organisation (Estados Soberanos) 

following wars and migration. As part of far-reaching administrative and judicial 

reforms, the decades after 1850 were characterised by changes towards a concept of 
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individual land ownership and a land market that protects individual property rights. 

At that time, this meant the confiscation of common lands, particularly those from the 

Church and municipalities, which were previously prohibited from being sold or 

bought (De la Cruz-Vergara, 2018).  

Until the beginning of the 20th century, it can be argued that Manizales developed in a 

very inclusive way. During fieldwork conversations, several people highlighted that 

Manizales was not conquered, but founded. The intentional foundation of the city, as 

opposed to a transition from an agricultural to an urban society or processes of 

conquering often indigenous peoples’ lands, implied that while the population was 

socially diverse, it still developed as one society, which is for example manifested in 

relation to the artisanal construction techniques of buildings (Academic interview 6, 

12.12.2014). 

Demographically and in terms of occupied land, the city’s development was very slow 

in the beginning, growing from 13 hectares in 1859 to 21 hectares at the end of the 

century, counting 24,700 inhabitants by 1905 (Restrepo, 1982).  

 Early relations between the environment, urban planning and 
architecture 

Since its foundation, Manizales architectural design and land use planning were 

closely related to its environmental conditions and resources. Early growth of the city 

and the development of its infrastructure came along with a continuous movement of 

soil – forest clearing and logging, the construction of terraces, and piling soil. The 

following Figure shows the neighbourhoods and districts, which are used in the 

remaining part of the chapter to illustrate the city’s patterns of growth and land use. 
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Early colonisers used techniques, which were traditional in their place of origin to 

build basic structures such as the church, a market place and a cemetery. However, 

local adaptations in construction and design soon began to emerge. For example, the 

original outline of the town followed the distinct orthogonal rectangular form of the 

Spanish colonisers, hence, a main square based on 20 lots. There is evidence that 

people from Manizales soon began to subdivide those lots to create smaller units. This 

generated high population density and a difference between residential structures and 

animal husbandry. Some authors argue that it also fostered the establishment of a 

strong social fabric in the city (Giraldo Mejía, 2003).  

Further evidence for local adaptations related to the environment emerged after a series 

of seismic events, particularly the strong earthquakes in 1875, 1876, 1878 and 1884. 

The last one, particularly, caused significant damage to residential buildings and the 

church. However, it is documented that one house built on the ground floor in tapia 

and other ones in guadua, did not suffer any damage. This gave rise to what became 

known as ‘temblorero’, the shaking style, which became then the ‘building code’ for 

all residential buildings in the city (Valencia Llano 1990 in Chardon, 2006).  
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Photo credit: Unknown source, photo taken by the author from a photo at the public exhibition 
“Manizales de Ayer” 

“In this first period, there seems to have been an interesting thing, because 
the city started with the technology of tapia [adobe walls]. It was 
implemented around a rectangle in the centre. The material, the construction 
which was used was of vernacular character. In the decade of earthquakes 
between the year 1879 and 1884, the main church was destroyed. First it was 
damaged, they were reconstructing it, and the seismic event of 1884 came 
and it broke down again. And then the bahareque emerged as vernacular 
architecture for the urban environment.” (Academic interview 17, 
01.12.2015) 

 

 

 

 

 

 

 

 

Photo 4-1 Train station of Manizales  

 

As mentioned before, the region’s economic development was strongly limited by the 

harsh winter conditions, which inhibited trade and transport during the rainy months. 

Due to the increasing economic pressure to overcome the trading obstacles, a cable car 

was built from 1913 to 1922 between Manizales and the trading town Mariquita. 

Designed by an Australian engineer, it was the world’s longest route at that time with 

72.6 km. The cable car was constructed alongside the train of Caldas (see Photo 4-1), 

which was finished in 1927 and partly financed by the compensation money Colombia 

received in 1923 from the separation of Panama (Poveda, 2003).  

The thriving economic activities and employment opportunities also became attractors 

for rural migrants, and the population roughly doubled between the beginning of the 



125 
 

century and 1923 to 51,800 people. The locations of the train station and cable car to 

the east of the city provided a pull factor for settlers to move out of the centre, and the 

urbanised area grew annually by 20% (1905–1923), following the shape of the plateau.  

The areas at the outskirts, known as La Cuchilla (the Knife) had distinct environmental 

characteristics, such as highly humid soils, a lagoon, and abundance of the bamboo 

species guadua. Along with expansions of the city came an increasingly clear 

architectural and planning style that was distinct from other Colombian cities. Guadua 

was previously used like any other type of wood. Increasingly, its implementation into 

walls, floors and roofs became adapted by the local population to Manizales’ steep 

topography. This led to the artisanal construction technique called bahareque in Barrio 

Los Agustinos at the beginning of the 20th century. The high levels of resistance of 

guadua and its dimensions allow this material to conform a canasta structural (a 

structural basket) that frames pillars, soil and roof and is well adapted to the terrain 

(Giraldo Mejía and Mertins, 2000). 

The works to drain the lagoon in Los Agustinos allowed the outskirt neighbourhoods 

to better connect themselves with the centre. They were able to establish a second 

market place and increase activities between the two locations. It was also at that time 

that the concept of the barrio (neighbourhood) manifested, understood by its 

inhabitants as a limited space of one part of the city with some relations to the rest of 

it. The focus is on the residential area, as it simultaneously relates and separates the 

public space (street) and the private (house). The streets played an important social 

role. Horizontally, they had the function of connecting basic elements such as the 

residential areas and public spaces and incorporating natural landscapes and buildings 

that configure the barrio. Vertically, many houses had balconies on the second floor, 

which often went around the corner. They created comfortable spaces for the residents 

away from the noise and protected from the sun and winds (see Photo 4-2). The 

topography oftentimes hid the spacious outline of the multi-family houses, as the street 

level did not reveal the number of floors of the interior. Shops were often located on 

the ground floors; thus, streets were full of activities and central to the social fabric 

(Giraldo Mejía, 2003).  
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Photo credit: Unknown source, photo taken by the author from a photo at the public exhibition 
“Manizales de Ayer” 

Starting in the second decade of the 20th century, a number of cities developed urban 

plans to consolidate the growing tensions between industrial and urbanistic activities 

in cities, which came from increasing rural-urban migration.  

 

 

 

 

 

 

 

Photo 4-2 Typical architecture of the city centre  

 

Manizales had a city plan (Plano de la ciudad de Manizales) in 1916, which is 

considered to be one of the first Colombian plans, along with Medellín (1913) and 

Bogotá (1918). At this time, Colombian urban planning was limited to issues of 

beautification and hygiene and strongly shaped by European influences about how 

cities should be organised (Ortiz, 2012). The plan in Manizales was based on scientific 

methods to elaborate elements such as road shapes, levels and angles, define water 

flows, and detail the urban configuration; hence, closely relating the built and the 

natural environment. As in other cities, public hygiene and sanitation were key aspects 

for Manizales’ planning. Cemeteries and hospitals as well as jails and homes for the 

elderly were built separate from the rest of the residential areas and outside of the 

centre. This helped to avoid contamination and illnesses and considered environmental 

characteristics such as wind and drainage. However, the first period of settlement and 

planning ended abruptly with the fires in 1925 and 1926, which destroyed the entire 

city centre and more than half of the total city (see Photo 4-3). It left only the barrio 
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Photo Credit: Unknown source, photo taken by the author from a photo at the public exhibition 
“Manizales de Ayer” 

of Los Agustinos as a testimony of the early settlements of the city (Giraldo Mejía, 

1991; González Largo, 2013).  

“Manizales had three fires. 1922, 1925 and 1926. The biggest was the 
fire in 1925, which burned 32 blocks [...]. The one in 1926 [was 
important] because the cathedral burned down, which in this moment 
was made of bahareque. And here the civic idea emerged to make a 
building of 106 meters height in reinforced concrete with own 
resources: selling empanadas, making collections, without the 
resources of the state […]. And they made it in 1929, they achieved 
this collectively: a civic enterprise of this magnitude. Why? Because 
there was not this social fragmentation [like today]. There was the 
possibility of leadership.” (Academic interview 17, 01.12.2015) 

 

 

 

 

 

Photo 4-3 Manizales after the fire 1925  

 

Further, the global financial crisis of 1929 affected the local economy negatively as it 

made the export of coffee and the import of consumer goods more difficult. However, 

these international challenges also pressured these product industries to develop the 

national market. A stronger national economy and reconstruction activities of the 

centre after the two fires, which continued until 1939, contributed to the creation of an 

economically dynamic city (Chardon, 2002). 

In sum, this early period of settlement showed the strategic and intentional selection 

of the location of the city, the local adaptations to the hazardous environment that were 

entrenched into the city’s design from its beginnings, and the particular social fabric 
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and entrepreneurial culture that the intentional city-making process of the colonisers 

brought about. At the end of this early period of the city, increasing levels of 

industrialisation attracted more inmigration. This impacted the housing demand, class 

formation between higher class and new working class, and the expansion of the 

morphology of the city towards the east and the edge of the plateaus (González Plazas, 

2007) . 

 A growing city, socio-spatial segregation and an increasing housing 
deficit 

From the mid 1940s onwards, urban expansion in Manizales started to coincide with 

the occupation of hazardous areas, most of them prone to landslides. While earlier 

settlers of the steep slopes were rural, poor and informal peasants, the slopes became 

increasingly occupied in a formalised way by the middle class. Rich people speculated 

on the very limited amount of flat terrain in the city centre. As they continued to 

abandon the city centre for residential purposes, the centre began to transform itself 

into an administrative, financial, educative and cultural space. This manifested in the 

construction of the first grand buildings like theatres and colleges, amongst others 

(Chardon, 2002). 

Residential construction by low- and middle-income people, on the other hand, was 

rarely accompanied by professional constructors and there was an increasing housing 

deficit for both middle and lower classes, not only in Manizales but all over Colombia. 

The national government created the Institute of Territorial Credit (ICT) to finance 

housing programmes for middle- and lower-income classes in the 1940s (Palacios and 

Stoller, 2006). It provided financial assistance for housing solutions for the working-

class areas in the east (including the neighbourhoods San Jorge, La Argentina, 

Asunción, Fátima, Betania).  

By the same time, national policies (such as the 1950 National Plan of Public Works) 

continued to encourage construction in urban areas, because they created jobs. Hence, 

the urbanised area in Manizales continued to increase annually by 4.6% between 1945 

and 1964, towards even steeper slopes on the north and south of the plateau and close 

to flood-prone areas; the formal provision of housing was not sufficient to tackle the 

deficit, which is still a chronic quantitative and qualitative issue today (Hurtado Isaza 
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and Chardon, 2012). Precisely those populations that saw themselves without state 

solutions, moved in the 1950s into the highly hazardous areas on the southern and 

northern slopes of the city. Right up to today, these areas, including the 

neighbourhoods Asís, San Ignacio, Galán, Marmato, El Nevado and Cervantes, 

contain the most vulnerable populations in terms of socio-economic status and 

exposure to hazards such as landslides.  

For example, in 1951, the first settlers arrived in the watershed (Cuenca) Cervantes 

(see section 6.4) to work at the fabric factory Fábrica de Tejidos Única which was 

named after its location in the Única ravine. In 1957, the contamination of the 

watershed due to the industrial waste of the factory was already becoming apparent in 

the form of a lifeless river and a loss of biodiversity (Cardona, Pérez and Suarez, 2014). 

A recent participatory environmental profile of the watershed Cervantes, which was 

developed by the National University in Manizales, describes through the detailed 

memories of inhabitants, how settlers acquired their plots and constructed their houses 

over the years. It also documents how the Mayor’s Office eventually decided to 

channel Única to avoid surface contamination (Cardona, Pérez and Suarez, 2014). The 

following quote of a former community leader captures well, how – from the late 

1960s onwards – political promises have led to the invasion, self-construction and 

consolidation of entire neighbourhoods in areas highly susceptible to landslides. The 

high population density put pressure on the erosive soils, and the mix of incoming 

settlers from diverse communities and with different (conflict) histories also brought 

about social problems.  

[…] My grandmother told me that the politicians gave them [the 
houses] to get votes and from then on, the neighbourhood was 
different. Look, one cannot go down there, I am scared of this, 
because the gangs are very vicious (Cardona, Pérez and Suarez, 2014, 
pp. 37–38, author’s translation). 

On the one hand, demographic change came from this strong industrial development 

and the attractiveness of employment in the city. On the other hand, about 200,000 

Colombians were killed between 1948 and 1953 in the social conflict at the national 

level called La Violencia, which induced large-scale rural-urban migration (Gámez 

Gutiérrez, 2013; Fergusson, Mar and Ria, 2014).  
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As the city continued to extend with settlements such as Minitas and El Guamo on 

steep terrain close to the river Olivares in the 1960s, urbanisation and the construction 

of housing became increasingly conditional on the hydraulic preparation of the soil to 

avoid an accumulation of water and subsequent landslides (Chardon, 2002). 

It was frequently pointed out to me in the interviews that Manizales did not have any 

plots as soon as it grew outside the plain areas of the centre. Rather, plots, with the 

relevant infrastructure and hydraulic fills, had to be created to provide conditions for 

constructing housing:  

“Manizales is special, because there are no such things as plots [lotes, 
terrenos] they all have to be made.” (Academic interview 10, 27.08.2015) 

Urbanising the land paradoxically led to the creation of multiple residual spaces in the 

form of steep slopes, which were even more exposed and susceptible to landslides 

(Cardona, Pérez and Suarez, 2014). A resident from the Cervantes neighbourhood 

recalls:  

Look, the little mountain that was there at the Lavautos (Carwash). I 
remember well that they started to demolish it and all the earth that they 
took from there, they deposited further below, in what is now the house 
of my sister. I remember this well, because the ‘pantanero’ [the person 
preparing the land for construction] which did this was fearful, and the 
house kept on being dirty with so much dust and as you can imagine, if it 
rained things got much worse (in Cardona, Pérez and Suarez, 2014, p. 
38).  

The late 1960s saw urbanisation rates slowing down for two main reasons: one being 

the regional separation of what was called Gran Caldas into the three different 

departments, Caldas, Risaralda and Quindío in 1967; and the other being the 

suspension of the train that was key to Manizales’ success in trade. Both events had 

severe impacts on the economic power and growth of the city. Nevertheless, the 1970s 

saw another steep increase in the economy and popularity of Manizales due to 

important developments in the coffee sector. Wars in competing countries Angola and 

Brazil increased profits in Colombia, and the introduction of new coffee species 

resulted in higher returns on investment (Hough, 2010). 
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At the national level, Operation Colombia (1961) which developed into The Leading 

Sector Strategy and the Plan of Four Strategies (1971) became essential strategic 

documents for economic development. One of the decisive developers of these plans, 

Laughlin Currie, reflected in 1978 on his continuous engagement with shaping 

development agendas since leading the first World Bank country study in Colombia  

in 1949 (Currie, 1978). He argued for re-focusing from economic growth as a goal 

towards a focus on the four strategies of housing construction, re-distribution of 

wealth, stimulating exports and rural productivity. In Manizales, expansion has 

historically always related to employment opportunities. However, along with national 

developments, Chardon (2002) argues that the creation of the Planning Secretary in 

1969 meant that the city’s urbanisation started to strategically follow economic 

considerations. At the same time, the local administration increasingly disregarded 

environmental concerns, the housing needs of lower- and middle-class people, and 

land uses that are suitable for the hazardous conditions. Hence, Chardon states that the 

main contributor to landslides is not the hazard, but the lack of awareness and neglect 

from authorities, as they have little interest in supporting vulnerable populations with 

low political and economic power. 

From a national perspective, Palacios and Stoller (2006) observed that Colombian 

society transitioned from being a rural one to being urban within two generations from 

the 1950s to the 1990s. By the end of the 1970s, the national government 

acknowledged that urbanisation in itself is nothing bad, but that it needs to be better 

managed. Its policy became to foster the development of medium-sized cities and 

create a regionally balanced network of cities, which happened at the expense of 

connections between these cities and their rural surroundings. Through this policy, 

Manizales and the cities of Pereira and Armenia became the cultural and economic 

hubs of the coffee zone and 50% of Colombians lived in departmental capital cities, 

like Manizales, by 1993 (Palacios and Stoller, 2006). 

In an interview, an academic and civil society leader described how rural cultures 

manifested themselves in the urban area of Manizales, and how unmanaged 

urbanisation then created and exacerbated social and environmental risks.  
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“On the northern slope, when the fires [in the 1920s] happened in the 
city, San José was created. It was a neighbourhood of people socially and 
economically representative of the city, a high [class] neighbourhood of 
Manizales. But due to the path that comes from Neira [a city about 20km 
North of Manizales], fincas appeared and they occupied the land. With 
more arrivals until 1970, the neighbourhood kept on densifying. And one 
sees these houses, where the corridor is made of bahareque, and people 
hang their clothes there: they are campesinos [peasants]. They have a 
chimney, pigs and chicken. But from the 1970s onwards with the Green 
Revolution, massive occupation processes happened in these 
neighbourhoods. At the same time, bahareque started to disappear and 
concrete materials appeared, and disasters came. Disasters were 
intensified due to this [the heavy concrete structures in high density], 
announcing that the industrial society has arrived. [There were] worker’s 
neighbourhoods. But also, it is sure that some inhabitants still had the 
rural mentality, and some were living with the urban economy.” 
(Academic interview 17, 01.12.2015) 

An analysis of the departmental environmental authority CORPOCALDAS and the 

National University of Colombia about the urban environmental quality in 1987 

revealed that 40% of the population was negatively affected by environmental 

conditions. This related mostly to a lack of public spaces and settlements in zones with 

high geological risk with deteriorating living conditions. Of registered hazard events, 

89% related to erosive processes on decaying slopes due to increasing construction 

activities, the concurring production of construction waste, a lack of waste treatment 

areas, vegetation clearance and clogging of waterways (Ríos Gallego et al., 2000). At 

the same time, people’s exposure to these conditions increased. While in 1987, 500 

families lived in so-called marginal, high-risk areas, this number grew to 1378 in 1991, 

where building codes were not complied with (CRAMSA and UNAL in Velasquez 

Barrero, 1994).  

 Limits to urban growth in Manizales; a saturation of soil and risk 

The location and densification of settlements is not only driven by settlers themselves, 

but by larger-scale land speculations and a market logic that stimulates the construction 

and consolidation of informal and formal housing and neighbourhoods. Palacios and 

Stoller (2006) describe two major processes of driving what they call ‘the illegal city’: 

pirate neighbourhoods with land titles and informal buildings, and invasions, where 

people neither own titles nor build formally. They argue that due to high levels of 

population growth and the establishment of clientelist relationships, some city councils 
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tolerated pirate development, as they saw them as a way to avoid further invasions. 

This happens because politicians recognised the value and the assets that are present 

in those pirate neighbourhoods and some of its occupiers ended up in political 

positions. The process of consolidating housing and a neighbourhood, including the 

building of streets, water and sewerage services and schools takes between 10 and 15 

years. In Manizales, many of the neighbourhoods on steep slopes are invaded; hence, 

dwellers reside without formal land titles. While the current level of informality is 

comparatively low in Colombia, several areas qualify for land titling and formalisation 

programmes, like the Integral Urban Neighbourhood Upgrading programme 

mentioned in the introductory chapter (Hurtado Isaza and Chardon, 2012). 

The real estate sector speculates on the increasingly scarce land, which is suitable for 

construction and urbanisation and comes along with higher construction costs for 

making the terrain suitable. In 1988, it was estimated that 50% of the urban land in 

Manizales was used by 0.5% of the population, indicating how the real estate sector 

steered the growth and distribution of residential areas rather than a land use plan. In 

Manizales’ eleven comunas (districts), the higher income area Comuna 1 Atardeceres 

has a population density of 119.8 inhabitants/ha. This is in stark contrast to the low-

income Comuna 2 San José, which has almost four times this density with 461.4 

inhabitants/ha (Chardon 2001).  

With the establishment of land use plans through Law 388 of 1997, however, the tool 

of re-zoning was also misappropriated by real estate and powerful clientelist 

relationships. Vacant and underdeveloped lands with good service connections were 

kept in the ownership of influential families for speculation. Land use conversions 

from rural to urban land at the fringes bring about added value, which makes it difficult 

and costly to appropriate them for potential social housing programmes (Ríos, Suarez 

and Venegas, 2001; Cifuentes Ruiz, 2013). 

 The development of land use planning before the Law 388 of 1997 

Although discussions on a legal framework for land use planning have been fairly 

recent, it is important to highlight that land use planning itself has a long history in 

Colombia (Arbouin-Gomez, 2012). The phrase ‘Ordenamiento Territorial’, which is 

used until today to describe land use planning, can be translated roughly as ‘ordering 
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the territory’ and it is closely linked to the Spanish colonisation and its way of 

manifesting political power. This happened through giving the occupied space, and 

particularly cities, a certain European form and order that includes an economic, 

cultural, ecological and social dimension (Hernández Peña, 2010).  

Since the 1960s, several efforts have been made at the national level to address the 

housing deficit and general lack of planning and to develop a better urban planning 

framework that addresses growing urbanisation and levels of informality. However, 

these were obstructed by the severe and long-term conflicts between the liberals and 

conservatives (see section 4.3.1). The following three national laws and policies were 

key to prepare the space for the Land Use Law 388 of 1997 in the decade before its 

establishment. 

Law 9 was introduced in 1989 and signified legal advances for land use planning and 

urban reforms in Colombian cities by defining the social function of property and the 

public and private forms of using land. By this time, many norms were already 

formulated locally and in fragmented ways to deal with the absence of national laws. 

Nevertheless, the shift that this national law enabled was one from interventionist 

practices by the state towards a wider vision of development. Its implementation at the 

local level created the potential to become a driver for urban development. This 

marked a shift from understanding land use planning not solely as dividing up and 

zoning the land, but as a framework for action. Further legal norms had to be 

established to allocate the roles and responsibilities between the state and regional and 

local institutions. Law 9 further established guiding principles for subsidiarity and 

ways of linking these different levels (Hernández Peña, 2010; Arbouin-Gomez, 2012).  

The Constitution of 1991 (see section 4.3.2), and particularly Article 39, provided an 

important landmark for manifesting this framework for action. It demanded and gave 

mandate to the establishment of Land Use Planning Councils at the municipal level to 

set up studies and develop recommendations. 

Another pillar was the Urban Policy from 1995 called “Cities and citizenship, the 

urban policy of the social leap”. This policy set out programmes and strategies for 

municipalities and districts to deal with increasing levels of urbanisation in Colombia. 
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It supported decentralised environmental, social, cultural, political-institutional and 

economic development efforts while considering the increasing needs for public 

services, scarce land, housing, public space and mobility. Through its emphasis on 

social programmes and strategies, it recognised that the city is not merely a physical 

construct (Arbouin-Gomez, 2012).  

Nevertheless, there are two main critiques related to the emergence of the land use 

planning law. First, that it came largely from the national urban policy, which 

translated into an implementation that shows a lack of a regional vision and increasing 

rural-urban inequalities (Hernández Peña, 2010). Second, municipal land use planning 

was perceived as a technical process and outcome, which was often conflicting with 

municipal (and national) development plans, which are the political instruments that 

allocate budgets and projects to put the plans into practice (Ortiz, 2018). 

 Economic geography of coffee production and trade 

Colombia’s geography is characterised by steep mountains and diverse landscapes, 

which shapes the highly regional character of its society and economy. Although 

political activities are centred in its capital city Bogotá, its infrastructure, particularly 

transport and communication, reveal the regional clusters (Palacios and Stoller, 2006). 

In broad terms, the country can be geographically divided into the East, Andean and 

Caribbean regions, of which the Andean region – including Manizales – occupies 30% 

of the country’s surface while hosting 75% of its population (Safford and Palacios, 

2002).  

Agriculture and coffee production have played an important political, economic, and 

cultural role in Colombia’s history and development. Due to its climatic conditions, 

Colombian coffee can be produced and harvested all year around, usually in cycles of 

15 to 20 days. This distinguishes the country from competitors in terms of consistency 

of production.  

Until the 1980s, coffee was one of the most defining productions for Colombia’s 

economy. Palacios and Stoller (2006) attribute this to four distinct characteristics: 1. 

Speculation and high variability in prices, as coffee can be stored and is not an essential 

product for survival; 2. Limited economies of scale, because increasing yields requires 
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more land or more labour, which means that small producers can compete with larger 

ones; 3. Relatively constant demand and supply due to durable plants and constant 

consumer demand; and 4. Volatility in world prices and dependency on other large 

coffee-producing countries such as Brazil and Angola.  

 Favourable conditions for coffee production 

The Department of Caldas, being part of the Andean region, distinguishes itself from 

the rest of Colombia through its relatively small-scale farming (García García and 

Jayasuriya, 1997). Alesina (2005) also attributes this to the cultural impacts of highly 

volatile coffee prices and conservative economic policies, which favoured cautious 

business strategies and small property ownership. 

Its coffee has a distinct character due to the volcanic soils with high mineral content, 

which are present for example in proximity to the volcano Nevado del Ruiz. Arabica 

coffee is produced at high elevations, which gives it a consistency and acidity that 

distinguishes it from more bitter, lower altitude coffee production of countries such as 

Indonesia. According to the Coffee Federation of Caldas1, about 70% of all coffee 

plantations have less than ten hectares and are located on steep terrain. This implies 

that coffee bushes are planted in close proximity, which in turn requires the coffee to 

be hand-picked. 

The topography and climatic conditions have several impacts on coffee’s productivity 

and management. Densified plantations and an increasing yield were made possible 

through the cultivation of new species such as Caturra in the 1970s. The steepness of 

the slopes also inhibits the option of modernising production to intensive, mechanic, 

large-scale forms, hence, extant (manual) methods are still dominant. Disease 

outbreaks, such as coffee-leaf rust from 2008–2013, have hampered production and 

high yields. In Colombia, production was reduced on average 31% during those years; 

however, there is a continuous development of pesticides and preventive techniques to 

                                                             
1 Information retrieved from 
https://caldas.federaciondecafeteros.org/fnc/nuestros_cafeteros/category/118 (accessed 27/10/2018) 
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combat them. On the other hand, climate change is seen as a main challenge, which 

exacerbates the threat of further disease epidemics (Avelino et al., 2015).  

 Establishing a prospering coffee economy and a strong federation 

Coffee plantations were keenly taken up by rural farmers in Caldas, because they 

require little initial investment, and allowed them to utilise previously unoccupied, 

steep soils. People in Manizales started producing coffee shortly after the city’s 

foundation, as the city benefitted rapidly from establishing itself as a trading hub, with 

coffee vendors and a vibrant transport infrastructure to export it nationally and 

internationally (Restrepo, 1982). The ‘Guerra de los Mil Días’ (the 1000-day war) 

from 1889–1902 and the First World War severely threatened the economic stance of 

Manizales as a centre and producer of coffee. However, the city managed to re-think 

its role as a trading city, and gained increasing independence of other cities like 

Medellín, through utilising the river port Honda and the river Magdalena for its trade 

(Chardon, 2002). 

The National Federation of Coffee Growers (FEDECAFE) was established in 1927 

and has since then been increasingly influential in shaping the domestic and 

international market through agreeing on coffee prices, controlling marketing and 

trade, doing quality control and licencing producers. It also collects revenues from 

private exporters on behalf of the National Coffee Fund (retención cafetera), which 

was established by the government but managed by the Federation (García García and 

Jayasuriya, 1997). Its activities have been fundamental to quickly establish Colombia 

as one of the main competitors to countries such as Brazil and Vietnam. From a disaster 

risk management and monitoring perspective, it is interesting to know that the 

scientific institution of the Federation operates weather stations across the country, and 

also monitors the soil and makes data accessible to all farmers (Safford and Palacios, 

2002).  

In 1932, a coffee census was conducted with detailed information on the production 

and living conditions of coffee farmers. It revealed that 75% of the production happens 

at a small scale, and that 40% of the farmers require additional income sources to 

survive (Palacios and Stoller, 2006). What the authors critique is the myth of the 

“coffee-based social democracy” (p.165). They indicate that rural peasant families 
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suffered from difficult living conditions and a high incidence of diseases, which did 

not correspond to the relative prosperity of towns of the Coffee Region like Manizales. 

In Caldas and the neighbouring department Antioquia, the survey of 1932 found on 

average a family of seven lived and slept in a single room; 50% lacked water, 0% had 

running water, 97% lacked latrines and the other 3% was not hygienic, 93% did not 

grow garden vegetables (Safford and Palacios, 2002).  

Coffee became a defining product for the Colombian national economy in the 1940s, 

because it managed to fill a gap in a period of economic depression after 1929. The 

Federation, particularly in the Western Coffee Region (Eje Cafetero) of Antioquía and 

Caldas, developed its economic power on the national and international levels through 

promoting internal consumption and restructuring international markets. Importantly, 

it also managed to resonate with moderate wings of both parties, the liberals and 

conservatives, hence, avoided being co-opted in partisan fights (Palacios and Stoller, 

2006).  

After the Second World War, agriculture accounted for about 40% of the Colombian 

GDP, of which coffee made up 70%. Considering the high dependency of the coffee 

sector on international coffee prices, the country saw a need to diversify its economy. 

Several authors examined the governments’ responses and strategies to avoid 

economic shocks and recessions, including García García and Jayasuriya’s (1997) 

study for the period 1960–1990. They revealed that the political and economic weight 

of the coffee sector created often more indirect impacts on the country’s development. 

It influenced decisions on import and export taxes, foreign exchange rates, and 

restrictions or the depreciation of the national currency. Particularly at the end of the 

1960s and the early 1970s, coffee politics became reflective of the increasing influence 

of the state on the economic sector, and the susceptibility of influence by strengthened 

groups such as the National Federation of Coffee Growers.  

Between 1975 and 1977, world coffee prices increased sharply due to falling coffee 

prices in other coffee-producing countries such as Angola and Brazil. Colombia 

experienced a coffee boom (coffee revenues increased from USD 0.7 billion in 1974 

to 1.9 billion in 1978) that lasted longer than expected by the government, from 1975 

to 1979. At the same time, the illegal narcotics trade began to flourish and drug barons 
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established their influence in sections of the government and across levels of society. 

Hence, García García and Jayasuriya’s (1997) argue that it was time when corruption 

and the shadow economy increased, and where political instability was contested by 

strengthened unions.  

For coffee producers in Caldas, the higher international prices and overproduction of 

coffee during the “Coffee Bonanza” encouraged investments in production with higher 

yields, which in turn stimulated a 50% higher export volume in 1979 compared to 1974 

and led to a higher quality of life for farmers, captured, for example, in decreasing 

gaps between urban and rural wages (Ramírez, 2010). However, the higher coffee 

production came at the expense of other agricultural products, thereby threatening the 

food security of the population and creating negative environmental consequences 

from monocultures (Ríos Gallego et al., 2000). 

When the coffee boom ended in 1980, Colombia fell into a recession and GDP fell 

until 1982. Its economy gradually shifted towards more oil and coal exports. Coffee, 

which made up about 80% of the exports in the 1940s, reduced to about 20% in the 

1990s (García García and Jayasuriya, 1997). Interestingly from the perspective of 

Manizales and Caldas, Alesina (2005) states that surplus from the Coffee Fund – to 

which every kilo of exported coffee contributes and which is managed by the Coffee 

Federation’s national committee – was partly used to reduce the country’s external 

debt. The other part, important for disaster risk management, was invested in savings 

bonds at the national level, which supported post-disaster recovery such as in the case 

of the eruption of the volcano Nevado del Ruiz in 1985 (see section 6.1).  

After the rupture of the international coffee agreement in 1989, which previously 

defined coffee quotas per country, external and internal coffee prices collapsed. A 

plague in Caldas exacerbated the dismantling of the coffee industry, as costs of 

production and manual work decreased, and environmental impacts of pesticides were 

unsustainable (García García and Jayasuriya, 1997). Therefore, since the early 1990s, 

coffee producers started to explore and consolidate options to diversify their 

economies and integrate tourism with productive activities. The significance of the 

cultural aspects of coffee production, including the traditional construction techniques 

of coffee farms (haciendas) and a biodiverse landscape, became increasingly 
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recognised. This, in turn, also spurred local tourism in nearby cities like Manizales. 

The Federation of Coffee Growers worked through its national, departmental and local 

networks to create a brand for the Coffee Region, which it calls the “Coffee Cultural 

Landscape” (Martínez Muñiz, 2016).  These efforts to stimulate tourism and attract 

investment culminated in the declaration of the Coffee Region (Eje Cafetero) as 

UNESCO cultural heritage site in 2011.  

The strength of this networked structure of the Federation of Coffee Growers also 

became apparent in the reconstruction after the Armenia earthquake in 1999, where 

the decentralised structure of the Federation became the central unit of coordination 

between affected families, local institutions and national and international funding 

bodies. 

In sum, coffee cultivation, coffee tourism and the networked structure of the Coffee 

Federation play an important role in Manizales and Caldas’ economy, as well as in its 

organisational capacity. 

 Institutional and political development 

 The two-party system  

The Colombian two-party system, constituted by the liberals and conservatives, has 

been a widely researched phenomenon, that persists in the memories of Colombians 

due to its long history, the tensions between these parties, battles for domination of 

more radical and mainstream wings within them, and their alliances against other 

upcoming ones (Valencia Gutiérrez, 2017).  

La Violencia, 1945–64, was the manifestation of these partisan fights, the so-called 

outgrowth of hostility between liberals and conservatives, which expressed the lack of 

state authority. It ranged from ‘traditional’ bi-partisan conflicts, to the establishment 

of a military dictatorship and the rise of assassins and violence as a business, 

particularly in rural areas. From a perspective of urban studies, Palacios and Stoller 

(2006) lament the lack of knowledge about rural-urban migrations induced by La 

Violencia, both in terms of the physical condition of cities like Manizales, as well as 

the cultural impacts of receiving thousands of traumatised migrants. At the same time, 
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they are very clear that migration was not the only driver of urbanisation, and that the 

increasing development of informal and marginalised settlements would have 

developed even without the conflict.  

The National Front (Frente Nacional) was established in 1957 through a plebiscite 

with the aim to end the violent conflict and the military government of General 

Gustavo Rojas Pinilla through shared governments with presidents alternating between 

the liberals and conservatives. The initial years of the National Front were 

characterised by a shared will to work together; however, it deteriorated due to lacking 

shared visions of economic and foreign policies, and the entrenchment of political 

clientelism into the systems (Schuster, 2009).  

Two of the key legacies of this era for understanding Manizales today were the 

establishment of JAC (Juntas de Acción Comunal – Community Action Boards), 

which today form the most de-centralised unit of local government at the level of the 

neighbourhood (barrio). Further, state-funding fostered specific local development 

projects such as schools, roads and services, which managed to reach across the 

country, but also made communities more susceptible to corruption. There was also a 

focus of the government on an emerging urban middle class, which well-educated 

future political leaders, union members and guerrillas in the forthcoming ‘civil war’ 

came from (Palacios and Stoller, 2006). 

The late 1950s through to the early 1970s saw the rise of several rural and urban 

guerrilla groups, including the National Liberation Army ELN and the Revolutionary 

Armed Forces of Colombia FARC and later the 19th of April Movement M-19, who 

followed very different missions and goals. Up to today, the Colombian civil war has 

killed more than 200,000 people and displaced more than 5 million people since the 

mid 1980s, when massive international drug-trafficking intensified and drug cartels 

became key actors in the conflict (Safford and Palacios, 2002). At the time of fieldwork 

in 2014/15, peace negotiations led by President Juan Manuel Santos had been ongoing 

for two years, and a Peace Deal was agreed in November 2016. During informal 

conversations in Manizales, inhabitants showed a wide range of hopes, as well as 

disbelief, in a peaceful future and a stable government in the country. They frequently 

pointed out to me that Manizales has been the recipient of many internally displaced 
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people, but that the conflict has not been as strong in the city as in other parts of the 

country.  

 The Constitution of 1991 

According to Safford and Palacios (2002) the most recent version of the Constitution 

from 1991 emerged from the recognition by several young leaders that the political 

crisis at the end of the 1980s could only be confronted by re-founding the state in a 

more decentralised, participative, transparent and less corrupt way. It further has to be 

based on pillars of social welfare and democratic decision-making. Formulated 

through a Constituent Assembly led by the new Populist Party (Alianza Democrática), 

the heterogeneous actors were careful to draft a detailed document, which had 

appealing parts for every party. Hence, they accumulated 380 Articles and 60 

provisional ones (Safford and Palacios, 2002; Alesina, 2005; Ortiz, 2012).  

There is a myriad of ways in which the Constitution is key to Manizales risk 

management. A general one relates to the strengthening of the judicial system and its 

way of being interpreted in an ‘interventionist and proactive way’ by courts; and that 

it gives private individuals the right to go to the highest courts to challenge legislation. 

This is potentially interesting in the cases that concern eviction threats and land titles, 

among others. Another aspect is the increasing level and speed of decentralisation it 

brought about and the expansion of municipal and regional autonomy. Some authors 

argue that politicians have become more dependent on support from economic interest 

groups; politics has become fragmented and dis-articulated between the different 

levels of policy making, fostered by the strengthening of the role of locally elected 

mayors and different calendars for various offices which were in place before 2004 (4-

year terms for Congress, 2- to 3-year terms for municipal councils, mayors and 

departmental governments, which today are also elected every four years) (Palacios 

and Stoller, 2006). 

Furthermore, the notion of conservatives and liberals is found rather in cultural identity 

than political ideology. This has manifested in Manizales for example in a 20-year 

period of local governments shared between liberals and conservatives, where 

continuity of staff and the funding of programmes were largely provided. This 
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continuity was considered a key contributor to longer-term strategies for integrated 

risk management. For example, Luis Roberto Rivas (mayor 2005–2008) stated that  

I have supported [the newly elected city mayor], I committed him to 
continue [our programmes] … I virtually appointed him [as a candidate]; 
he was reluctant at first, he is a private sector man and he had been 
heavily criticised [as head of the city’s telephone company] for raising 
rates… We were able to show that when you place the city and the 
people at the centre, people respond, they are grateful, and he knows that 
if he does not want to fail he needs to provide continuity [to our projects] 
(Dávila, 2009, p. 50). 

Another important change for Manizales started with a national law and an agreement 

of the Municipal Council to authorise the creation of joint venture companies that 

provide public services. This resulted in the dismantling of the Public Service Provider 

of Manizales (Empresas Públicas de Manizales), and the creation of a range of 

companies, including the city’s water and sewerage providers Aguas de Manizales and 

the waste management company Emas (Echeverri, 2017).  

At the end of 1997, we had local elections and a popular candidate was 
elected mayor with 72,000 votes, the highest in the city’s history, with 
which he defeated the political coalition… He and I hadn’t met and he 
invited me … to head Infimanizales, an institute that arose out of the 
unbundling of the city’s utility companies into brand new separate 
companies … as a way of shedding the heavy pension and social security 
burden of the old city company. Infimanizales was given all shares of the 
new public utility companies, and at the end of 1997 we sold 55 per cent 
of the telephone company’s shares for which the city received a sizeable 
amount of funds…In 1999, I was re-appointed head of Infimanizales for 
three years by [the new mayor]… it was then that we were able to start 
putting into effect our proposals for the city (Luis Roberto Rivas in 
Dávila, 2009, p. 45). 

 Technocracy and elite alliances 

Manizales is widely known for its innovative hazard management, which is attributed, 

amongst others, to its advanced and detailed knowledge on local risk management as 

well as the technical expertise not only in academia, but also government institutions 

and service providers. It is therefore important to understand the emergence of this 

particular kind of actors, their knowledges and their recognition as experts. 
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Collier defines technocrats as  

[…] individuals with a high level of specialized academic training which 
serves as a principal criterion on the basis of which they are selected to 
occupy key decision-making or advisory roles in large, complex 
organizations – both public and private (1979, p.403). 

In his book Technocracy and Democracy in Latin America, Dargent (2015) explains 

how technocrats have played a key role in Colombia’s economic policymaking since 

the National Front Pact. Their role goes beyond being subject to patronage to forge the 

agenda of the politicians or businesses behind their appointment. Rather, he 

demonstrates that experts possess an autonomy that allows them to sustain their 

influence over several government periods and to shape institutions and policies 

according to their own agendas. Palacios and Stoller (2006) frame this as co-evolving, 

although sometimes conflictive, arrangements between technocrats, representing 

modern solutions, and politicians, who represent traditions. Particular importance is 

assigned to economists, due to the state’s increasing role in the local economy, 

concentrated on infrastructure and utility services such as water, electricity and 

communication. It is also important to notice that those economists, contrary to the 

also important law experts, also brought in international expertise and experience. 

There are two key distinctions between Colombian technocrats compared to those of 

other Latin American countries. One relates to their ability to steer the direction 

between economic drivers and public policy. Dargent (2015) argues that state policies, 

which were designed by experts, have in fact shaped the Colombian economy rather 

than vice versa, hence, they had an anticipatory and driving function. This, I will later 

argue, is quite similar to the role of technocrats in integrated risk management as 

driving and anticipating urban development, rather than following its demands.  

Secondly, Colombian technocrats aim to increase the legitimacy of their actions 

through engaging with civil society organisations and promoting academic studies. 

They are actively engaged in the creation of so-called epistemic communities, through 

publications in local newspapers and participation in public forums (Dargent, 2015). 

These patterns can be observed in Manizales as well; however, one has to critically 
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interrogate these dominant technocratic discourses in regard to which and whose 

knowledge and practices they support, dominate or silence (Coles, 2013). 

 Decentralisation 

Outlined in Articles 356–358, the Constitution establishes the financial structures of 

collecting and distributing tax revenues between the different government levels 

(Asamblea Nacional Constituyente, 1991). Colombia follows a decentralisation 

model, where over 80% of the taxes are still accrued by the national level – due to a 

lack of capacities foremost in rural communities to collect taxes themselves – but about 

40% is allocated and spent at the regional and municipal levels (Bousquet, Daude and 

De La Maisonneuve, 2015).  

There are several cautions that come with this model, which assumes that institutions 

closer to the people know their needs better and can make social investments more 

efficiently; the most relevant ones for the case of Manizales’ risk management are 

outlined below.  

First, while financial flows and investments are decentralised, their responsibilities and 

incentives to comply often stick to the national level. Implications of this imbalance 

between benefits and costs for example are that local governments are allowed to run 

deficits, and banks are likely to give them high-risk credits, knowing that the national 

government will eventually have to bail them out in case of non-compliance. Together 

with the fact that a mayor can only be in office for a period of four years, this provides 

an incentive for localities to invest and benefit now and transfer the expense of 

accumulating debt to the future and sharing the costs across the country (Alesina, 

2005).  

Second, 80% of the allocated money is already earmarked for health and education, of 

which dominant expenditures such as teacher salaries (80% of the education budget) 

are defined at the national level. This severely limits the flexibility of local 

governments to allocate the money according to their needs. Important for the 

municipality of Manizales and the department of Caldas is therefore the collection and 

allocation of local taxes, which amount to 19% of all taxes. At the departmental level, 

taxes result mainly from the consumption of alcoholic drinks and tobacco, while 
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municipal tax revenues are focusing, for example, on property taxes. The municipal 

property tax has been critical to the establishment of the voluntary collective risk 

insurance scheme in Manizales, where higher socio-economic stratus property owners 

can cross-finance lower-stratus ones to create an inclusive insurance against seismic 

risks (Salgado-Gálvez et al., 2017). 

Third, the rules for distributing and transferring money from the national to the local 

level are highly complex and lack transparency. The three transfer mechanisms, called 

‘Situado Fiscal’, municipal participation and transfer of royalties, are based on several 

variables. These include population size, people’s needs (e.g. unsatisfied basic needs); 

their potential needs (e.g. share of population that is potentially using the education 

system); and a locality’s standing relative to the rest of the country (Alesina, 2005). 

Finally, there is a caveat in conceptualising the local level as a homogenous entity, 

while resources and capacities are highly unequally distributed as illustrated in the case 

of rural versus urban Manizales. For example, while the city reports 99% coverage of 

the sewerage system, the rural area has a deficit of 44.1%, similarly the water services, 

where 99% are covered in the urban versus 69.4% in rural areas, of which the two-

thirds of potable water probes were contaminated and not suitable for human 

consumption (CORPOCALDAS, 2007). 

Considering these caveats also points to the capacities that (urban) Manizales has 

created and activated, which engage pragmatically with these flaws. For example, it 

has used part of the earmarked environmental tax over a period of 10 years to pay back 

a national-level credit for a comprehensive disaster risk management project 

(CORPOCALDAS, 2013). This has allowed the municipality to make costly 

investments to better understand and mitigate risk during one period of government, 

which has reduced risk in the long-term. Manizales has to use an earmarked share of 

the municipal environmental tax to pay for these expenses, which go beyond the 

project phase.  

 Summary  

This chapter has shown the intentional and strategic foundation of the city of 

Manizales, which from its beginnings appropriated its rich natural environment to 
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develop a prosperous city that is outward-looking in terms of its trade economy. The 

hazardous environment manifested itself in several earthquakes, fires and floods, 

which lead to a constant change in the city’s shape, land use planning and building 

design.  

The coffee economy has allowed Manizales as the capital city of the Department of 

Caldas to benefit from national trends and federations that support the increasingly 

demanded product. Further, the geographic conditions made small-scale coffee 

farming accessible to many producers and fostered small and high-quality production, 

which became a driver of regional development.  

Several national-level trends have repercussions and impacts in Manizales, and 

particularly on its institutional characteristics. These include the strong expert culture, 

which particularly refers to engineers and lawyers, and decentralisation politics, which 

allocated responsibilities and resources to the municipal and departmental 

government, which are both located in Manizales.  

For the discussion of Manizales’ integrated risk management, it is key to emphasise 

that – while it is true that the poor live in hazardous terrain – this does not necessarily 

mean that this happens only through informal occupations and without state support. 

The city’s and country’s political-institutional structures are fundamental to 

understand why people of all income levels are exposed to a variety of hazards within 

the city, but to different degrees and with strongly differing capacities to act and 

confront those risks. Urban growth of Manizales physically changed the city from its 

satellite shape into the shape of a ‘comet with many satellites’ that meander down the 

slopes. While the occupation of highly hazardous areas started with rural-urban 

migrants, low and middle-income classes also saw themselves increasingly forced to 

settle on the slopes due to population growth and largely absent provision of state-led 

housing solutions.  

What followed was a change from an initially inclusive society at the time of the 

foundation of the city towards a fragmentation of neighbourhoods, which manifests 

itself spatially, socially and economically. It is also important to point out that people 

not only moved into hazardous terrain. Rather, high population density on the volcanic 
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and steep soil in combination with inadequate residual water and sewerage systems 

and construction waste made these newly occupied slopes susceptible to landslides 

and mudslides.  

At the same time, the scarce flat terrain in the centre as well as in the expansion zones 

turned into an important instrument for land speculation. Especially before the Land 

Use Law 388 of 1997, there was a clear gap in instruments to tackle land speculation 

and trafficking with vacant and under-developed land with good services owned by 

influential families, which led to the privatisation of benefits and the socialisation of 

costs and inhibited a more equal distribution of land and housing in the city.  

These historical developments have two main implications for an analysis of risk 

management until today. One is the acknowledgement of a wide range of actors – 

including government officials and the private sector – that hazard mitigation is 

fundamental and non-negotiable to create acceptable living conditions in the vast 

majority of the city’s area. Hence, living at (not with) risk is potentially a unifying 

factor across socio-economic classes. This might drive one of the key explanations 

why Manizales is creating and implementing such a wide range of innovative disaster 

risk management, because doing nothing does not seem to be an option, not even for 

high-income people.  

Building on this, the second argument is that risk, and particularly hazard management 

as an institutional practice, is in the interest of all inhabitants of Manizales. A 

neighbourhood level analysis and a perspective from poverty are not able to capture 

the high socio-spatial fragmentation that helps explaining integrated risk management, 

which aligns with the thesis’ unit of analysis being the city. In a positive twist, civil 

servant framed it as:  

“[...] risk is not only in poor areas; risk [thus] does not negate the 
possibility of development.” (Institutional presentation 2, 01.09.2015) 

However, this is not to negate that in practice, the increasing socio-spatial 

fragmentation of the city reveals the large differences in people’s vulnerabilities, their 

political-economic powers and interest of institutions to address them, and people’s 

capacities to act (Chardon, 2002). Thus, considering that risk consists of dynamics 
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between hazard and vulnerability as well as capacity to act, there is a delicate balance 

to achieve in creating a dialogue between urban development debates and disaster risk 

management. This is necessary to provide a critical and differentiated perspective on 

a city with a highly heterogeneous hazard and vulnerability profile.  
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 Manizales’ contemporary and institutional context of risk 
management 

In previous chapters, I theoretically and methodologically justified the selection of 

Manizales as a recognised, innovative city in the field of disaster risk management, 

which can support a better understanding of integrating disaster risk and urban 

development discourses. This chapter describes the contemporary context of the city 

to elaborate on its particular geographical, social, economic and institutional 

configurations of disaster risk management, which have been fundamental for the 

city’s multi-sector and multi-hazard approach.  

The chapter is structured into three parts reflecting the city’s distinct characteristics 

highlighted in many informal and formal conversations during the research: 

• Manizales’ hazardous and resource-rich environment;  

• Its relatively high quality of life, which stands in contrast to increasing socio-

economic inequalities; 

• The institutional configuration of a medium-sized city, where risk management 

is anchored across sectors and institutions. 

Firstly, a literature review captures the natural environment and geographical 

conditions in Manizales, as well as its history of disasters. 

Secondly, using data from the Manizales Cómo Vamos (Manizales, How are we 

doing?) annual surveys and perception studies, I highlight trends in areas such as 

housing, education and poverty, because these are linked to people’s vulnerability and 

capacity to act on risk. Moreover, I use disaster risk prevention and management 

indicators, which form part of the survey’s environmental theme. These indicators 

stem from a variety of official national and municipal sources including government 

institutions and service providers. The networks’ perception studies are based on 

standardised, open-access and comprehensive annual surveys with a sample size of 

1000 people (95% confidence level, for 2016) (Manizales Cómo Vamos, 2017).  

Thirdly, I describe different institutional actors and their roles and functions in risk 

management from the neighbourhood to national level, based on a review of the 
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literature and institutional interviews. This functional rather than structural perspective 

demands a focus on the relations and interactions between those institutions.  

 A hazardous and productive natural environment 

The municipality of Manizales is part of the so-called central-south region of the 

Department of Caldas, which comprises 7,506 km2, corresponding to 0.65% of the 

national area. According to data from 2016, 97% of the municipality’s 397,000 

inhabitants live in urbanised areas with a low annual growth rate of 0.4%.  

 

Figure 5-1 Administrative boundaries and location of the municipality of Manizales and neighbouring 
urban centres  

 Source: Author based on Municipality of Manizales, 2015, and IGAC, 2004 
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The urban area (see Figure 4-2 and Photo 5-1) is divided into eleven districts 

(comunas) and 180 neighbourhoods (barrios) (Manizales Cómo Vamos, 2017). 

Photo 5-1 View from the centre towards the east with the mountains in the back.  

 

 

Within the municipality the altitude ranges from 100 m to 5,400 m above sea level, 

with different climates from hot tropical to cold and glaciers. The amount of 

precipitation is linked to tropical conditions characterised by frequent changes 

between wet and dry spells. April/May and October/November are particularly wet 

with approximately 250 mm of rainfall per month, compared to only 80mm in the dry 

season (CORPOCALDAS, 2012).  

 Disasters and their impacts 

The disaster impacts in the municipality of Manizales between 2008 and 2016 – 

according to UNISDR (2017) and the publication of Manizales Cómo Vamos (2017) – 

are indicated in Figure 5-2. The year 2016 alone registered 396 affected people and 

one injured person. As shown in the introduction (see Figure 1-1) the overall number 

of events, particularly landslides, over the past decades has been significantly higher 

than in other Colombian cities. The peaks in 2008 and 2011 evidenced in the graph are 

High-rise buildings are constructed on the plateau of the city, while small residential houses remain 
invisible from this perspective. 

Photo credit: Author, December 2014 
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related to seasons of heavy rainfall and landslides, affecting large parts of the urban 

population, particularly on the steep slopes. There is a drastic difference between 

affected people and deaths. Injuries and destroyed houses can be attributed to the 

relative small-scale but high frequency of events mostly resulting in material damages. 

Furthermore, as the introductory case of Mocoa has shown, one can interpret the 

limited number of deaths as the result of the successful Manizales’ risk management 

in saving lives. 

 

Figure 5-2 Selected disaster impacts in Manizales 2008–2016 

  

A perception study, conducted by Manizales Cómo Vamos in 2015, revealed that 48% 

of the 1000 respondents consider themselves to be at high probability of being affected 

by phenomena such as volcanic eruptions, earthquakes and landslides. However, 29% 

of respondents do not have knowledge of the recommendations for how to act in case 

of an event. This might be correlated to the high level of confidence individuals have 

regarding the response of authorities, and also the lack of accessible information and 

risk culture in general (Manizales Cómo Vamos, 2015). 

The impacts of disasters have to be understood relative to other causes of mortality in 

the city. Very high fatality rates of 13.1 per 100,000 inhabitants in Manizales are due 

to traffic accidents, making the city one of the most dangerous places for pedestrians 

and motorbike drivers. With 398 in 1000 people having motorised vehicles, the city 

Source: Author based on UNGRD, 2017 
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has the highest proportion of traffic accidents in Colombia. This can also be linked to 

Manizales’ topography and the resultant narrow, steep, and winding streets which 

demand skilful and cautious driving. Furthermore, Manizales registered 20.9 

homicides per 100,000 inhabitants, which is comparatively low for Colombia and has 

decreased by more than half in the past decade (Manizales Cómo Vamos, 2017).  

 Hazard conditions 

Geologically and geomorphologically, Manizales is located on the eastern flank of the 

Andes characterised by steep slopes and lose volcanic soil, forming part of an 

earthquake-prone region. As described in Chapter 4, the city was initially built on a 

plateau, and grew downwards from 2,200 m above sea level to about 800 m. However, 

the topography is complex, and the slopes are meandering, making it impossible to 

visually capture the entire city from any one point within. This is relevant to 

understand the localised character of the hazards, as well as the social structure of the 

city. Neighbourhoods (barrios) might be characterised by an administratively 

bounded, relatively small space; however, this does not mean that dwellers can easily 

access the entire neighbourhood and its infrastructure. Furthermore, several 

interviewees mentioned that the social fabric is relatively weak due to the physical 

disconnections, which can have negative impacts on people’s collective and individual 

capacity to act and manage risk. 

One the one hand, the environmental conditions in Manizales bring about multiple 

hazards. The most frequent ones being land- and mudslides, floods and fires, while 

rarer ones include earthquakes. The high levels of precipitation, aggravated by steep 

topography, can lead to flooding (debris flows) along the two main ravines of Olivares 

in the north and San Luis in the south. The soil is also highly susceptible to saturation 

and the creation of mud- and landslides. The latter are the most frequent types, and 

account for the majority of damage to assets. The volcano Nevado del Ruiz is located 

30 km away from the city, hence, Manizales is not exposed to its lahars in the event of 

an eruption. However, ash clouds pose a risk particularly to people prone to respiratory 

illnesses.  

On the other hand, as outlined in the previous chapter, the prosperity of the city and 

the livelihoods of many inhabitants are closely related to the wealth of the 
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environment. The ecological infrastructure of the city includes protected areas with 

high biodiversity, watersheds and forests. The fertile soil and climatic conditions, with 

average annual temperatures of 17°C, are favourable for vegetation growth and for 

coffee production as well as a range of other agricultural products that contribute to 

the regional economy. In the city, many dwellers on the slopes plant fruits like 

bananas, avocados and mangos, as well as maize for household consumption. 

Inhabitants further benefit from the high availability of guadua, a local bamboo 

species, which they use for the construction of buildings. 

 Environmental challenges and the built environment 

The balance and trade-offs between high productivity and dependence on natural 

resources on the one hand, and the creation and exacerbation of hazards and 

vulnerabilities on the other, emphasises the critical role of land use planning and the 

built environment for Manizales’ development. For example, landslides only began to 

occur with an increased occupation of the slopes. This is because crops and the 

construction of housing on steep slopes increases weight destabilising the soil and 

leading to erosion and landslides. Additionally, the loss of vegetation cover, due to 

land clearing for construction, reduces the capacity of the soil to hold rainfall (Agredo 

Cardona and Alvarez Ysabel, 2017).  

Therefore, several steep slopes, in the land use plan, are classified as environmental 

protection areas to support the mitigation of landslide risk. However, in land use 

statistics, these also contribute to obscure one of the great shortcomings of urban 

planning: the lack of public spaces. While the WHO recommends 15 m2 of public 

space per inhabitant, Manizales counts on 6.77 m2 (the district San José has only 0.25 

m2), of which only 4 m2 are urban parks. Considering the overall population of the 

city, this means that an additional 300 ha of accessible public space would be required 

to meet the WHO standard. This exemplifies a general tension in Manizales between 

slope stabilisation and protection for risk mitigation and other land uses such as 

housing and public spaces (Manizales Cómo Vamos, 2017). 

On the other hand, the social prosperity index 2016, where Manizales scored highest 

within Colombia, indicates that the city has important assets in terms of its built 

environment for mitigating risk. Manizales claims to have a 100% service coverage of 
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water, sewerage and electricity services as well as 79% coverage for gas supply. This 

reduces health risk related to water-borne diseases or respiratory illnesses from indoor 

cooking and heating. Moreover, health services claim that 98.2% of the population 

have some sort of health insurance. One of the most severe challenges for Manizales 

with impacts on environmental risk remains the lack of residual water treatment. 

Currently, all water is untreated before flowing into the rivers, resulting in very poor 

water quality, particularly the Quebrada de Manizales (Manizales Cómo Vamos, 

2017). 

The Manizales Cómo Vamos perception study from 2015 shows that inhabitants 

affirmed these environmental challenges. Respondents complained about the lack of 

attention from authorities to water contamination (37%) and the lack of trees and green 

spaces (27%). Additionally, they demanded better quality of sewerage and waste 

services and complained about waste on the streets (32%). Risks related to traffic, 

which have already been described with regards to accidents and mortality rates, are 

framed as environmental concern by inhabitants due to the low quality of air (37%) 

and high levels of noise (31%). The inhabitants themselves claimed contributing to the 

mitigation of environmental challenges through measures such as recycling and re-

using plastic bags, thus avoiding waste disposal on streets and into rivers (Manizales 

Cómo Vamos, 2016).  

 High quality of life and economic prosperity for some 

 Economic situation and employment indicators 

In economic terms, Manizales is considered a relatively wealthy city with a stable 

economy in the Colombian context. The municipality contributes approximately 50% 

of the GDP of the Department of Caldas while having less than 40% of the population; 

this represents 1.5% of the GDP of Colombia and 40% of the coffee region (Manizales 

Cómo Vamos, 2017). According to the survey 2016, 58,000 people (28%) are 

considered to live in poverty (<COP 265,000/person/household) and 3200 (5%) in 

extreme poverty (<COP 119,000/person/household), while 60% of the inhabitants are 

characterised as middle class. Income levels are increasing for the middle and high-

income classes; however, they are stagnating for lower-income inhabitants. Hence, 

although the city has the 4th-lowest poverty levels in Colombia, a third of the 
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population lives in poverty. Furthermore, Manizales is characterised as ‘highly 

unequal’ with a Gini co-efficient of 0.48 (Manizales Cómo Vamos, 2017). 

Manizales also stands out because it has the lowest level of informal work of the 

country: 53.7% of the working age population are in formal employment and 10.3% 

are unemployed. The majority of jobs in the city are in commerce, real estate and the 

manufacturing industry (Manizales Cómo Vamos, 2017). However, several authors 

are cautious about numbers on the local economy and employment situation. They 

argue that much of the workforce, contributing to Manizales’ economy, are commuters 

from poor surrounding municipalities, whose socio-economic status does not appear 

in Manizales’ statistics. This additionally implies that many people contribute to the 

city’s welfare, without having a political vote or fully benefiting from municipal 

investments. Hence, these statistics fail to include important dynamics between the 

city and its surroundings (Dávila, 2009; Cifuentes Ruiz, 2013).  

More detailed data reveals that economic activities remain localised and based on low-

skilled work. Particularly settlements in the northern and southern slopes of Manizales, 

such as the Cervantes neighbourhood (see section 6.4), show that inhabitants generate 

a small income from the demand and supply of services. These include the selling of 

simple meals from their homes, or everyday repairs (see data from the System of 

Identification of Social Program Beneficiaries SISBEN in Cardona, Pérez and Suarez, 

2014).  

The growing inequalities and relative level of wealth are important for risk 

management in two ways: first, because they indicate that not only levels of hazard, 

but also levels of vulnerability are highly diverse within the city. Second, because one 

can assume a link between levels of wealth and the ability to invest in risk 

management. 
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 Housing 

Authors from the Manizales Cómo Vamos survey lament the lack of official, 

disaggregated data on the housing deficit in Manizales and neighbouring Villamaría, 

which is located in close proximity (see Photo 5-2)  and whose residential areas largely 

depend on Manizales’ economy. However, estimates show that the city requires about 

3000 new housing units to cover its quantitative deficit. This number stems from the 

2900 housing units (with 12,000 people, of which 72% live in three districts San José, 

La Fuente and Universitaria), which are located in high-risk zones declared non-

mitigable. The rest stems from a relatively low number of new arrivals to the city. 

Another 3000 housing units in Manizales show a qualitative deficit and are therefore 

considered for in-situ upgrading programmes (Manizales Cómo Vamos, 2017).  

 

These numbers suggest that Manizales has the lowest overall housing deficit in 

Colombia; additionally, a strong reduction of 20% in quantitative deficits has been 

documented over the past five years. However, the 2016 survey compared to 2015 

shows a significant decrease in finished housing units, and a sharp fall of 49% in 

Vivienda de Interés Social (a form of social housing). This requires a critical review 

of statistics, as current indicators can obscure whether housing conditions of low-

income people in high-risk areas are improved. 

Photo 5-2 Cable car between Villamaría (in the front) and Manizales (in the back) 
Photo credit: Author, December 2014  
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 The institutional network of disaster risk management  

The high frequency of hazard events in Manizales contributed to a highly 

institutionalised disaster risk management approach. Rather than coming from a 

bottom-up citizen or civil society movement, the critical juncture analysis in the 

following chapter will demonstrate that risk management was driven by institutional 

collaborations, particularly between the municipal government and environmental 

agencies. Figure 5-3 gives an overview of the institutions involved in DRM in 

Manizales. 

 

“For the city of Manizales, we achieve very interesting work, because all 
the actors, we know each other: in the Government Office, the Mayor’s 
Office, as well as in institutions like the Red Cross, Fire Brigade, Civil 
Defence, the Corporation [CORPOCALDAS]. We were all already close 
friends and knew each other well, and we came to a point, where I 
believe that made the difference. I think that we are all connected, we 
talk the same language, both in the good as in the bad.” (Institutional 
interview 18, 01.12.2015) 

Fieldwork observations and interviews demonstrated the need to look beyond the 

formal statutes of the institutions for understanding their capacities as a network. For 

example, several interviewees pointed to the role of highly qualified and experienced 

individuals, who are key for understanding the importance of those institutions to 

implement and govern risk management in the city. 

Figure 5-3 Key DRM institutions related to Manizales  

Source: Author based on Municipal DRM Plan (2016) and fieldwork observations 
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“For example, I, as a doctor, have been a lifeguard (socorrista) all my 
life. I was as an emergency responder in Armero [the Nevado del Ruiz 
volcanic eruption 1985], I was as emergency coordinator in Armenia [the 
earthquake 1999]. I was national coordinator of the country in Haiti [the 
earthquake 2011]. The [people working as] lifeguards, the [team of] 
search and rescue, the [Secretariat of] Planning: we are all in it [disaster 
risk management] now, and we have trained ourselves, and we are like 
this because we are from Manizales.” (Institutional interview 14, 
12.11.2015) 

To grasp these relations and trajectories, the following sub-section goes beyond 

descriptions of institutions and their formal missions, roles and responsibilities. It pays 

particular attention to leaders and champions, as well as the inter-institutional 

networks because these inform the continuity of risk management in the city. 

 Municipal and departmental administrations of Manizales  

Manizales, the capital city of the Department of Caldas, has had 169 mayors in 166 

years. Considering the prominent role of technocrats in Colombian development (see 

section 4.3.3), it is interesting to note how this reflected in the professions of the 

municipal mayors. Since popular elections began in 1988, the majority of mayors of 

Manizales were trained engineers and lawyers (see Table 5-1). 

Table 5-1 Mayors of Manizales and their professions  

 

• Responsibilities 

Mayors, as heads of the local administration, represent the national system on the 

municipal and – for bigger cities – district level. They are directly responsible for the 

Source: Author 
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implementation of risk management processes. Within the municipal government, the 

Secretariats particularly relevant for disaster risk management are Environment, 

Planning, as well as Health, Social Development, and Public Works; the municipal 

government also hosts the Unit of Risk Management (UGR, formerly OMPAD).  

Furthermore, the Municipal Council is responsible for the proposal and approval of 

agreements and projects to be undertaken with public resources, as well as their 

monitoring and control. One of the key contributions of the council with regard to 

disaster risk management was the formulation of the land use plan and its partial plans, 

the approval of several infrastructure and research programmes, the earmarking of tax 

for disaster risk-related expenses and the discussion on urban upgrading and re-

location projects (Concejo de Manizales, 2009).   

As mentioned in Chapter 4.3.2, the Constitution also led to the establishment of 

mechanisms that empower citizens to hold officials accountable. There are several 

entities, which are responsible for the monitoring and control of local government 

actions, including the Territorial Planning Council. Furthermore, as Hardoy and 

Velasquez (2014) highlight, there is an obligation for mayors to implement campaign 

proposals through development plans. 

• Continuity of risk governance and political will 

Key to understand the continuity of risk management programmes in the local 

governments of Manizales is the political alliance that has been forged since the 1990s 

in the so-called ‘Coalition B’ in Caldas. It emerged to contest the ‘Coalition 

Yepobarquista’ formed of liberals and conservatives, which were in control of Caldas 

for 30 years. The ‘civic-political’ alliance meant that mayors were from the Unidad 

Nacional (National Unit) or Centro Democrático (Democratic Centre) parties. Their 

policies were similar. Members of both families and parties fulfilled key roles in the 

government and private sector of the municipality and department, which supported 

the continuity of programmes and policies. This is also reflected in the relatively 

constant political will to support risk management in the city, particularly from a 

funding perspective, as the following quote highlights. 
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“If the mayor is not as convinced of this [the necessity for the local 
government to support disaster risk management], he will apply the law, 
but without being convinced. But Manizales [because of the local 
political commitment] knocks on the doors of the World Bank, the IDB, 
etc., searching for resources. There are other municipalities, which do not 
do that and they say: For the money we have, we do what we can.” 
(Academic interview 5, 12.12.2014) 

Therefore, when looking at the municipal budgets, one has to consider that they only 

represent part of the available funds. Moreover, their distribution to different sectors 

of the city reflects previously described decentralisation efforts (see section 4.3.4), 

indicated by large shares being earmarked for expenses in education (48% of the 

budget in 2016) and health (23%). Furthermore, relevant budgetary sections with 

potential direct and indirect impacts on disaster risk are “attending vulnerable groups” 

(2%), potable water and basic sanitation (2%), environment 1%, and the funds 

allocated to disaster risk management (1%). Changes over the years, and particularly 

between 2015 and the proposed budget for 2016 indicate the changing policies that 

come with new government periods (Cardona León, 2016). 

 



164 
 

 

So
ur

ce
: A

ut
ho

r b
as

ed
 o

n 
M

an
iz

al
es

 C
óm

o 
Va

m
os

,  
20

17
 

Fi
gu

re
 5

-4
 M

un
ic

ip
al

 b
ud

ge
t 2

01
2–

20
16

 



165 
 

• Professional networks and trajectories 

Beyond political will, cross-level interactions and networks amongst city officials and 

academics are another important factor that supports Manizales’ agenda and 

continuous efforts in risk management. The professional trajectory of the governing 

mayor during the fieldwork period, Jorge Eduardo Rojas (2012–2015), is described in 

the following box.  

 

 

Jorge Eduardo Rojas’ uncle (Jorge Enrique Rojas), became mayor in 1997 after 

remarkably winning against Omar Yepes and the Yepo-Barquismo alliance, which has 

dominated politics in Caldas for decades. Although he did not manage to stay in office 
for the full period, this nevertheless can be considered a political shift in Manizales 

towards the alliance called Coalición B. Trained in Bogotá as a civil engineer with a 

specialisation in management development (from Manizales) and a title as risk 

management expert, Rojas started his political career as member of the Municipal 

Council 2002–2005. He joined the political movement “Movimiento de Salvación 

Nacional”, where he got in contact with the later mayor Luis Roberto Rivas (2005–2008 

and mayoral candidate 2015), who chose him as Secretary of Public Works in his 

government. Rojas also served in the following government from Juan Manuel Llano in 
this position, but resigned after a dispute nine months into the government period. He 

then became the manager of Manizales’ waste management company Emas until 2009 

and was elected mayor in 2012 until 2015. After this, it is said that he supported the 

current mayor Jose Octavio Cardona in his campaign and turned against his former 

mayor and supporter Luis Roberto Rivas (La Silla Vacía 2015). 

In April 2016, Rojas moved from local to national politics and became Minister of 

Transport. This is also partly attributed to his close relationship with Carlos Alberto 

García Montes, who was previously the Head of OMPAD (now UGR, the municipal risk 

management unit) under mayor Rivas and works now as Director of Invías (the National 

Institute for Roadworks). As Transport Minister and according to Law 1523, Rojas was 

assigned as the representative of the national government to supervise the disaster 

situation and emergency management in Manizales during the torrential rains of 
April/May 2017 (see section 1.2). His continuous presence, local knowledge and 

consolidated professional networks were instrumental for quickly securing the 

commitment for national funds for reconstruction works and investments in new housing 

for Manizales. Rojas left the office as transport minister in August 2016 and handed it 

over to Germán Cardona, who was mayor in Manizales 1992–1994 and 1999–2002, as 
well as Governor of Caldas 1989–1990. 

Source: Author based on La Silla Vacía. Available from 
https://lasillavacia.com/quienesquien/perfilquien/jorge-eduardo-rojas  
[Accessed: 28 October 2018] 

Box 5-1 The professional trajectory of Jorge Eduardo Rojas, Mayor of Manizales 2012–2015  
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It is an illustrative example of how tight networks and communities of practice have 

formed in Manizales and contribute to the stable and continuous work on disaster risk 

management. 

• Political change 

The continuity and strong networks that engaged in long-term disaster risk 

management were challenged at the time of fieldwork due to municipal and regional 

elections in October 2015. The electoral campaign in Manizales demonstrated the 

eventual break-up of the dominating coalition, as José Octavio Cardona (Partido 

Liberal) won with 49,000 votes. Although the fieldwork in Manizales was concluded 

before the change in government in January 2016, I was nevertheless able to observe 

and interrogate different actors about their strategies to prepare for the anticipated shift 

in politics. Interviewed partners mentioned their intentions to dialogue with the mayor 

as soon as possible to establish who he intended to work with and to a) demonstrate 

the achievements already made, such as previous major’s investments in 

meteorological stations politically difficult to invest in because they do not generate 

votes; b) build trust in their expertise and put forward the comparatively affordable 

project proposals for the municipal disaster risk management plan, the municipal 

emergency plan and the update of the land use plan. 

• Municipal budgets 

For this new government period (2016–2019), the proposed disaster risk management 

investments are highlighted in Figure 5-5. Maximum 3.53% of the budget is allocated 

to environmental and risk management. Of this pot, the largest share (41%) goes 

directly into disaster risk management, followed by investments in public space (29%) 

and ecosystems and livelihoods (17%). Indicative of the city’s approach to disaster 

risk management is the distribution of its disaster risk budget, which is phrased as 

investments in “Manizales, a natural laboratory of excellence in disaster risk 

management”. 60% is allocated to response and recovery in emergencies in disasters, 

followed by 30% for risk mitigation infrastructure and public service.  
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At a first glance, investments in knowledge (8%) and the integration into land use 

planning (1%) look small. However, one must exercise caution as municipal budgets 

do not reflect the investments that happen at the municipal level. As already 

mentioned, Manizales managed to attract funds from other sources. The funders 

included the national government and the World Bank, and investments were made to 

better understand risk and create innovations in fields such as early warning or risk 

transfer through insurance schemes (Marulanda et al., 2012). 

 Designated disaster risk management institutions 

This section highlights the institutional framework for disaster risk management. 

Structures are replicated from the national level to the local level, thereby allocating 

the responsibilities of different entities and their existing capacities.  

• The national system and its decentralised framework 

The National Disaster Risk Management Unit (UNGRD) was established in 2012 

following the national Law 1523 to coordinate and guide rural and urban disaster risk 

management in the country (Congreso de Colombia, 2012). UNGRD currently 

employs nationally 400 people and provides technical and organisational assistance 

rather than directly managing risks (Institutional interview 10, 30.10.2015).  

UNGRD follows the DRM strategy based on the following four pillars: identification 

and understanding of risk, risk reduction, management of disasters, and risk transfer. 

It uses a range of instruments to address these four phases, including the National 

System for Risk Management (established as the National System for the Prevention 

and Attention to Disasters in 1988, revised 2012), which identifies responsible 

authorities at every level of government (see Figure 5-6). From the perspective of 

integrated risk management, having a national system and law is particularly important 

for the formal incorporation of disaster and risk management into land use planning 

and into the formulation and implementation of municipal and departmental 

development plans of each government (Presidencia de la República de Colombia, 

1989; Congreso de Colombia, 2012).  
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Source: Author based on UNGRD. Available from 
http://www.gestiondelriesgo.gov.co/snigrd/pagina.aspx?id=235 [Accessed: 28 October 2018] 

 

 

 

 

 

 

 

 

 

Figure 5-6 Colombian National System of Disaster Risk Management  

  

 

Interviewees at UNGRD emphasised that the institution currently focuses on 

supporting smaller cities with 5–10,000 inhabitants rather than capital cities like 

Manizales, due to their comparatively lower financial and management capacities 

(Institutional interview 10, 30.10.2015). This was confirmed in terms of technical and 

organisational assistance by interviewed partners in Manizales. However, they also 

commented on their relative ease to attract financial assistance; as the city spearheaded 

national guidelines and norms, it complies with criteria for project proposals such as 

local expertise and co-funding mechanisms (see section 6.5).  

• Coordination at the departmental and municipal level 

On the departmental level, the Department Unit of Risk Management (UDEGER) 

reflects the national structure and oversees departmental activities. The key 

coordinating unit for Manizales is at the municipal level. Agreement 401 of 1998 

established the Municipal Office for the Prevention and Attention of Disasters 

(OMPAD) as unit of the local government, which is responsible for  



170 
 

[…] developing, coordinating and implementing the policies and 
strategies that are conducted to protect life and goods of the inhabitants 
of the municipality, especially those located in zones of high risk and to 
guide the actions that they conduct to the mitigation of risks, analysing 
the implications of the pattern of municipal development, soil 
movements and stabilisation works/infrastructure that have to be 
implemented […] (Concejo de Manizales, 1998, Art.2, author’s 
translation). 

Following Law 1523 of 2012, OMPAD was changed into the Unit of Risk 

Management (UGR), reflecting a general shift from a focus on disaster events as 

central to management efforts, to the notion of risk management. From the perspective 

of integrated risk management, it is important to know that UGR is a rather small 

entity, which has a strong focus on oversight and coordination of disaster risk 

management activities between the other agencies involved, rather than implementing 

them themselves. Hence, although UGR is located within the local government and 

therefore susceptible to working with a vision of a four-year government period, it is 

critical for maintaining a strategic focus on inter-sectorial and inter-institutional 

collaboration.  

 Environmental management  

• A regional authority with focus on technical and structural mitigation 

As explained in the previous chapter on the historical context, the combination of 

fluctuating coffee prices, civil war and green revolution led to increased rural-urban 

migration to Manizales in the 1960s and 1970s and to the occupation of unstable slopes 

(Cardona, Pérez and Suarez, 2014). This large influx of mostly low-income people 

without local knowledge about Manizales’ soils, started to produce the city’s most 

recurrent and cumulatively damaging risk: landslides and mudslides. One of the most 

significant institutions for risk management in Manizales and Caldas, the departmental 

environmental authority CRAMSA (now CORPOCALDAS), was established through 

the national Law 40 of 1971 to precisely deal with these new hazards by providing 

technical assistance and stabilising the slopes (CORPOCALDAS, 2016a). 

The objective of the Regional Autonomous Corporation for the Defense of Manizales, 

Salamina and Aranzazu (Corporación Regional Autónoma para la Defensa de 
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Manizales, Salamina y Aranzazu – CRAMSA) was to reduce the deterioration of 

settlements through erosion control using bio-engineering and engineering solutions. 

This distinguishes it from other regional authorities in the country with a more general 

environmental focus. In 1991, Law 22 transformed CRAMSA into CORPOCALDAS, 

the Regional Autonomous Corporation for the Development of Caldas (Corporación 

Autónoma Regional para el Desarrollo de Caldas), now working in all 27 

municipalities of Caldas and having expanded its responsibility towards the 

management of renewable resources. CORPOCALDAS gained a national framework 

with the establishment of the Ministry of the Environment and the Institute of 

Hydrology, Meteorology and Environmental studies (IDEAM) in 1993, which aimed 

to achieve objectives of Agenda 21. Through Law 99 of 1993, the national 

environmental system (SINA) was created assigning roles and responsibilities to the 

regional environmental authorities and defining the municipal environmental tax to 

finance them (Congreso de Colombia, 1993). 

CORPOCALDAS currently structures its activities along nine programmes, of which 

the three most relevant for this study are called risk management, environmental 

management and knowledge for environmental management. Besides the technical 

assistance, assessments and implementation of infrastructure, CORPOCALDAS is 

also increasingly involved in education and capacity building. The entity has been one 

of the fundamental pillars, together with the Mayor’s Office, UGR and the National 

University, with a long-term commitment to advance disaster risk management in 

Manizales. Nevertheless, as a largely technical entity it has also been fundamental in 

shaping the technical and engineering focus of the city’s approach.  

“We have professionals in engineering, geology, geotechnics, hydraulics, 
which we distribute or assign to the different municipalities. They are 
present and attentive to participate in all types of assessment processes 
with the municipal administration or the community, in the diagnostics of 
the problems, and in deriving mitigation actions or recommendations.” 
(Institutional interview 6, 16.10.2015) 
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• Linking environmentally sustainable development and risk 

management 

At the municipal level, the Secretariat of the Environment has a broad mandate, 

including the inspection and observation of the environment and the promotion of 

sustainability. During the late 1990s and early 2000s, the city became widely known 

for its sustainability indicators, the promotion of the environmental plan 

BioManizales, and its programme of Bio-citizens (Velasquez Barrero, 2010; Hardoy 

and Velasquez Barrero, 2014).Together, they aimed to support Agenda 21 goals, and 

were led by researchers from the Environmental Institute of the National University of 

Manizales (IDEA-UNAL). Risk management was framed as an environmental 

concern that was closely linked to citizen culture. The environmental programmes 

therefore created the potential to extend the technical focus of management towards 

more environmental and social concerns. Whilst the programme has been discontinued 

for various reasons, its uptake was discussed again at the time of fieldwork.  

The Secretariat of the Environment is also key for risk management with regards to 

the declaration of areas of limited or no intervention in the land use plan, such as key 

ecological infrastructure and protected areas for conservation. The implementation and 

enforcement of areas set aside for environmental protection are particularly critical on 

the steep slopes. In these areas, much of the land has been informally occupied 

exposing dwellers to landslide hazards while at the same time providing livelihood 

opportunities (Institutional Interview 11, 6.11.2015). 

 Urban planning institutions 

• Anticipatory planning at the municipal level 

The Secretariat of Planning became one of the central institutions for the assessment 

of risk, risk reduction and prevention, for a variety of reasons. It has been responsible 

for the process of establishing and overseeing the land use plans of 2001 and 2017 (see 

sections 7.2 and 7.3) which provide strategies for 12-year periods, as well as for the 

intermediate, more detailed plans. Hence, its mandate implies a strong anticipatory and 

long-term focus on risk management. In the case of Manizales, its strong collaboration 

with CORPOCALDAS and academia are crucial factors contributing to integrated risk 
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management. Additionally, it strategically links disaster risk management with other 

areas of land use planning, such as transport, education and the environment. It is thus 

well positioned to define its relative priority and integration within other sectors.  

Manizales has a further two building permit offices (Curadurías Urbanas) responsible 

for the licencing of buildings and management of building proposals and feasibility 

studies according to building and construction laws. In relation to risk management, 

these are key for the application of seismically-resistant construction codes and the 

implementation of the so-called detailed planning documents that follow the municipal 

land use plan.  

• Insufficient institutional capacity to provide public and social housing 

The Public Housing Fund (Caja de Vivienda Popular) was established in 1963 as an 

autonomous entity with a mandate to manage housing especially for low-income 

people. It was therefore involved in social and priority housing (VIS and VIP) projects, 

relocation and resettlement programmes, basic sanitation and the management of 

subsidies. It is not involved in the definition of suitable areas for construction but takes 

this information from other institutions to define where and how to construct. It 

moreover does not exercise politics of control to check whether land use plans for 

residential areas and building standards are complied with (Institutional interview 15, 

13.11.2015). In 2017, housing policies changed and the Fund stopped exercising its 

functions and is now in the process of liquidation.  

Another key organisation for urban planning is the enterprise for urban renovation in 

Manizales, ERUM. However, as a commercial entity, it has been highly reproached 

for its failed planning and implementation of the large-scale relocation and urban 

renewal project Macroproyecto San José that drastically reduced the living standards 

of low-income inhabitants supposed to be the beneficiaries (Coles, 2013).  

Several interviewees from the local government and academia highlighted that the 

relationship between risk and low-income housing remains one of the most 

challenging inter-sectorial tasks, as institutions in the housing sector are comparatively 

weak with regards to their human and financial resources. 
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 Public service providers and emergency institutions 

The main institutions for emergency management with a strong mandate in capacity 

building are Civil Defence, the Fire Brigade and the Red Cross. Interviewees from 

these organisations see the strength of these institutions in the longevity and limited 

rotation of staff. This gives the operational staff more stability ensuring continuity and 

the maintenance of high levels of knowledge within these institutions. A weakness, 

however, is their lack of coordinated activities beyond emergency management. This 

is manifest for example in similar training programmes, which often target the same 

neighbourhood multiple times, while leaving out others (Institutional interview 19, 

14.12.2015). Interviewed partners attributed this problem to the different 

organisational structures and the diverging responsibilities and accountabilities to local 

and national level institutions.  

Another key group of institutions for disaster risk management, particularly for 

mitigating risk, are the public service providers and the companies Aguas de Manizales 

(water and sewerage), Emas (waste management) and CHEC (electricity). Public 

service provision links to the construction and maintenance of critical infrastructure, 

the so-called lifelines of the cities. In interviews, technical managers of Emas and 

Aguas de Manizales commented that there are no legal standards for critical 

infrastructure. However, a range of recommendations and ‘good practices’ exist, as 

well as geotechnical norms for buildings, which they follow to reduce risks and 

improve quality.  

Aguas de Manizales is responsible for the city’s two treatment plants, and the provision 

of water and sewerage services to inhabitants. The enterprise has further operated a 

pluvial-metrical network for the last 20 years, which provides key rainfall data for the 

land use plan. Emas has been working since 1995 on waste collection, transport and 

disposal of solid waste in Manizales and surrounding municipalities, as well as the 

cleaning of streets and pedestrian areas in the city (Echeverri, 2017).  

Apart from the provision of services, these companies are key in linking actors in 

environmental and resources management and disaster risk management, manifested 

in programmes such as watershed management or reforestation to enhance 

environmental quality and reduce runoff, as well as their contingency plans for 
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emergencies (Vélez Saavedra, 2015). They also foster these links through 

environmental education, both in terms of training their own staff as well as extending 

their knowledge to schools and neighbourhoods they work in (Institutional interview 

5, 08.10.2015).  

 Data and observatory institutions 

Manizales is well known for its detailed and longitudinal data, particularly to assess 

its hazard characteristics. At the national level, key information systems with relevant 

data for risk assessments stem from the National Department of Statistics (DANE), the 

Geographic Institute Agustin Codazzi (IGAC), the National System of Environmental 

Investigation and of Environmental Information, and the System of Environmental 

Information of Colombia SIAC, used today for environmental land use planning. 

Further, the Centre for Information and Statistics (CIE) provides sources of 

information on housing and land use.  

The more hazard-specific information for Manizales comes from its 30 hydro-

meteorological stations and the Volcanic and Seismological Observatory of Manizales 

(OVSM). During events, the phrase “para decidir hay que medir” (literally translated 

as “to decide you have to measure”) was often mentioned to justify why instrumental, 

real-time monitoring was used for analysis and decision-making complementing 

historical records and analysis (Institutional interview 2, 02.09.2015).  

The OVSM is one of three observatories in Colombia. It monitors and provides 

continuous diagnostics of the state of the volcano and related uncertainties; as well as 

communicates the risk and relevant actions to the responsible entities and the public. 

At the time of the most recent catastrophic eruption of the Nevado del Ruiz (see section 

6.1), four monitoring stations existed, and have since increased to 104. Since 1989, the 

OVSM can draw on instrumental analysis (Institutional interview 2, 02.09.2015). 

 Academia and education 

Manizales has committed itself to become an educated city of opportunities, which is 

reaffirmed in the current municipal development plan. About 86% of the children 

attend school but only 64% attend the appropriate class for their age. While 2% of 
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adults did not get any education and are illiterate, 27.8% of the inhabitants had a higher 

education certificate, of which 14% had a technical or technological degree, 9% had a 

university degree and 5% a postgraduate title (Manizales Cómo Vamos 2016). 

Manizales has two public universities (the University of Caldas, and the National 

University of Colombia), as well as three large private ones (the Autonomous 

University of Manizales, the Catholic University of Manizales, and the University of 

Manizales) and two smaller private ones (Catholic University Luis Amigó and 

University Corporation Remington -Manizales). 

In a presentation at a professional course on disaster risk management, an academic 

from the National University highlighted the peculiarities of academia and their 

resulting roles within the disaster risk management framework of Manizales.  

In terms of the knowledge they produce, he stated that they aim to be: 

• Inquisitive before executive; 

• Abstract before concrete; 

• Contemplating and curious before calculating and instrumental; 

• Generous more than confidential, evidenced by open access publications, 

public presentations and data; 

• Socially responsible (as a public university) rather than serving commercial 

interests; 

• Pushing boundaries rather than conforming with what already works 

(hence, seeking for good things to become better); 

• Inter-, multi- and transdisciplinary rather than disciplinary. 

This idealised vision, which tries to overcome the competitive nature of academia in 

terms of leadership and resources, supports the local universities’ actions with regard 

to education and training. They provide postgraduate specialisations on disaster risk 

management as well as specialist and professional courses (Academic interview 13, 

08.09.2015).  

Apart from sharing and transferring knowledge from the natural and social sciences, 

these courses are essential for creating and sustaining networks amongst disaster 

professionals in Manizales, Colombia, and Latin America and the Caribbean in 
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general. These networks within academia, and between universities in Manizales, 

Pereira and Quindío, and other private and public institutions (particularly between the 

National University, CORPOCALDAS and the municipality), are important for 

positioning and maintaining the status of the city as a ‘good practice’ case study, which 

attracts funding and is essential for the long-term sustainability of innovative disaster 

risk management projects. However, interviewed partners commented that quality 

assurance will become critical to avoid free-riding and instead be able to share and 

collaborate with in-depth knowledge, demanding a change from the currently highly 

competitive environment. 

 Civil society 

During my fieldwork, I observed the work of a range of very small-scale local NGOs 

that relates to disaster risk management in a wider sense. Most operate in specific 

neighbourhoods, with particular target groups – often children – and a focus on 

environmental education. In terms of strategic risk management, however, they do not 

seem to occupy a defining and steering role, as they work on a project rather than 

programmatic basis.  

One of the notable exceptions is the Society of Public Improvements (Sociedad de 

Mejoras Públicas). It creates spaces such as the collective “Subámonos al bus del 

POT”, which aims to strengthen participation and community voices in the land use 

planning process, with the overarching goal of institutionalising and promoting a civic 

culture. For them, strengthening this civic culture means decentralising the social and 

productive infrastructure in the neighbourhoods, to strengthen the social fabric and 

revitalise a sense of identity to be aware of what it means to be in and from Manizales 

and Caldas (Academic interview 17, 01.12.2015).  

The community action boards (Juntas de Acción Comunal), are also key actor of civil 

society at the neighbourhood level which have a bridging role between local authorities 

and inhabitants (Otero, 2012). They can be defined as the lowest level of government, 

although their constituent neighbourhoods (barrios) may contain several hundred 

people. Although community leaders were praised in several instances (see, for 

example, Chapter 11.2), many community leaders mentioned in informal interviews 

that the existing structure of unpaid work and high responsibilities of community 
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leaders makes their position susceptible to clientelism and corruption. It further means 

that some neighbourhoods have difficulties in finding suitable, available and dedicated 

people for this unpaid and demanding job. I observed this in many community leader 

meetings with the local government, where only a small percentage of the 

representatives came to participate. For risk management and city-wide planning, it is 

also important to mention that the participation and contributions of community 

leaders to debates are highly unequal, as higher-strata leaders were mostly absent in 

organised events.  

 Summary  

In this chapter, I highlighted contemporary characteristics of Manizales with regards 

to its hazardous environment as well as the different capacities that are developed to 

confront multiple hazards and risk. Data from the Manizales Cómo Vamos shows that 

a large majority of Manizales’ inhabitants enjoy a comparatively high quality of life, 

with high levels of public service provision, and relatively high satisfaction with living 

conditions in general. 

Nevertheless, the lack of public spaces, contamination of the city centre and inadequate 

quantity and quality of housing are issues linked to environmental factors, which seem 

to exceed the municipal capacities to act. Attracting funding from higher-level actors, 

such as the national government or international organisations might provide financial 

resources; however, this comes at the expense of accountability and participation in 

the decision-making and implementation process (Ortiz, 2012).  

On the other hand, it became apparent that risk management is firmly institutionalised 

in the city, which is manifest amongst others in the organisational structure and 

alliances between the local government, the environmental agency, service providers 

and academics and the knowledge, data and financial resource. The high quantity of 

agents which address different aspects of the four pillars of the disaster risk 

management system highlights the delicate balance between creating redundant and 

resilient structures, and demanding high levels of coordination with a clear allocation 

of roles and responsibilities across and within government sectors, academia and 

research institutions, service providers, private actors, civil society organisations and 

inhabitants.  
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The perception study of Manizales Cómo Vamos indicated that the inhabitants of 

Manizales are well familiarised with environmental authorities and service providers 

and are comparatively content with the management of environmental authorities 

(40% approval rate). 46% of the respondents also trust in the capacities of local 

authorities to adequately respond to emergencies (Manizales Cómo Vamos 2016).  

While this chapter showed that risk management in Manizales is highly 

institutionalised, it is cautious in assuming that expert-led risk management happens 

at the expense of wide and deep participation and civil society engagement. For 

example, 70% of the survey respondents from Manizales Cómo Vamos claimed not to 

have participated in any public activity during the past year, and most engagement 

with the city authorities happened in the form of raising demands or complaints. Only 

4% of inhabitants engaged in volunteer activities, another 4% in community 

organisations, and 8% participate in other groups or associations (Manizales Cómo 

Vamos 2016). Therefore, collective risk management, not only across multiple 

government sectors and academic disciplines, but with a wide range of stakeholders, 

can be seen as one of the key challenges for risk management in the city. 

In sum, contemporary social, economic, geographic, and institutional characteristics 

of Manizales point to the tensions that continue to particularly challenge the lives of 

low-income inhabitants in this multi-hazardous city, and increasingly highlight the 

need for management- rather than purely technical solutions.  
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Section 3 Critical junctures for an enabling environment  
 

This Section builds upon the understanding of patterns of urbanisation in Manizales, 

the multi-hazard profile of the city and its institutional challenges and capacities, 

which have been analysed in the previous chapters. It addresses the following research 

question: 

 How do institutional actors interpret critical junctures and their antecedent 

conditions and legacies that have been configuring an enabling 

environment in Manizales? 

This enabling environment emerges from the relations between legal, institutional, 

political, cultural, economic, social and ecological components, which allow different 

institutions and disaster risk management actors to address extensive and intensive 

risk. As described in the methodological chapter, critical junctures (CJ) will be 

analysed along three themes that were defined by the interviewees’ perceptions of the 

three most defining critical junctures (see Figure 5-7). 

 

Figure 5-7 Analytical framework for Section 3 

Source: Author 
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Source: Author 

Figure 5-8 shows the timeline of hazard and disaster events, with a special emphasis 

on the volcanic eruption of Nevado del Ruiz (Chapter 6); land use planning and the 

built environment, particularly the first land use plan of 2001 (Chapter 7); and 

strategies and frameworks, especially the disaster risk management Law 1523 of 2012 

(Chapter 8). The identification of critical junctures reflects the interpretations of the 

interviewees, whereby similar aspects related to one event can be framed as different 

critical junctures. For example, the earthquake in Armenia features as a CJ related to 

hazard and disaster events (see section 6.2), while the seismic construction code is one 

of the critical junctures related to land use planning and the built environment (see 

section 7.1). 

 

Figure 5-8 Timeline of analysed critical junctures (Section 3) and integrated practices (Section 4) 

The analysis of each critical juncture begins with a figure, which gives an overview of 

its main characteristics2. The chapters then continue with a description of the 

antecedent conditions, which refer to the baseline situation against which potential 

change after the critical juncture can be evaluated; followed by the cleavage or crisis, 

which generate tensions that eventually trigger the critical juncture. The critical 

juncture itself is a crunched moment of decision-making with long-lasting impacts that 

could either stabilise previous pathways or enable change. The different contributions 

to the enabling environment for integrated risk management are analysed as legacies. 

To visually guide the analysis in terms of legacies to the enabling environment, 

graphics will sum up their contributions according to the colour code in Figure 5-9. 

                                                             
2 See  Figure 6-1, Figure 6-4, Figure 6-5, Figure 6-6, Figure 6-7, Figure 7-1, Figure 7-2, Figure 7-3, 
Figure 8-1, Figure 8-2, Figure 8-3 
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Source: Author based on Ferguson et al., 2013 

 

Cultural-cognitive features are marked in orange, normative ones in yellow and 

regulative ones in blue. Each chapter will finish with a summary, which draws 

relations between the legacies of each critical juncture. 

Figure 5-9 Enabling environment with cultural, normative and regulative components  

 

Chapter 9 discusses the different themes of critical junctures and how their legacies 

jointly configured the current enabling environment in Manizales. 
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 Hazard and disaster events 

This chapter analyses critical junctures that emerged from, or closely relate to, hazard 

and disaster events such as fires, landslides or earthquakes. Time-wise, this analysis 

goes back to the earliest disaster which was experienced as critical juncture by some 

of the interviewees: the eruption of the volcano Nevado del Ruiz in 1985. It concludes 

with the La Niña phenomenon in 2010/11, which was the most recent identified critical 

juncture at the time of my fieldwork in 2015. Spatially, it is important to note that the 

location of the hazard event does not determine its inclusion in this analysis, which is 

therefore not limited to local hazard and disaster events in Manizales. Critical junctures 

are rather defined by the legacies of the hazard event or disaster in the city. For 

example, the eruption of volcano Nevado del Ruiz and the Armenia earthquake were 

crucial for the development of integrated risk management, even though they did not 

occur in Manizales. 

All critical junctures have been identified and described by interviewees; however, 

particularly the analysis of older cases benefited from existing secondary data. In terms 

of relative importance, the Nevado del Ruiz 1985 eruption has been identified by 

almost all respondents as a critical juncture for Manizales, which is why it is described 

in more detail in this chapter. 

In sum, the chapter will analyse the following critical junctures related to hazard and 

disaster events: 

• The volcanic eruption of Nevado del Ruiz (1985); 

• The earthquake in Armenia (1999); 

• Heavy winter rains (2003, 2005 and 2007); 

• The “Tragedy of Cervantes” landslide (2011); 

• La Niña (2010/2011). 
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Source: Author 

 The eruption of the volcano Nevado del Ruiz, 1985 

 

Figure 6-1 Summary of the critical juncture of the eruption of Nevado del Ruiz  

 

 Antecedent conditions  

Two antecedent conditions characterised risk management before the volcanic 

eruption of Nevado del Ruiz. One relates to the knowledge of the volcano, its 

characteristics and the risks associated with it.  

“[…] the volcanic complex Ruiz-Tolima is a series of active volcanos, which 
have influenced the geo-morphological shape of all these zones [landscapes]. 
There is also the volcanic hazard manifested in the creation of lahars, which 
is a super-dense mix of mud, water and stone, which advance at high speed 
through the valleys. It takes everything in its way, the settlements and the 
infrastructure.” (Institutional interview 14, 12.11.2015) 

Scientific studies of the volcanic hazard were conducted mainly by the Colombian 

Institute for Mining and Geology (INGEOMINAS) (Hall, 1990). Knowledge before 
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the eruption was largely confined to understanding the geothermal conditions and 

glacial volcanic geology (Martinelli, 1988).  

An interviewee pointed out that – from the perspective of Manizales and Caldas – the 

main volcano-related risk comes from the rivers adjacent to the volcano, because an 

eruption may create avalanches and pyroclastic flows.  

“We lost more or less 25,000 lives. What is not mentioned is that here in 
[the Department of] Caldas we lost 3500 lives. In all this riverine, mostly 
in the rural sector. Coffee pickers lived there in what we call 
Campamentos, where they lived in houses of 100, 150, 200. All of them 
died.” (Institutional interview 14, 12.11.2015) 

The second antecedent condition is the lack of institutional coordination and 

collaboration at regional and national levels. At the time of the eruption, several 

institutions at the departmental level (e.g. CRAMSA, fire brigades and Civil Defence, 

CHEC, local universities) and the national level (e.g. INGEOMINAS, National 

University) addressed elements of disaster risk management, mostly in terms of 

technical hazard management. However, they did not work under a common national 

framework to align their efforts strategically towards a shared goal of preventing and 

managing disasters. The absence of an inter-institutional structure before the volcanic 

eruption was drastically summarised in an interview:  

“Going back to the institutionality of risk, we see for example El Ruiz. 
The disaster of Armero 30 years ago is the biggest disaster that Colombia 
had in terms of having about 25,000 victims […] There was no 
institutionality.” (Academic/CSO interview 17, 01.12.2015) 

Taking the partial knowledge of the hazard, absent understanding of vulnerability and 

lacking institutional framework into account, the following sub-section investigates 

how the crisis unfolded and eventually triggered a disaster.  

 Cleavage/crisis 

According to Hall’s  (1990) detailed chronology, anomalies of volcanic activity were 

first registered in November 1984, and a set of small earthquakes was reported in 

December by the manager of a mountain shelter situated on the western flank of the 
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volcano. On January 16th, 1985, the electricity provider CHEC concluded that the 

volcano might be awakening and demanded a geophysical and geochemical 

monitoring programme. This led to the formation of a Civic Committee as a 

collaboration between the Finance Corporation of Caldas, CHEC and the Mayor of 

Manizales. In February, the abnormal activity was discussed by departmental and 

national authorities. INGEOMINAS was contacted, which later inspected the volcano 

and talked to local inhabitants; the local newspaper in Manizales also published its 

first article on the volcanic activity.  

In early March the national government and INGEOMINAS sought help from the UN 

Disaster Relief Organisation (UNDRO) and Swiss scientists, which triggered 

international involvement. Their investigation confirmed a potential large-scale 

eruption and urged INGEOMINAS to commit to more detailed and frequent 

assessments, including the purchase of more seismographs and monitoring instruments 

through foreign and UN money.  

The University of Manizales convened a seminar, where the most important 

conclusions re-emphasised these messages, and also affirmed that  

the responsibility for the assessment of volcanic and other natural risks 
resides with the national government (Hall, 1990, p. 103). 

Further, seminar participants emphasised that action had to be taken to reduce the 

impacts of a potential catastrophe, not only through evaluation and forecasting, but 

also education of affected communities on how to react in emergencies.  

Assessments by different authorities as well as observations by the local population 

gave different signals of the imminence of the eruption, and international expertise 

was sought for further evaluations (Hall, 1990). On the regional and local level, the 

Civil Defence of Caldas had prepared an emergency plan in mid-April and the local 

press started to seriously discuss the situation. Together with the report from an 

international expert, this might have triggered attempts by INGEOMINAS at the end 

of May to seek official support from the US Geological Survey and UNESCO. 

However, long bureaucratic procedures and other international catastrophes severely 

delayed the process.  
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In Manizales, the mayor and the governor of Caldas invested in a project coordinated 

by the Caldas university institution FIDUCAL to monitor and evaluate volcanic risk. 

The mayor, departmental governor and CHEC also sought further assistance from 

Italian and Swiss research institutions and the local newspaper educated its readers 

about volcanic eruptions and risk assessments.  

These weeks seemed to have led to the emergence of two separate and almost 

independent monitoring activities, one lead by the national level and INGEOMINAS 

and the other by CHEC. Swiss scientist Bruno Martinelli recalls that the local 

institutions of the latter group, which were worried about potential eruptions, created 

an emergency committee. This committee got in contact with the Swiss Disaster Corps, 

which promised support through the Institute for Geophysics at ETH Zurich 

(Martinelli, 1988). Martinelli installed seismic instruments within only four days of 

his arrival, all of which continuously produced data until 20th September. In 

communication with the mayor on September 10th, he recommended the establishment 

of a regional volcanology observatory. He was concerned that data (seismograms) was 

currently sent to the University of Bogotá before being thoroughly analysed and that 

no analysis or interpretation of the daily data had been presented by the University of 

Bogotá since July 20th (start date of the data collection). 

A first eruption happened on September 11th and triggered a high alert in the Rio 

Azufrado valley. Several discussions emerged amongst local and regional institutions 

about their emergency and evacuation plans, and calming messages from the local 

newspaper La Patria for Manizales (“the Ruiz activity [=ash eruption] is not 

dangerous”) were communicated to the citizens (Hall, 1990). 

On September 16th, several institutions from both alliances (Colombian Civil Defence, 

INGEOMINAS, the government of Caldas, the coffee association of Caldas and the 

Ministry of Mining) adopted a special emergency and prevention plan, which 

estimated a 25% probability of eruption. This also led to the forming of working 

groups on budget, public health, agriculture and livestock, water and science. Around 

the same time, local civic groups and scientists from Manizales formed the Committee 

of Vulcanological Studies for the Caldas Community, who met almost daily to discuss 

recent volcanic activities, plan locally and seek national and international support 
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(Hall, 1990). Local and regional institutions closely monitored national activities and 

engaged more in education and warning activities, urging inhabitants particularly to 

abandon flood zones in the case of an eruption due to probable lahars.  

The first publication of a volcanic risk map, which was presented by INGEOMINAS 

on October 7th, was feared to reduce land values. Its distribution was therefore limited 

to ten copies, which were given to a limited number of institutions. However, a 

national newspaper (El Espectador) managed to publish it on October 9th. The plan 

was supposed to be revised by mid-November due to many errors and was eventually 

published without any changes one day after the eruption (Barberi, Martini and Rosi, 

1990). Delays in its revision were also due to a major political crisis that happened in 

Bogotá at that time, when more than 100 people were killed in a guerrilla attack on the 

Justice Palace. 

 Critical juncture 

The eruption of the Nevado del Ruiz turned into a disaster, which in the memory of 

the inhabitants and city institutions divided the periods of disaster risk management at 

the local, regional and national levels into a before and after (Ramírez Loaiza et al., 

2017). The most detailed description of the actual eruption on November 13th, 1985, 

comes from Hall (1990, p. 113), with additional clarifications from Naranjo, 

Sigurdsson, Carey and Fritz (1986) as well as Twigg (2015) and Voight (1990) (see 

Figure 6-2 and Figure 6-3). It is key to note that historical analyses contain no 

qualitative data on population characteristics or any other social aspects; they contain 

quantitative assessments of the hazard characteristics and fatalities. 
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Source: Author based on Naranjo et al., 1986, Twigg, 2015 and Voight, 1990 
 

 

Figure 6-2 Timeline of the Nevado del Ruiz eruption  
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Source: Naranjo et al., 1986, p.961 

 

Figure 6-3 Distribution of tephra fall (in mm, dashed and solid lines) and lahar deposits (black lines)  

 

 Legacies 

The volcanic eruption of the Nevado del Ruiz was the deadliest disaster in Colombian 

history, which occurred weeks after the political disaster in Bogotá.  

“After this, there were small norms, but the big events make them 
functional and make them [the governments] take measures.” 
(Academic interview 5, 12.12.2014) 

Based on the detailed chronology from Hall and reflections from several of the 

scientists, who worked closely with the governors and INGEOMINAS, the following 

elements seem crucial considerations to understand legacies for risk management 

(Martinelli, 1988; Barberi, Martini and Rosi, 1990; Hall, 1990).  

A multitude of actors and institutions from local to international level were involved 

in the pre-eruption phase. They include CHEC, Civil Defence of Caldas, the mayor of 

Manizales, several departmental governors, INGEOMINAS, the national government 

(mostly the Ministry of Mining), the University of Manizales, and the University of 

Bogotá, the newspapers La Patria and El Espectador, as well as international 

consultants for specialist assessments and UN agencies and others for funding and 

commissioning work. This confirms the antecedent conditions of several existing 

institutions with potential capacities to conduct assessments and make decisions prior 
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to the eruption. Nevertheless, the lack of a systemic institutional approach with clearly 

allocated roles and responsibilities became apparent in the uncoordinated, conflicting, 

or simply non-existing efforts to evaluate and mitigate disaster risk (Hall, 1990). 

However, this absence did not lead to an individualistic approach. Rather, two parallel 

assemblages of institutions emerged with interesting dynamics between them: on the 

one hand the local and regional with a centre in Manizales and on the other hand the 

national interests. Both identified the threat of the volcano to some degree and decided 

that it went beyond their capacities; hence, they sought financial and technical support 

as well as professional expertise.  

The efficiency and processes of these two alliances differed significantly. The national 

alliance seemed caught up in other priorities and long bureaucratic processes, while 

the local one had more agility to receive the required support fairly quickly. For 

example, a letter from UNESCO to the national government, in which they offered to 

send more support, was knowingly not acted upon for two months. Furthermore, 

alliances seemed to have emerged precisely at the time when the national agency 

INGEOMINAS confirmed the danger, but without a sense of urgency, which means 

that they announced other priorities and blamed lack of funding for their lack of 

support. But despite this emergence, there were also several accounts where local 

agencies stated that the responsibilities had to be with the national government, 

following the subsidiarity principle. 

In terms of organisational capacity, particularly the civil committee in Manizales 

highlighted the role of local initiatives, although I did not find details on how they 

were linked up with the more formal institutions. Universities in Manizales as well as 

their organisational body in Caldas were key centres for facilitating research, gathering 

scientific opinions and taking responsibilities for accurate monitoring and eventually 

hazard evaluation (Barberi, Martini and Rosi, 1990). However, it was not until 

discussions on evacuations and the feasibility of emergency plans (particular after the 

first event on September 10th) that the actual social side of the event was taken 

seriously (Ramírez Loaiza et al., 2017). While the hazard was left to the experts, 

education and communication seemed widely dispersed and done by the media, which 

then attracted wide criticism for being inaccurate or alarmist.  
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Overall, decisions on organisational and technical capacities in the crisis were 

critiqued as ad hoc, on demand and not strategic. Only the acquired funding of 

instruments for seismograms and the scientist suggesting the installation of a regional 

rather than national volcanic observatory hint towards potential long-term 

commitments. 

Many interviewees confirmed that the volcanic eruption lead to a general shift in 

thinking about risk management at the institutional level. It challenged particularly the 

role of risk knowledge and the prevention of disasters, which was manifested in the 

National System for the Management and Prevention of Disasters (SNAPD), with 

implications for the departmental and municipal levels, and also accompanied by 

international developments and support from the UN. 

The large number of lives lost as well as the estimated damage of USD 211.8 million 

triggered a strong move and commitment from the national government to provide the 

means for coordinated disaster risk management, meaning that roles and 

responsibilities of all involved actors are clear and managed across different 

organisational and political levels. The National Disaster Management and Prevention 

System SNAPD was therefore adopted by law (Congreso de Colombia, 1988) and 

decree (Presidencia de la República de Colombia, 1989); hence, Colombia established 

a legal framework for disaster risk management that has since been applied and 

refined. It took a further 10 years to move from the national system to a coordinated 

action plan at the national level (PNPAD), which was adopted by Decree 93 of 1998.  

From the perspective of the municipal level in Manizales, the volcanic eruption was 

crucial for the development of “The Plan for the Management and Prevention of 

Disasters in Manizales” (PADEM), which provided the institutional framework for 

disaster risk management from 1989 until 1995 (see also Chapter 8.1). 

“In relation to 85 they created the PADEM here in 89, which starts to 
manage [risk]. They did not know how to organise themselves, but at 
least an awareness existed that an agency is needed to lead and give a 
new direction, as much on the [local] level as on the national level in the 
light of the law of risk management of 89. The Law of 89 obliges us to 
have Departmental Risk Management Committees, Municipal Risk 
Management Committees […].” (Academic interview 5, 12.12.2014) 
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The head of the Risk Management Unit at the municipality of Manizales (UGR) stated 

that the challenge that marked risk management in Manizales was the eruption of the 

volcano. How it happened stimulated the city to develop itself and to continuously 

advance in risk management until today.  

“[…] before it erupted, there were many critical moments that started 
from Manizales, and from the department. The first commission of 
observation was created to monitor the activity of the volcano. I think it 
is from here on that risk management as such started in Manizales.” 
(Institutional interview 13, 11.11.2015) 

At the city level, capitalizing on existing networks (for example, with the international 

experts and also with stakeholders in the city) allowed Manizales to act rapidly in the 

aftermath of the disaster. The municipality and department became the centre and 

institutional hub for the following DRM activities. This manifested, among other 

things, in the location of the Volcanic and Seismic Observatory in Manizales (OVSM), 

which was established on April 1st, 1986. Importantly, one interviewee indicated that 

emerging analyses and studies were not limited to hazards. 

“After the eruption, they started to do research. Here we have the 
National University with the Faculty of Engineering and Architecture, 
which started to make developments and studies about the vulnerability 
of the city.” (Academic interview 5, 12.12.2014) 

In regard to the second antecedent condition, the state of knowledge about volcanic 

risk, the crisis triggered scientific-technical capacity development. Interviewees 

mentioned that studies of volcanic and seismic activities drastically increased between 

November 1984 and November 1985 through the establishment of more instruments 

and closer monitoring.  

However, the existence of data has to be seen with several cautions, which can be 

illustrated with the example of the volcanic risk maps: First, there were gaps between 

data gathering and analysis, as well as data analysis and publication and accessibility 

to stakeholders. The risk maps were published as late as October 7th and estimated that 

the city of Armero would be 100% affected by lahars. These maps created strong 

opposition and were therefore not widely distributed. This on the one hand meant that 

early local efforts, such as the emergency plan prepared by the regional Civil Defence 
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in April, could not be adapted to these up-to-date plans. Second, key hazard-related 

questions have been highly debated (Will it erupt? When? What will be the main risk 

for the population?). Nevertheless, evaluations did not reach a common consensus 

amongst authorities before the eruption (Barberi, Martini and Rosi, 1990). Underlying 

the discourse about the ‘correct evaluation’ of risk, which is needed to inform decision-

making, is the deeply embedded deterministic as well as event-focused paradigm that 

was prevalent at that time. The lack of consensus and the large inability to act in its 

absence also resulted in insufficient and conflicting information flows and fatal 

communication about necessary actions in the case of an emergency.  

“More than 25,000 deaths could have been prevented, if they would have 
published a map […] they did the first vulnerability map of the volcano 
Nevado del Ruiz, which means, in the moment of the tragedy of the 
eruption of the volcano this map was submitted, […] it was drawn to the 
point, where the lahars would go.” (Academic interview 5, 12.12.2014) 

In the location of the volcano and its impact areas, measures were taken relatively 

quickly, also because the volcanic activity continued over the following years. The US 

Geological Survey established a telemetric monitoring station on November 17th, 

which essentially marked the establishment of real-time monitoring of the volcano. 

Later on, the National System SNAPD came about with increased funds and capacities 

for investments in hazard monitoring instruments, such as hydro-meteorological 

stations, seismographs and accelerometers. It further invested in community capacity 

building workshops and structural investments that were useful to manage multiple 

hazards.  

An interviewee from the local government in Manizales recalled that a small eruption 

happened in 2012. However, learning from previous experience meant that no lives 

were lost this time and damage to infrastructure and housing was avoided. A former 

regional government official reflected beyond immediate impacts on the difficulty of 

managing a permanent risk with potential large-scale impact, but low awareness in the 

everyday life. 

“The only [volcanic risk] that Manizales has in the urban area is ash fall, 
but the community is not even prepared for ash falls. Recently in 2012, 
when there were the first ash emissions of the volcano after 10, 15 years, 
there was a general chaos. Things as basic as not having tissues – they 
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[the people] did not know what is going on, what happened in 1985 in 
Armero, in Chinchiná, so [there was] a lack of knowledge. Why? 
Because it [knowledge] is not permanent, and the young population and 
working-age population did not experience the eruption. So, they do not 
even imagine that the volcano is active and that there could be an 
eruption any moment.” (Institutional interview 18, 01.12.2015) 

Therefore, the interviewee argued that work was needed to improve people’s 

understanding of hazards. Nevertheless, one can assume that the community already 

understands several components of risk management, because most have a lived 

experience through being personally or having someone in their family affected. The 

proposal was to take these experiences as a basis to take other risks on board, including 

more technical ones related to industrial or technological accidents. An interviewee 

from Civil Defence adds that these capacity-building efforts, which are implemented 

in schools and community centres, require better coordination amongst the different 

organisations that conduct them. INGEOMINAS, Civil Defence, fire brigades, and 

other institutions have to improve the allocation of capacitation activities amongst the 

population and avoid duplicated efforts (Institutional interview 19, 14.12.2015).  

A poster on the important lessons learnt from the disaster, which was published upon 

its 30-year anniversary (see Servicio Geológico Colombiano, 2015), highlights that the 

most important lesson learnt was that 

[…] volcanology should comply with its social function, for which one 
requires scientific knowledge to be appropriated by the communities at 
risk (p.1).  

According to the director of the OVSM, one has to be pragmatic about knowing that 

another eruption is certain, while the details of how, when and where it will occur are 

uncertain. However, knowing about the risk rather than focusing on the disaster allows 

people to acquire a range of capacities and assume responsibilities to know what to do 

to manage both. One of the key messages in capacity building and emphasizing the 

social construction of disaster risk (and disaster management) has been to emphasize 

that  
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Source: Author 

“Nature does not know uncertainty, it is perfect […] the volcano is not on 
yellow alert. It does not know the month, the probability of eruption. We 
are attentive to this.” (Institutional interview 2, 02.09.2015) 

 Earthquake in Armenia, 1999 

Figure 6-4 Summary of the critical juncture of the earthquake in Armenia 

 

 Antecedent conditions 

Located in a seismically active region, Manizales experienced several earthquakes 

since its foundation (see 4.1.2); which occurred in intense phases and with different 

impacts on the city. 

“We have a city that is highly seismic, and the city has to prepare itself 
strongly in this topic. I say this, because in 1979 we had a very important 
earthquake. And surely, we will have [another one]. And the city has to 
prepare itself very well for this issue, plan very successful in the topic of 
constructions.” (Institutional interview 12, 11.11.2015) 

Damages from 1979 affected residential buildings and service infrastructure and led 

to the establishment of a building code for the seismically-resistant construction in the 
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city in 1981. This was the first in the country and later adopted by the national Law of 

1984. Later,  

“[…] two earthquakes occurred in the coffee region, 94 and 95, which 
affected most of all the city of Pereira. But this made the other two cities 
of the coffee region, Armenia and Manizales, deepen their studies of 
micro-seismicity. Of what did they consist? Of having maps, and very 
precise information about the activities of the faults, of the lines. Based 
on this, to create construction norms: where one can construct and where 
not, and how.” (Academic interview 5, 12.12.2014) 

Manizales and the Department of Caldas were also in the process of increasing 

institutional decentralisation (see section 4.3.4), and the region was confronted with 

violence and civil war in the late 1980s through the 1990s. This had impacts on a 

general sense of mistrust of public institutions. Further, ongoing changes manifested 

in heterogeneous levels of disaster risk management capacities within and between the 

municipalities and the Department, which amongst others showed in financial 

capacities for recovery and reconstruction.  

 Cleavage/crisis 

On January 25th, 1999 an earthquake with 6.2 on the Richter scale and its epicentre in 

Cordoba in the Department of Quindío affected 28 municipalities in the Coffee Region 

(Eje Cafetero), including the Departments of Caldas, Quindío, Risaralda, Tolima and 

Valle. About 1000 people died and 8000 were injured. Damage assessments of the 

built environment were made by several institutions. Data from a census of the 

Ministry of Development revealed that 101,000 housing units were affected, of which 

11,000 totally collapsed and 20,000 were severely damaged (FOREC, 1999).  

Although the immediate impacts and material damage of the earthquake in Manizales 

were comparatively little, its post-disaster management had long-term consequences 

for the departmental and municipal authorities due to the following characteristics that 

created a crisis: 

• The magnitude of damages and quantity of affected people was 

unprecedented. Additionally, impacts concentrated in a few and highly 
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heterogeneous areas of the departments, which lead to large intra- and 

inter-departmental migration; 

• The high coffee dependency of the sector meant that unemployment 

levels rose from already 20% to 45% (FOREC, 1999). Production losses 

were equivalent to about 4.2% of the regional GDP (Lyons, Schilderman 

and Boano, 2010). Hence, the event had severe impacts on the region’s 

economy in the context of a country that at that time suffered from 

recession.   

• There were low levels of trust in government institutions, particularly 

amongst the rural population. 

• There were low levels of financial capacities of public institutions and 

high levels of corruption, as well as upcoming municipal and 

departmental election campaigns. 

 Critical juncture 

These crisis conditions led to a post-disaster recovery and reconstruction approach that 

was strongly based on the strengths of local civil society organisations, particularly 

those of the Federation of Coffee Growers (see section 4.2.2), which operated on 

regional and local level (Davidson et al., 2007). The management was organised in 

zones, the so-called Gerencia Zonal, which were defined by the geography of damage 

hotspots rather than administrative boundaries. 32 of these zones were established, and 

one or more NGOs were in charge of managing the area. They were responsible for 

the participatory and timely design and implementation of zonal action plans 

(Lizarralde, 2002). In the case of Caldas, only one management zone was established 

in the city of Chinchiná, which was managed by the Development Association of 

Caldas (Asociación para el Desarrollo de Caldas). Additional to the specific zonal 

actions, there were cross-cutting themes in the Coffee Region, such as environmental 

management, rural reconstruction, communications for reconstruction and a land use 

unit for a regional project on risk management and disaster risk management. These 

aimed to counter the anticipated challenge of fragmented regional development 

following the de-centralized post-disaster reconstruction approach.  

From the national level, efforts were coordinated and financed by FOREC, the 

reconstruction fund for the Coffee Region, which was established as a special entity 
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by Law 197 of 1999 and in function until 2002 with a seat in Armenia. Transparency 

in contracts and financial flows was declared to be paramount to these efforts and the 

management of the estimated COP 1.7 billion,3 which were required at the local level 

(FOREC, 1999). The data, which framed reconstruction planning, was based on a 

census by the national statistical entity DANE and hazard maps by INGEOMINAS 

(Colombian Institute of Mining and Geology). Importantly, because the earthquake 

was also declared an environmental emergency, the Ministry of the Environment and 

the autonomous regional corporations (including CORPOCALDAS) developed an 

action plan for the environmental restoration. 

 Legacies 

The difficult antecedent conditions and the scale of the event demanded creative and 

innovative solutions to manage the consequences of the earthquake of 1999. The 

involvement of civil society organisations was a shift in the normative understanding 

of post-disaster reconstruction and development. Luis Carlos Villegas, the executive 

president of FOREC was cited in saying that the decision for the management system 

via zonal units 

[…] was one of the most successful, because additionally to giving 
attention to the communities in an individualised way, it created 
management capacities. Positive capacities to pay attention to children, to 
make programmes for elderly people, for questions about the 
environment, about the financial management of reconstruction (FOREC, 
1999, p. 9). 

He concluded that the process showed the way for a more individualised, context and 

demand-oriented way of managing communities in disaster situations. This included 

the strengthening of the responsibilities and capacities of civil society organisations 

and partnerships across administrative boundaries (Davidson et al., 2007).  

From the perspective of today’s management of seismic risks, an interviewee from the 

fire brigade of Manizales critiqued the individualising approach and claimed that inter-

organisational work with civil society and relief agencies needed to be fostered.  

                                                             
3 COP 1.7 billion = GBP 639.203 with conversion rate at 01/06/1999 
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“But to me it seems like the key part is that we prepare the people more, 
and strengthen the relief agencies. [I: And how? What is needed for this?] 
Preparedness material, capacity building, that all people know what to do 
in case of an earthquake. Show information better, show people more 
how to prepare. And the relief agencies: strengthen the teams with human 
resources, prepare the people of the relief agencies more to manage the 
[emergency] situation, which surely will happen. And also make 
agreements with other institutions that work closely together.” 
(Institutional interview 12, 11.11.2015) 

In regulatory terms, a key legacy for the immediate post-disaster phase was the 

establishment of funding mechanisms, which gave beneficiaries the possibility to 

choose the type of support they required (Lizarralde, 2002). Among these funding 

mechanisms were rental subsidies for tenants affected by adverse events. An 

agreement between the Ministry of Development, the Superintendence of Family 

Subsidies and the Compensation Fund of the Coffee Region called Fedecajas led to 

the association Fedecafé, which managed the housing association. Affected tenant 

families had to apply in order to qualify for up to 25 minimum salaries as 

compensation. COP 75,000 were transferred to 13,0004 tenant families with money 

from USAID and the Compensation Fund (FOREC, 1999). 

This signified a departure from previous policies, where temporary housing was 

managed and allocated based on supply rather than demand. The model to hand out 

rental subsidies for three months has subsequently been implemented in Manizales in 

cases like the heavy winter rains 2003 (see section 6.3). Reasons for the model 

included the pathway towards more individualised, needs- and demand-oriented 

approaches to temporary housing (Lyons, Schilderman and Boano, 2010). Further, 

problems in shelters in public buildings came from housing large numbers of people 

from different parts of the city together over an extended period of time. This created 

social problems and also inhibited the original use of the building, for example, as a 

school or community centre.  

“[They used] shelters, schools, or they used communal houses and we 
decided: No, we are not encouraging that, because it was very difficult to 
manage that before. There are many problems that are created inside the 
shelters. And afterwards it is more complicated for all the people in these 
accommodations. Hence, they started to pay temporary rents for families. 

                                                             
4 In sum, this amounted to an equivalent of GBP 366.601 with conversion rate of 01/06/1999 
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You are one person or one affected family: What the city does is paying 
you a resource, so you are in this place, where [you decide] to live, to 
seek shelter. Including within your very family, or with someone who 
takes you in.” (Institutional interview 18, 01.12.2015) 

This quote shows that providing affected people with rental subsidies allowed the 

municipality to transfer the responsibilities for decision-making regarding temporary 

housing to the citizens. This practice has since continued. However, the actual 

implementation turns out difficult for various reasons. These include subsidies being 

limited to three months and permanent housing remaining uncertain; eligibility has to 

be proven by people, who often lose their documentation due to the event; and 

landlords tend to increase the rent in anticipation of the higher demands while the 

amount of the subsidy hardly allows for families without savings to find a decent 

accommodation to stay. These shortfalls remain unaddressed until today, and have 

been recently lamented after the landslide events in April 2017 (see Box 1-2). 

At the regional level, the post-disaster management approach meant that the Territorial 

Planning Councils were strengthened and increased their financial and human resource 

capacities for regional planning. As the earthquake was declared the biggest urban 

disaster in the country’s history, it put focus on inadequate buildings on unsuitable 

land and revealed significant gaps in hazard knowledge and shortcomings in land use 

planning capacities (FOREC 1999). The needed shift in thinking is exemplified in the 

following quote. 

“Thinking of risk, not disasters, means that engineering and design of 
buildings implies not to think of their [the buildings] 70 years of 
existence, but of the 15–30 seconds of an earthquake which might be its 
worst situation. This shows the sustainability in risk management. That 
thinking costs more, but it is about the life of people.” (Academic 
presentation 1, 01.09.2015) 
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Source: Author 

 Heavy winter rains, 2003, 2005 and 2007 

Figure 6-5 Summary of the critical juncture of heavy winter rains 

 

 Antecedent conditions 

Risk management in Manizales in 2003 was in a state where structural mitigation 

measures had been accumulated to prevent disasters from happening. Manizales has 

protected slopes for environmental protection and geotechnical treatment of 284ha, 

out of 3400ha total (Academic presentation 5, 02.09.2015). Further, previous 

experiences with multiple emergencies and an increasing institutionalisation of risk 

management meant that several organisations had prepared contingency and 

emergency plans and equipment. Finally, Manizales already counted on a land use 

plan, which came about with a general shift from managing disasters to managing 

long-term risk and its components.  
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 Cleavage/crisis 

The land use plan, as well as the experiences with PADEM and the integration of risk 

in municipal development plans, which are analysed in detail in Chapter 7, had all 

contributed to institutions thinking about prevention and considering risk management 

efforts beyond government periods. However, the local government and 

environmental agencies as well as service providers had not yet addressed longer-term 

processes, such as the deterioration and maintenance need of infrastructure, which 

stabilises the slopes. 

 Critical juncture 

“If you ask me for a year in which the history of the topic of landslides 
departs, it was in the year 2003. That was on the 18th, 19th March of 
2003. Precipitation fell like every 250 years according to the hydrological 
data with have.” (Institutional interview 16, 19.11.2015) 

More than 150 landslides were triggered due to intense rains in this year, in which 41 

people died, 45 neighbourhoods were affected, 100 people injured, 1400 families 

preventatively evacuated, 200 housing units destroyed, and 220 slopes affected 

(Cardona, Suarez and Pérez, 2016). Hence, the year 2003 was outstanding not only in 

terms of the intensity of rainfall, but the number of events and the enduring period of 

emergencies, which forced institutions to act under severe pressure during the entire 

rainy season. Further, landslides occurred in neighbourhoods such as La Sultana, 

which have previously not been considered to be high-risk areas. In terms of 

institutional capacities, interviewees claimed that Manizales was outstanding in the 

resources and equipment it had, such as food storage capacities as well as human 

resources.  

 Legacies 

These drastic winter rains, which were followed by similar heavy rains in the years 

2005, 2007/2008 and 2011, had several legacies for integrated risk management in the 

city. From a normative perspective, these events led to a shift from understanding 

infrastructure as a one-time investment with visible outputs towards a functional, 
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societal process, which includes maintenance and education and ties into the local risk 

culture.  

“Historically we were talking a lot about infrastructure or structural 
actions. And the culture here, created by CRAMSA, was a bit to reduce 
the risks, to control the phenomenon through making terraces and 
channels to guide the water in steep zones. [We use] a number of 
technologies. But from 2003 onwards, one starts to analyse things like 
this: Many landslides of this year occurred on [slopes with] already 
existing infrastructure. [This] surely [is] a problem of maintenance.” 
(Institutional interview 16, 19.11.2015) 

Considering the large quantity of existing infrastructure as well as their social function 

and distribution in most neighbourhoods of Manizales, the local government saw the 

need to go from an institutional approach towards a more community-based approach 

to maintenance (Institutional presentation 4, 02.09.2015). This argument was made 

from a social as well as economic perspective and eventually lead to the establishment 

of one of the most iconic programmes of Manizales’ risk management: the Guardians 

of the Slope (see section 11.1). 

Another legacy of the winter rains was strengthened inter-institutional coordination. 

Several interviewees pointed out that the long duration of the emergency lead to well-

coordinated and well-working inter-institutional processes, which considered the 

strengths and weaknesses not only of the involved organisations, but also the 

responsible people within them.  

“The year 2003 was very complex and there have been various years, 
where we had many situations, where we learnt to coordinate. There was 
a moment in which – that sounds very funny – we looked at each other 
and knew what the other one was thinking.” (Institutional interview 18, 
01.12.2015) 

The interviewee referred to the frequent meetings of municipal and regional 

committees before, during and after the events. They aided developing an 

understanding of each other’s skills and resources, strengths and weaknesses, and 

supported the development of a shared language and interpretation of the disaster risk 

management framework.  
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The frequency of events and heterogeneity of their impacts also served to include the 

public service providers as key agents into disaster risk management. More generally, 

interviewees argue that they broadened up the notion of responsible actors at the 

municipal level. 

“In the year 2008 [a similar rainy season], I think the most important 
lesson was that risk was detected in the sectors, and I refer with sectors to 
areas of public services. Into the area of roads for example it [risk] was 
included [before] in a very marginal way […] And I think that from then 
on, for example, today there is a risk policy in the sector of public 
services, which I think is a very important leap.” (Institutional interview 
16, 19.11.2015) 

The rainy season of 2003 is also interesting for debates about small-scale disasters and 

accumulated impacts. Precisely its long duration and the high number of hazard events 

cumulatively led to an exceedance of local capacities. Recognizing these cumulative 

impacts helped CORPOCALDAS to make a case for receiving a credit from the 

Colombian National Bank for the first time after the landslides in 2005, which allowed 

the agency to manage critical sites with annual budgets.  

“[…] this tragedy, which we had, where more than 100 landslides 
followed a historic downpour: it exceeded the local response capacity. 
And this marked a very important challenge, it marked the identity of the 
local structure in CORPOCALDAS, the municipality, as well as in Invías 
[the National Institute for Road Infrastructure], the university […]. Here, 
the support with resources from the national government towards 
Manizales started.” (Institutional interview 6, 16.10.2015) 

The events also had legacies for anticipatory management during ‘calmer’ times. They 

created an awareness that seasons without emergencies are crucial for evaluations, 

prevention and mitigation actions. The frequency of the disaster and hazard events in 

2003 imposed a high demand on financial, time and personal resources, which stood 

in direct competition to those needed for prevention activities. One government 

representative pragmatically stated in an interview that risk – compared to emergencies 

– is never a priority, hence prevention will always have to compete with other sectors 

and projects. Nevertheless, constant work is demanded to secure that risk management 

is not forgotten in daily governance processes.  
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A manifestation of successful anticipatory management across sectors was seen during 

the multiple events in the emergency phase, as the quote below indicates. 

“Manizales has many known capacities, including the institutions, 
people, equipment. They achieve to have pre-established agreements [for 
emergency response], to have a stock of goods, food, bedding, 
mattresses. Therefore, it is easy to manage. And [the local government 
decided] not to wait [until the emergency occurs], until you have to buy, 
because the processes of purchasing in this country are 20 days. [...] 
Hence, I [as coordinator] say to the Red Cross: please distribute this and 
this, and they make the distribution. This does not take more than a day.” 
(Institutional interview 18, 01.12.2015) 

The heavy rains also had several legacies in terms of knowledge and evidence. An in-

depth evaluation of the hazard events was a substantial contributor to see the needs for 

better hydrological data in the city, as the city at this point had only one hydrological 

station. Requests to extend the monitoring network in the late 1990s were declined by 

the Mayor’s office. The aftermath of the events opened up a new window for 

negotiations.  

“You also have to recognize that we only had one station, created in 
1996. We did not know much about the spatial variations within the 
city.” (Institutional interview 16, 19.11.2015) 

The municipal waste management company Emas was asked in 2003 to build a station, 

and it approached the National University to provide the service. Together with the 

engineering firm A y V Engineering S.A.S, a monitoring network was built, and the 

successful installation of the first stations also convinced the Mayor’s Office to provide 

funding for these efforts. The network allowed creation of evidence that annual 

amounts of rainfall vary by 50% within the city (Academic presentation 6, 

02.09.2015). This real-time data is a central legacy and of immediate use for early 

warning. It supports the declaration of yellow, orange or red alerts, which is done by 

the Municipal Council of Disaster Risk Management of Manizales/UGR. Moreover, 

the data provides a basis for further analysis at the National University and supports 

CORPOCALDAS in planning structural mitigation works.  

An evaluation of events during 2003 also led to a revision of the risk zones, which 

were defined in the Land Use Plan 2001 (see section 7.2). It found that some declared 
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Source: Author 

high-risk zones did not coincide with the landslide areas and vice versa. These 

evaluations also concluded that an understanding of anthropic factors and their 

contributions needs to go beyond considering people’s vulnerability. Additionally, it 

needs to account for people’s impact on the hazard.  

“I think that we did not know that the anthropic factor included much: 
sewage, excess weight on the top of the slope, land use planning. […] To 
say that, never, only for the year 2003, never there was a tragedy or a 
downpour that created as many landslides that have valuable information, 
which allows us to learn what has happened.” (Institutional interview 16, 
19.11.2015) 

In sum, the frequent landslides had legacies in terms of changes in the governance 

approach of infrastructure, the inter-institutional collaboration with an extended 

network of organisations, as well as the knowledge of the city’s hydrology and 

anthropogenic impacts on hazards.  

 “Tragedy of Cervantes”, 2011 

 

Figure 6-6 Summary of the critical juncture of the “Tragedy of Cervantes” 
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 Antecedent conditions 

The “Tragedy of Cervantes” occurred during the rainy season of 2011, and had its root 

causes in several antecedent conditions, which were identified by Cardona et al. 

(2014). These included continuous occupation of unsuitable slopes and expansion in 

hazardous areas. Regulating and avoiding expansions particularly in the Cervantes 

neighbourhood has been difficult due to its attractive location close to the city centre, 

close to livelihood opportunities. 

The tragedy later on also revealed that antecedent conditions were characterised by 

unclear responsibilities on part of the local institutions and the communities to address 

highly localised risk.  

 Cleavage/crisis 

The “Tragedy of Cervantes” was following one of the biggest crises Manizales had in 

terms of water services, which was the suspension of potable water services in October 

2011 for 15 days. This was caused by a technical failure of one of the treatment plants, 

as one interviewee explained. 

“The city has been catalogued as the city, which has one of the best 
aqueduct services in the world. Hence, they called us “the world’s capital 
of the water”. And then we stayed without water in the city […] due to 
some problems of landslides that affected the treatment plants, [because 
of] some improvisations that have been made. This was something 
ongoing on November 5th.” (Academic interview 16, 24.11.2015) 

This experienced paradox of living in a city with abundant water resources and 

renowned engineers while also being susceptible to complete failure of infrastructure 

has been pointed out by many interviewees. 

 Critical juncture 

On November 5th, 2011, the so-called “Tragedy of Cervantes” occurred in the 

Cervantes neighbourhood south of the historic centre, where a landslide killed 48 

inhabitants.  
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It became a critical juncture for Manizales, because it occurred in an already strained 

moment of local capacities due to severe rains and water shortage. A bursting water 

pipe was the trigger. A problem with this pipe was reported 48 hours ahead of the 

landslide by concerned neighbours, but the claim was not addressed by the responsible 

water service provider Aguas de Manizales.  

The “Tragedy of Cervantes” triggered a legal process between the affected people and 

Aguas de Manizales, the Mayor’s Office and the departmental environmental authority 

CORPOCALDAS. An investigation, which was commissioned by the State 

Prosecutors Office and conducted by the National University, concluded that the 

disaster did not result from the natural hazard (i.e. the landslide). Rather, it was 

triggered by the confluence of heavy rains and water pressure on the pipes and the 

neglect of the responsible authority for the maintenance of the pipe and of the citizens’ 

concerns (Coles, 2013). 

Staff from the responsible institutions claimed that managing the intense winter rains 

and the suspension of the water services had overstretched their capacities. This 

inhibited them from responding to the call from inhabitants. Some argue that exceeded 

capacities at the local and departmental level suggest that the national level might have 

a responsibility for the tragedy as well due to the subsidiarity principle. Lawyers 

engaged in a long-lasting fight for financial compensation of COP 25,000 million5 for 

the families of the 48 victims. Initially, mayor Rojas (who was in office until 2015) 

signalled a mutual agreement but dissolved it shortly before the end of his government 

period at the time of fieldwork. He left it up to the following mayor Cardona, who is 

in office since 2016, to continue the compensation process. An academic critically 

claimed that 

“I imagine you have studied the case of Cervantes, the neighbourhood 
Cervantes, where they just judged in favour of the communities to pay 
them. […] The state said that they have done everything possible to 
preserve their lives and finally, the technical studies demonstrated that: 
no. This is one of the multiple cases in the city were the state ends up 
being punished.” (Academic interview 18, 02.12.2015) 

                                                             
5 Corresponding to about GBP 5.3 million with conversion rate at 01/01/2016 
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 Legacies 

The tragedy of Cervantes not only led to legal conflicts. It also forced a multitude of 

actors to critically question their previous approaches.  

For example, the experience of 2011 led the health sector and the psychological-social 

team of the municipal government to extend its work beyond the immediate emergency 

phase.  

“In the emergency of Cervantes, we really did not only work during [the 
emergency], but we continued to work for almost two years. Why? 
Because of the magnitude of that event: many lives were lost, many 
families affected, and the process had to be extended for a year and a half 
to be able to address the emotional consequences [...].” (Institutional 
interview 10, 10.11.2015) 

In terms of knowledge, the events encouraged further studies to understand the 

interactions between the city’s hydrology and anthropic factors. The “Tragedy of 

Cervantes” and the ex-post analysis of the exact mechanisms that led to the landslide, 

highlight how the aggravating impact of housing-related factors, such as waste 

disposal, overcharges and excavations of soil, need to be better understood and 

managed. Critically, there was a call that this understanding of small-scale interactions 

between the natural and built environment needs to link to clear roles and 

responsibilities particularly in early warning and preparedness actions. 

Normatively, the “Tragedy of Cervantes” led several institutions, and particularly the 

public service sector, to question their responsibilities in particular phases of the 

disaster risk management framework (Institutional presentation 1, 01.09.2018). The 

quantity and interaction of crisis and disaster events provoked an understanding across 

institutions that Manizales has to transition from prevention (controlling the 

phenomenon) to risk reduction. This means for risk management to move beyond slope 

stabilisation work to a more integrated approach that includes a wider range of 

knowledges, practices and inter-institutional collaboration. 

Another legacy relates to the latter: the further strengthening of trust and capacities of 

inter-institutional governance. The suspension of potable water services before the 



213 
 

tragedy occurred in October meant that the entities had to work together intensely to 

secure the water supply with water trucks from across the country. The acuteness of 

the issue demanded from the organisations to play to their strengths. For example, an 

interviewee from the waste management service Emas said that his entity was 

supporting the field of logistics and coordination and re-appropriated the logistic 

system from the waste collection service to the distribution of water. He argued that 

experiences like this created trust and a sense of working in a team across different 

service providers and the public administration (Institutional interview 5, 08.10.2015).  

A feeling of mutual support was also highlighted during the “Tragedy of Cervantes”, 

where relief and rescue organisations commented on the initial, good collaboration 

with the mayor. 

“The mayor was Secretary of Public Works in the previous 
[government]. He knows the city well and, hence, [was] very inclined to 
move forward with all of these issues. He was very conscientious of the 
moment, in which the emergency occurred […] there was a lot of thought 
about response and recovery. There was much more support for the 
issues of the people, psychological-social support, support after the 
emergency. Hence, one can say that the victims did not feel that alone, 
that they felt accompanied by the government. And the relief 
organisations, those that managed [the emergency], we felt so as well: 
That there is a government that has an interest in this topic and that seeks 
to strengthen all these processes.” (Institutional interview 12, 
11.11.2015) 

The complexities of managing risk particularly in the medium and lower part of the 

Cervantes watershed had already been debated after landslides occurred there in 1993. 

However, the events in 2011 triggered a drastic questioning of the way the city was 

being constructed and its implications for risk management institutions, particularly at 

the community level. It led to an increased acknowledgment of the need to start the 

planning process from the social perspective (Cardona, Pérez and Suarez, 2014).  

Two years after the disaster, inhabitants developed several ideas about the 

management of the Cervantes watershed in a participatory process. However, their 

ideas have not translated into practice, because they have neither been turned into a 

strategic proposal, nor implemented by the authorities or inhabitants. Rather, some 

continued to propose isolated projects, like the community leader, for example, who 
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Source: Author 

had asked for the construction of a sports court and some buildings. Others abstained 

from engaging with prospective activities like planning processes, because they feared 

that the neighbourhood would be entirely relocated, which has happened in other 

sectors, like La Playita, before (Orozco Bermúdez and Guerrero Carvajal, 2008; 

Cardona, Pérez and Suarez, 2014).  

In sum, this critical juncture proved particularly crucial in terms of questioning the 

legal and institutional responsibilities of actors to reduce risks that are related to 

structural mitigation measures. It also put a focus on interactions between disasters 

and extended periods of emergencies in terms of local governance capacities, the role 

of public service providers and the role of neighbourhood-scale risk management. 

 La Niña, 2010/11 

 

Figure 6-7 Summary of the critical juncture of La Niña 

 

 Antecedent conditions 

Law 99 of 1993 established that municipalities have to allocate between 1.5‰ to 2.0‰ 

of the collected property tax to the departmental environmental corporation, which in 

the case of Manizales is CORPOCALDAS. Manizales decided on 1.5‰, however, the 
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municipality acknowledged after years of multiple heavy winter rains and landslides 

that these funds were insufficient to address the needs of structural mitigation actions.  

Event evaluations have also led to a series of questions and research needs, which 

required attention and further funding sources. For example, there was a need to 

implement a platform called CAPRA for probabilistic risk assessments and align this 

with the evaluation for insurance purposes (Marulanda et al., 2013); to better 

understand the relations between risk and critical infrastructure (Bernal et al., 2017); 

to improvement of early warning systems in the watersheds; as well as to detailed 

studies which could be used for the forthcoming land use plan. In practice, Manizales 

was at a moment were communication strategies between institutions were particularly 

needed to coordinate increasing monitoring activities and early warnings. 

 Cleavage/crisis 

There are three developments which provided the seeds for changing the antecedent 

conditions. 

Rather than dealing with these research and implementation gaps in an isolated 

manner, an actor alliance consisting of CORPOCALDAS, the local and regional 

government and the National University decided to develop a proposal for a 

comprehensive macro-project. This project aimed to increase risk knowledge, reduce 

risk with non-structural and structural actions, as well as focus on education, 

community participation and risk communication.  

Further, the collective awareness after multiple rainy seasons with high impacts from 

hazard events provided a momentum for a debate and eventual approval to raise the 

environmental tax in the municipality from 1.5‰ to 2.0‰ and earmark the raised 

percentage until 2019 for disaster risk management.  

Finally, shortly after this, a campaign called ‘Colombia Humanitaria’ was rolled out 

at the national level to deal with the consequences of severe winter rains of 2010, 

which were attributed to the La Niña phenomenon. At the end of December 2010, a 

national-level state of economic, social and ecological emergency was declared, which 

allowed the government to issue decrees in a rapid way. One of the decrees concerned 
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the reform of the National Calamity Fund. As a consequence of this reform, the 

Adaptation Fund was created through Decree 4819 of 2010 (Presidencia de la 

República de Colombia, 2010). It was specifically assigned to identify and prioritize 

issues of recovery, construction and reconstruction in response to La Niña 2010/11 

and to mitigate risk related to its resulting economic, social and environmental impacts.  

 Critical juncture 

Already having an earmarked tax and a project proposal, the inter-institutional 

consortium recognised this opportunity to submit an even larger project proposal 

called “Project for the management of information, research, monitoring, capacity 

building and technology transfer in topics related to risk management, the 

environment and renewable natural resources in the city of Manizales.” They were 

the first applicants to the Adaptation Fund.  

In sum, the project was financially based on two blocks. One is the environmental tax 

on properties, which the Municipal Council of Manizales approved to raise from 1.5‰ 

to 2.0‰ for the fiscal period 2009–2019. At this moment, this generated annually 

approximately COP 20,000 million.6 The tax income was transferred to 

CORPOCALDAS, which is responsible for its management and implementation. To 

finance projects such as seismic micro-zoning, development of rapid damage 

evaluation tools or local climate-change projections in shorter period of time than the 

10 years from 2009 to 2019, the municipality applied for a credit of COP 20,000 

million from the Colombian Development Bank Findeter. It earmarked 0.5‰ of the 

environmental tax to pay back this credit. The second foundation of the project was 

the campaign Colombia Humanitaria, which granted Manizales COP 64,600 million7 

for the long-term recovery from the negative impacts of the winter. Hence, in total 

COP 84,600 million8 was invested in the programme, with a majority of investments 

being used on structural measures like slope stabilisation works, but also on non-

                                                             
6 Equivalent to GBP 5.9 million with exchange rate at 01/01/2009 
7 Equivalent to GBP 21.5 million with exchange rate at 01/01/2012 
8 Equivalent to GBP 28.1 million with exchange rate at 01/01/2012 
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structural actions, education and communication. COP 8,500 million9 were allocated 

to the National University of Colombia in Manizales for research. 

 Legacies 

This recent critical juncture is particularly interesting, as it rests not on the disaster per 

se, but how local actors in Manizales managed to take advantage of national 

management strategies, which emerged from the disaster. Hence, I argue that this 

critical juncture gives insight into the anticipatory and strategic approach of the city, 

which allows it to respond flexibly and quickly to open windows of opportunity. 

Strategically, implementing this large-scale project was seen as a necessity and highly 

important, particularly by the main actors CORPOCALDAS, the Mayor’s Office and 

the National University. It is positioned not only as complementing the environmental 

components of the Municipal Development Plan, but also a possibility for specific and 

systematic actions that lead to the reduction of damage and avoiding loss of life in the 

case of catastrophic events in the city.  

Multiple interviewees agreed that the project’s legacy lies in the variety of ways it has 

built capacities under the collective frame of integrated risk management; this is 

manifest not only through the 300 structural improvement works, but also through 

heightened monitoring and research, skills and education. The project covered all 

aspects outlined in the framework of the national DRM system and aimed for a better 

integration of the capacities and strengths of the municipality of Manizales to prevent 

and mitigate disaster risks in the future. Hence, it was fundamentally multidisciplinary 

and multi-sectorial and drew on existing collaborations and skills (Salgado-Gálvez et 

al., 2017). 

A central legacy, which will be described in detail in relation to the new land use plan 

and Law 1523 later (see 8.3), were the advances and implementation of probabilistic 

seismic risk assessments (Bernal et al., 2017). For example, not only was a portfolio 

for public and private buildings’ probabilistic seismic risk created, but also for critical 

infrastructure like the water and sewage network (Institutional interview 16, 

19.11.2015). The guiding principle of knowledge-based policy making meant that 

                                                             
9 Equivalent to GBP 2.8 million with exchange rate at 01/01/2012 
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these probabilistic rather than deterministic assessments were used to define specific 

actions, which are targeted to currently existing models of hazard, exposure and 

vulnerability; and to adapt them based on the feedback from implemented or proposed 

management actions.  

 Summary 

This chapter has described five critical junctures and analysed their legacies in terms 

of their contributions to an enabling environment for integrated risk management. It 

has shown that the category ‘hazard and disaster events’ does not imply that the five 

CJs follow similar patterns or correspond to a specific typology. Rather, they occupy 

diverse roles which hazard and disaster events have taken in the recent history of 

Manizales, and how these roles have shaped the discourse and practice of disaster risk 

management. Early hazard and disaster events were triggers that highlighted the 

inadequacies of knowledge and institutional coordination and supported the 

identification of priority areas for improvement, such as increased monitoring and 

assessment of hazards. Later events in Manizales demonstrated the multiple relations 

between the built environment and anthropogenic components that exacerbate hazards 

and people’s vulnerability. Hence, they had widespread ramifications in the 

institutional management structure and the definitions of roles and responsibilities. 

The final critical juncture, following La Niña, played a different role, as it was used as 

an opportunity and justification to acquire resources for an already drafted project. 

These patterns highlight nuances, which are particularly important to see in reference 

to previous studies that have framed disasters as opportunities for change. This stream 

of critical junctures has shown a more critical stance in regards to how different 

discourses and narratives around the root causes of risk, rather than the events and 

crises themselves, are fundamental to the promotion of an enabling environment.   

Figure 6-8 summarizes the cultural-cognitive, normative and regulative legacies that 

support the enabling environment for integrated risk management today. Overall, it 

clearly indicates that the enabling environment, which emerged from hazard and 

disaster events, has particularly expanded in regard to clearer regulations and inter-

institutional procedures in the different phases of disaster risk management. Further, 

disaster events and the detailed evaluations that followed them allowed for leaps in 
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knowledge production, although this is mostly related to hazards rather than 

vulnerabilities. Chapter 9 will further consolidate these legacies and relate them to 

those produced by CJ-related to strategies and frameworks, as well as those related to 

land use planning and the built environment, which will be examined next. 
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Source: Author 
Figure 6-8 Summary of the enabling environment related to hazard and disaster events  
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 Land use planning and the built environment 

This chapter focuses on those critical junctures that emerged from, or are closely 

related to, building and land use planning, which advanced design and location 

approaches to managing risk. In this regard, the interviewees identified three critical 

junctures.  

• Municipal and national seismic construction codes (1980, 1984, 1997, 
1999); 

• The national land use planning Law 388 of 1997 and the first municipal 
land use plan (2001–2013); 

• The ongoing revision process of the land use plan (2017–2029). 

 
It is important to note that four seismic construction codes have been clustered into 

one critical juncture, because interviewees highlighted that the critical juncture 

strongly relates to the interactions between them. 

 Municipal and national seismic construction codes 

Seismic codes are instruments to define the structure and design of buildings. They 

ensure that a diverse building portfolio, such as residential houses with different 

heights and materials, can resist earthquakes of various magnitudes with little or no 

damage. Therefore, seismic codes, which are often legally enforced at the national 

level, have to be appropriate for the country’s particular building stock, its seismic 

profile and specific performance standards. They are based on seismic risk 

assessments, which use probabilistic or scenario-based, deterministic modelling and 

expert judgements to estimate loss and damage for a certain building portfolio. In the 

case of Colombia, 80% of the population are considered to be living at medium to high 

seismic risk. Their exposure is characterised by factors such as structural 

characteristics of buildings, as well as soil conditions. In Colombia, seismic 

vulnerability and fragility curves consider a variety of building structures such as 

masonry (confined, reinforced or unreinforced), adobe buildings, concrete (reinforced, 

pre-cast) or earthen houses (Acevedo et al., 2017).  
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Source: Author 

 

Figure 7-1 Summary of the critical juncture of seismic construction codes 

 

 Antecedent conditions 

As outlined in Chapter 6.3, Manizales and Caldas were affected by several earthquakes 

from which important lessons were learnt. Particularly the 1999 earthquake was key 

for the institutional and organisational management and led to a needs-based and 

individualised approach that included civil society organisations. The 1979 event had 

regulative consequences for the municipality of Manizales. The city became the first 

entity to establish a construction code for seismically resistant buildings, which was 

later appropriated by the national level. 

 Cleavage/crisis 

On November 23rd, 1979, an earthquake occurred with an intensity of 6.3 on the 

Richter scale. It led to 44 deaths – of which six occurred in Manizales – and 600 injured 

people in the country. The earthquake impacted not only the fragile slopes with 

informal constructions. It also damaged iconic buildings of the city including the 

National Palace, the Departmental government building, the Municipal Palace, two 

banks and several schools. Hence, the earthquake raised awareness among authorities 
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that the absence of norms and regulations for building and construction could have 

severe economic and social impacts on the development of the city.  

 Critical juncture 

After the seismic event, the mayor authorised a construction and urbanisation code for 

Manizales through Decree 460 of 1980. At the national level, the Colombian 

Association of Seismic Engineering, which had members from Manizales, 

appropriated and approved the construction code by Decree 1400 in 1984. After 

several more earthquakes in other departments of the country including those in 

Popayán (1983), Chocó and Antioquía (1992), the code was adopted at the national 

level as Law 400 of 1997, with corresponding norms of seismically resistant 

constructions, the so-called NSR-98.  

The 1999 earthquake in Armenia led to an update of those norms, the NSR-10, which 

is currently in place. The objective of the most recent norm is to reduce loss and 

damage from earthquakes, so that low-intensity events cause no damage, tremors cause 

non-structural damages and only strong tremors cause damage on the structural and 

non-structural elements but without causing building collapse. It is important to note 

that the current NSR-10 only refers to buildings (for housing and other ‘human’ uses), 

but not to infrastructure like bridges or hydraulic infrastructure. 

 Legacies 

The norms have strong legacies for the regulative enabling environment in Manizales, 

because they provide a detailed legal framework for building constructions. In material 

terms, the national and municipal construction codes allowed for improved quality of 

public and private buildings, which has been reflected in Manizales in a decrease in 

vulnerability of exposed buildings (Marulanda, 2013). The heightened political 

awareness and increased resources, particularly after the 1979 earthquake, allowed 

engineers in Caldas to increase the quality of their work, contribute to improved 

security and integrated management of seismic risk (Academic presentation 8, 

03.09.2015). By the time of fieldwork, the structural reinforcement according to the 

latest norm was conducted for the Cathedral (González Largo, 2013), the Hospital of 

Caldas (see Photo 7-1), parts of the University of Caldas and the National University 
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Red structures are visual reminders of its stability and refurbishment 

as well as the National Palace. Interviewees mentioned that these structural 

reinforcements were also visual manifestations of an institutional risk culture. 

“They knocked it [the hospital] down, because the Hospital of Caldas had 
a typical H structure. And every building vibrated in a particular manner 
and they [the buildings] ended up clashing […] Hence, they applied all 
the seismically resistant structure. They implemented reinforced walls, 
and also made the pillars in [the shape of] an X, which eventually created 
the important sustainability of the building.” (Institutional interview 14, 
12.11.2015) 

 

Photo 7-1 Section of the Hospital of Caldas.  

 

Another legacy concerns the development of rapid damage assessment methodologies, 

which allow for evaluating whether there is a technical possibility for people to 

continue living in a building. The norm NSR-10 obliges cities of more than 100,000 

inhabitants like Manizales to conduct seismic micro-zoning studies (see Bernal, 

Cardona and Salgado, 2015 for a detailed description of the methodology). A 

fundamental input for more detailed assessments comes from the immediate potential 

damage evaluation across the city through the network of accelerometers, which feeds 

into the so-called Laboratory of Automatic Seismic Instrumentation (LISA).  

Risk transfer mechanisms also emerged as a long-term legacy, because the increasing 

knowledge and detailed data on seismic risk spurred the development of probabilistic 

seismic assessments. These assessments follow a model with several components: 

evaluation of the seismic hazards, exposure and vulnerability (of the buildings). These 

Photo credit: Author, September 2015 
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components then feed into an estimation of the potential damage and losses and the 

calculation of risk transfer schemes (Salgado-Gálvez et al., 2017). The assessment 

allows for designing a variety of financial protection mechanisms, which aim for high 

coverage of private buildings of all socio-economic strata.  In other words, they seek 

to support financial solutions which reflect Manizales’ private and public property 

portfolio and allow for higher-income property tax payers to subsidize lower-income 

ones (Marulanda et al., 2013).  

Many interviewees highlighted that the construction codes and their enforcement in 

public buildings, the development of seismic micro-zoning studies, rapid damage 

assessment tools and risk insurance strongly contributed to raising the profile of 

Manizales as a leading actor in seismic risk management, nationally and 

internationally. The innovative character of these measures has been widely captured, 

particularly in Spanish and English academic publications (see Appendix B). 

 Law 388 of 1997 and the municipal land use plan 2001 

Land use plans (see section 4.2.5) are strategic tools which can support non-structural 

risk reduction through either avoiding hazard exposure or assigning socio-economic 

activities to certain areas to reduce vulnerability. For example, land use plans have to 

consider that different hazards pose different levels of threat to industrial activities or 

residential land use. Many countries have established a land use legislation that 

requires a consideration of risk and risk management. However, it is important to point 

out that a land use plan is a general strategic document which goes beyond risk 

management. It defines activities across a range of thematic areas including transport, 

health, manufacturing and service provision, and is therefore often an essential 

contributor to, and reference for, municipal development plans (see section 8.2). The 

land use plan itself often consists of an executive summary, a main report with several 

maps, as well as a vision of future land uses and their impacts on the development of 

the city. It further contains appendices with detailed data compiled and assessed by 

working groups from the different thematic areas.  
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Source: Author 

 

Figure 7-2  Summary of the critical juncture of the land use plan 2001 

 

 Antecedent conditions 

Chapter 4.1 described the patterns and drivers of urban growth in Manizales and its 

consequences for the creation of a variety of risks, most notably related to landslides. 

The key baseline conditions for land use planning in Manizales at the end of the 1990s 

were the urgency to address land speculation on scarce-land and the expansion of 

(informal) settlements on the steep southern and northern slopes. 

The other important antecedent condition were ongoing decentralisation efforts, which 

allocated new responsibilities and resources to the local government level. Risk 

management was already a mandatory component of the municipal development 

plans; however, this implied that disaster risk management strategies were limited to 

the duration of government periods. 

 Cleavage/crisis 

The Law 388 of 1997 provided a cleavage for a critical juncture in Manizales for two 

main reasons. First, it has been widely acknowledged as a culmination of efforts to 

provide a framework for Colombian urbanism. It draws upon functional and 
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decentralised institutions, provides a long-term (12-year) perspective on urban 

development and is firmly embedded in the principles of the Constitution of 1991 as 

well as the already-mentioned laws and policies (Congreso de Colombia, 1997).  

Secondly, besides regulating the outcomes (the plan itself), Law 388 also provides a 

normative framework for the planning process, thereby raising important issues 

regarding governability and participation to define what the ‘desired order’ for land 

use planning is (Hernández Peña, 2010).  

This participation means to discuss strategic themes for land occupation, 
protected areas, uses, densities, the strengthening of competitive 
advantages, and even more, the society has to be prepared with sufficient 
understanding and information for decision-making – together with the 
territorial administration – about the budget, always looking for the 
common good (Hernández Peña, 2010, p. 101, author’s translation). 

However, Law 388 seems to lack a clear conceptual distinction between the process 

and the outcome. Hence, the law considers land use planning simultaneously as an 

urbanistic concept (physically planning the land use through zoning and other 

instruments), as well as a political-administrative process of implementing the 

structures, roles and responsibilities of territorial institutions (Arbouin-Gomez, 2012).  

 Critical juncture 

Law 388 demanded municipalities to include risk management into land use planning, 

with specific requirements depending on the population size of the city. Land use plans 

are obliged to demarcate non-mitigable areas, which are those areas, where structural 

risk reduction was not deemed to be possible. In already occupied areas, a non-

mitigable area would bring about the necessity for relocation programmes, while non-

occupied areas would apply building restrictions. Through this obligation, risk legally 

became a conditioning element of land use planning in Colombia. 

The municipality of Manizales adopted its first Land Use Plan (Plan de Ordenamiento 

Territorial, POT) through Agreement 508 in 2001. The roles of the land use plan have 

been defined and widely communicated and reiterated by the municipal government 

along three lines (Institutional presentation 2, 01.09.2015): 
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• As a social agreement between the inhabitants and their territory; 

• As a technical and normative instrument for long-term planning and 
management; 

• As a set of actions, policies and management of physical planning, which 
guide the development of the municipal land and which regulate the use, 
occupation and transformation of the physical, urban and rural space. 

Several interviewees from the local government proudly claimed that the plan in 

Manizales was the first adopted land use plan in Latin America, which included 

configured risk in already occupied areas and implicit, future risk in unoccupied ones 

as determining factors for physical planning. 

 Legacies 

Legacies from previous critical junctures have already shown that Manizales benefited 

from a strong local government and institutional cooperation. Interviewees 

commented that Law 388 and the land use plan translated into additional resources for 

inter-institutional alliances to implement plans in fields such as transport, ecological 

infrastructure and residential development. These plans had strong implications on 

levels of risk across the city. For example, the declaration of ecological set-aside areas 

supported the stabilisation of slopes. Further, the land use plan facilitated the 

mobilisation of resources for research that produces and facilitates detailed risk 

assessments.  

The land use planning process therefore had several legacies in terms of knowledge 

and evidence for risk management. An interviewee from the municipal government 

pointed out that the land use plan was an important instrument for advancing 

knowledge, because it essentially required the establishment of accurate baseline data 

to allow for evidence-based decision-making: 

“For us, it is very important to have a land use plan, because it allows us 
to have the knowledge of the territory and to know where one can give 
(building) licenses or under which conditions determined licenses can be 
given to inhibit new areas of risk, new settlements. It [the 
implementation] depends much on the local and municipal capacity, but 
at least we have a map and knowledge of what exists.” (Institutional 
interview 8, 05.11.2015) 
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The land use plan assessed risk through a series of thematic studies including the 

geology, geo-morphology, erosion processes and current land use. Maps were 

produced for earthquake, land- and mudslide, flooding and fire hazards. Through 

overlaying and weighting the different elements of risk, a baseline document called 

“The physical characterisation and a preliminary determination of the hazards and 

natural and anthropic risks in the city of Manizales”10 was created, which served as a 

technical guideline to include risk as an urbanistic, physical and environmental 

component into the land use plan (González Largo, 2012). 

The plan from 2001 was twice updated, in 2003 and 2007, to reflect changes in the 

city and correct errors from the planning documents. These revisions indicate that 

formal land use planning was in its early stages before 2001, also in a flagship city like 

Manizales. Nevertheless, several interviewees recognize that disaster risk studies were 

more advanced than the baseline studies from other thematic areas. 

“This first land use plans, all over the country, had many difficulties with 
the quality of [baseline] information. Because neither Manizales nor 
Colombia had sufficiently developed geographic information systems 
and there were no detailed planning studies for the development of the 
land. […] Hence, I think one has to see the first land use plan in this 
context of the beginning of the land use planning process. But, risk 
management came much earlier, and this is one of the great advantages 
that the city had.” (Academic interview 18, 02.12.2015) 

A regulatory legacy, which is based on these studies, comes from the definition of non-

mitigable zones, which – at least on paper – manifested the precautionary principle of 

disaster risk management for the 12 years of the land use plan. Potential direct 

consequences were relocation and resettlement in already occupied areas as well as the 

prohibition of new buildings on vacant sites. From the perspective of urban 

development and problems with the increasing land speculation, strictly protected 

areas were a desirable instrument to regulate otherwise loose land use permits. 

However, this division into mitigable and non-mitigable zones also reveals the 

dominant deterministic understanding of risk at that time. The land use plan accounted 

                                                             
10  A detailed document archive can be accessed from 
http://www.gestiondelriesgomanizales.com/index.php?option=com_content&view=article&id=12%3
Aplan-de-ordenamiento-territorial&catid=40%3Areduccion-del-riesgo&Itemid=197 [28 October 
2018) 
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for levels of hazard and vulnerability, which were assessed at that time. However, the 

plan did not account for any changes in levels of risk during the 12-year period. 

The problem of this stagnant view was exacerbated in conjuncture with other limited 

understandings. These limits included, for example, the costs of relocation 

programmes, which were calculated solely based on the construction costs for housing 

and basic infrastructure. Hence, they did not consider related social processes, such as 

living costs and livelihood opportunities. These social factors, however, shape 

people’s preference of living sometimes informally in a declared high-risk zone rather 

than in a low-risk one with more costs and other, social risk (Chardon, 2010). Hence, 

relocation programmes from un-mitigable high risk areas brought about potential 

adverse effects on the actual risk that inhabitants faced; they paradoxically increased 

due to lack of provided infrastructure, broken social ties, lacking employment 

opportunities and insufficient educational and recreational facilities (Chardon, 2010).  

On the other hand, some interviewees from academia and CSOs also pointed to the 

benefits of a strict view. From their perspective, disaster risk management was one of 

the thematic areas, which provided a window for contesting land speculation, as the 

following quote explains: 

“I think that basically, what is following is that the first POT [land use 
plan] is a POT that does not regulate anything in practical terms. That is 
to say, it is conceived through the freedom of land uses. […] So, in the 
end one can construct and settle whatever use in whatever part. I am 
always asking myself, for whom do we need land use planning, if in 
Manizales everything can be done in all parts? But risk is a bit at the 
margin of this market logic. And the state has certain control over this 
because the lives of many people depend on it.” (Academic interview 18, 
02.12.2015) 

The interviewee continued to explain that the declaration of non-mitigable high-risk 

areas had the potential to inhibit developers to continue constructing in high risk areas 

and to trigger more supporting policies for low-income inhabitants to relocate to lower-

risk areas. However, many interviewees pointed to the failures of putting non-

mitigable risk zones into practice. These failures manifested, on the one hand, in the 

construction of a large shopping mall in a high-risk area and, on the other hand, in the 

continued construction of precarious, informal housing on the steep slopes.  
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One key legacy of the Land Use Plan 2001 in terms of risk governance relates to the 

long-term thinking, which it promoted. As a 12-year plan, it spans across three 

government periods and three urban development plans. A member from the 

Territorial Land Use Committee emphasised in a conversation that strategically using 

the hand-over periods between the different governments became highly important to 

ensure coherence in the implementation of the land use plan. Interviewees from the 

government highlighted that the transition periods between governments were always 

essential moments for ensuring that risk management continued being a well-

positioned on the political agenda with dedicated programmes, projects and resources 

(see section 8.2).  

Achieving this coherence and continuity, however, requires the new administration not 

necessarily to have an in-depth understanding of risk management. Rather, having a 

shared understanding and acknowledgment of the importance of risk management for 

the development of the city is paramount for civil servants and politicians to make 

informed decisions on extending existing and supporting new risk management efforts. 

This was a notion confirmed by a former mayor of Manizales, who in hindsight stated 

that he supported risk management because he trusted the expertise of the specialists 

in the field to make decisions. However, he only really understood what risk 

management had contributed to urban development after his period in office, hence, 

when he had time to reflect upon it (Institutional presentation 7, 04.09.2015). 

From the perspectives of NGOs and civil society organisations, the land use planning 

process formally provided scope for public participation through the organisation of 

publicly accessible events at different stages of the process. However, while this space 

was recognized as an opportunity for engagement by a few already organised civil 

society organisations, it did not succeed in reaching a wider public.  

Nevertheless, the land use plan had important legacies in terms of raising the 

awareness of local organisations to use legal mechanisms to contest national planning 

projects, which cause severe harm to ecosystems, which are set-aside for 

environmental protection. This seems particularly relevant considering that most 

environmentally sensitive, protected areas, such as watersheds and slopes, overlap 

with declared high risk ones.  
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Source: Author 

“What catches my attention in Manizales are the social organisations, 
which first have been worried a lot about environmental issues, for 
example. And then, they have encountered [the possibility] to stop bad 
decisions by the municipal government through Tutelas [legal 
guardianships] and Acciones Populares [collective legal actions]. So, we 
could say that Manizales has a legal map that is very interesting, because 
a large part of the environmental land is part of a legal dispute. And those 
practices that came to preserve many rights until today are contemplated 
in the Law 388 and they have stopped national government projects that 
have violated environmental issues. This seems very interesting to me, 
because the judges are almost converting themselves or are replacing 
what the state should do, which is to protect the environment and to 
protect the citizens from environmental hazards. The state is not doing 
that and finally the citizens encountered that the judges can do it.” 
(Academic interview 18, 02.12.2015) 

 Towards the land use plan 2017–2029  

 

Figure 7-3 Summary of the emerging critical juncture of the new land use plan 

 

 Antecedent conditions 

Several interviewees from the national-level UNGRD (Institutional interview 10, 

30.10.2015), framed the current mission of this institution as providing technical 

assistance for integrating risk as a transversal issue into land use planning. At the time 

of fieldwork at the end of 2015, the institution was faced with the challenge of 

overseeing 900 revisions of land use plans in Colombia. Manizales was in the process 
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of finalizing its planning process. However, due to political change in the municipal 

government in January 2016 and several open discussion points in the draft plans, the 

Municipal Council decided to postpone the final parts of the land use planning process 

until the new mayor was in office. Eventually, the new land use plan was approved in 

2017 for the period 2017–2029. The following section is based on data collected during 

the fieldwork and can therefore only be considered as an indicative and preliminary 

analysis. The legacies of the land use plan will only fully manifest in its 

implementation.  

The land use plan 2017–2029 is strongly based on the recently completed ‘integrated 

risk management project’ (see section 6.5) as well as experiences from the first land 

use plan 2001–2013. Hence, many interviewees see it as a demonstration of evidence-

based approaches.  

 Cleavage/crisis 

Apart from the expiry of the old land use plan, a cleavage came with Law 1523 of 

2012 (see section 8.3) and its redefinition of roles and responsibilities for disaster risk 

management. Further legal guidance came from Law 1437 of 2011, which facilitates 

the collective construction of sustainable land use planning and management and 

Decree 1077 of 2015, which induced a potential paradigm shift from deterministic to 

probabilistic understandings of risk in long-term land use planning, which has been 

conceptualised in the academic discourse before, as the quote below shows.  

All concepts of risk have a common element: a distinction between 
reality and possibility. If the future were predetermined or 
independent of present human activities, the term risk would have no 
significance (Cardona, 2004, p. 14).  

 Critical juncture 

The most significant momentum of the new land use plan in terms of risk management 

in Manizales emerged from a resolution by CORPOCALDAS, which backed up the 

establishment of so-called conditional land use. 

“[…] the new proposal for the POT [land use plan] based on Law 1523 
has more about risk management [rather than disasters]. There are some 
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new proposals that change the paradigm of relocating and of defining 
mitigability. It [the land use for a certain area] is now based on a concept 
of zones of conditional development, which after detailed studies allow 
to determine whether land is mitigable or not.” (Institutional interview 6, 
16.10.2015) 

The interviewee expressed that the concept of conditional land use challenges 

definitions of land as mitigable or non-mitigable, which have been applied in the 

previous land use plan. It stops defining mitigability in a deterministic and binary way, 

which asked, for example: Should the land use plan allow people to live here or not? 

Rather, the concept proposes an analysis of the costs and benefits of risk management 

considering the particular capacities, such as available technology and financial capital 

for mitigation measures, which are available in a certain area at a defined time.  

In practice, this means that ‘detailed studies’ are required whenever a land use change 

is planned in a high and medium hazard area. If a detailed study declares an already 

urbanized area as unsuitable for construction (not mitigable), the owner has the option 

to “freeze” its land use. This means that the declaration of being not-mitigable can be 

reversed, if, for example, technological advances permit new risk mitigation measures 

in the future and detailed studies for risk management are repeated under these new 

conditions. The flowchart below (Figure 7-4) describes the different steps and 

pathways towards the identification of mitigable (reducible) risk for urbanised and 

non-urbanised areas.  
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Source: Bernal et al. 2017, p.279 

 

Figure 7-4 Flowchart of land classification and resulting intervention requirements  

 

 Potential legacies 

Many interviewees from the local government and academia stated that the 

establishment of a conditional land use category is progressive from a risk 

management perspective. It clearly demonstrates how risk rather than disaster is 

managed, because the land use plan accounts for current as well as future risk in 

relation to the different capacities that exist to mitigate it.  

Further, it shows that scientific uncertainty does not justify inaction while also 

highlighting that scientific ‘certainty’ (i.e. an accurate risk assessment of the situation 

of today) does not automatically justify deterministic action for the 12-year period of 

the land use plan. Instead, evidence from experts becomes paramount to elaborate on 
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the notion of probabilistic risk assessments and its implications for urban planning. 

This means that levels of necessary interventions are identified based on probability 

levels of events and their expected effects. Interventions include protection works, 

early warning systems, resettlement, restriction of land use, amongst others (Salgado-

Gálvez et al., 2017). 

Reflecting on the significance of conditional land use for the case of relocation and 

resettlement, interviewees from the local government emphasised that  

“Now we have these zones of non-mitigable risk that are due for 
relocation. But we encounter that many of these zones are already 
occupied. And that the municipality does not have the capacity to 
relocate those people that are in these risk zones and bring them to other 
areas. People there don’t want to go. […] So we encounter that with this 
new study that has been made, we see the possibilities for structural 
works to improve the conditions of the people that are there [in high risk 
areas]. If they [the inhabitants] can stay there, [we can] provide them 
with some improvements of the surroundings and define really: who are 
those that have to leave?” (Institutional interview 8, 05.11.2015) 

Related to this, an interviewee from the Popular Housing Fund (Caja de Vivienda 

Popular) anticipated that one legacy of the new land use plan will be its provision of 

a more realistic plan for addressing the large qualitative and quantitative housing 

deficit of the city. However, the narrative of this large housing deficit in relation to the 

scarce availability of low-risk land has been contested by interviewed urbanists. Rather 

than increasing the supply of designated land for construction, they argue that the 

problem lies in the current mismanagement of the distribution of land and provision 

of decent housing, which is not necessarily addressed through the updated land use 

plan.  

“Manizales continues to grow more towards the north – which is where 
the protected land is, the water reserve – than towards the south, which is 
where growth of the city really should be more focusing on. And exactly 
in these days I was revising the zones of urban expansion, which are 
about 450 or 490ha […] These zones of expansion in the south were 
defined since the year 2007. And the result is that only 18ha of all these 
lands were licenced. This is to say that there is an apparent over-supply 
of [designated] land for expansion, which not even the market demands 
are reacting to […]. And despite this, the land use plan says we need 
more offer [supply], more land.” (Academic interview 18, 02.12.2015) 
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Where technical capacities for mitigation exist, the question then turns to the 

evaluation of costs and benefits of relocation as opposed to in-situ upgrading. Several 

interviewees stated that there is now a broader view on the social and economic costs 

of relocation compared to the static view, which has been critiqued in the previous 

land use plan. This implies that planners account not only for the immediate 

construction of the new housing, but the social challenges, employment opportunities, 

transport and other infrastructure related to it. Although not formally established, I was 

told that internally a ratio of 1:10 is used in decision-making: relocation has to be 10 

times cheaper than upgrading works in the same place to be approved. 

This change also brings a few questions to the forefront: whose capacities, whose 

decisions and whose priorities count? These questions become relevant particularly in 

the context of informal settlements, which are mostly constructed on municipal 

property, as the example of the integrated settlement upgrading in Campamento (see 

Appendix A and Box 1-1) illustrated. 

“For the [detailed] risk studies, those [zones] that are already occupied 
have high priority. This is to say that in the implementation programme 
[of the land use plan], they are the first that should have the detailed 
studies made to make them more precise, [to evaluate] if there should be 
integrated [in-situ] upgrading or detailed studies in this sector, and who 
should be relocated.” (Institutional interview 8, 05.11.2015) 

In sum, evaluating the political and economic costs and benefits, as well as the 

increasing technical capacities, the municipal government sees upgrading rather than 

relocations as the preferable and more feasible option.  

However, there are several cautions about the gradualness and flexibility of the 

concept of transitional land use, as opposed to its deterministic predecessor, which 

mirror the critiques that have been voiced of the previous land use plan. 

“What we are observing is that now risk enters the logic of the market as 
well. In such a manner that there are no constraining factors to construct, 
except when there was a private [owner], which demonstrated that s/he 
effectively has the technical capacity to overcome this risk. This 
evidently makes much more land available for construction from the 
perspective of the real estate sector. But it is used negatively against the 
communities, given that they do not have the technical capacity to sustain 
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their location in these territories. Hence, evidently there are some 
processes of social inequity, which are accompanied by many other 
measures, which put what I would call the legal security of the small 
property owners at risk.” (Academic interview 18, 02.12.2015) 

In other words, this interviewee critiques the rationale and utility of a land use plan 

from an urbanistic angle, because the market can ‘buy its way out’ of what used to be 

– at least on paper – a conditioning factor for urban planning, namely risk management. 

This suggests that there will be several legacies, particularly for civil society 

organisations and the local government, in appropriating the discourse of risk 

management to their urban planning agendas. These tensions have potential to promote 

or inhibit the current trajectory towards a more market-based approach that 

exacerbates the social-spatial fragmentation of the city. 

In this regard, it is key to recall that the new land use plan also increased the capacities 

of civil society organisations to participate in a highly complex and demanding long-

term process. A few civil society organisations have managed to develop their 

capacities since the first land use planning process in 2001, particularly in terms of 

their organisational structure, and mobilisation of support from communities to contest 

the (often highly technical) content of the draft proposals of the land use plan. 

“[This land use plan] is magnificent in that it recognizes democracy, it 
has a vision of the future […] its key is the decentralisation of the budget 
including the participation of people in planning and the budget expense 
of civil society. But we need a more informed civil society, more 
integrated, more empowered to the territory. As long as there is no 
empowerment of the territory from the part of communities, and more 
presence from the business sector, the institutions, the NGOs that 
participate and the academics, it is not easy to understand that this [land 
use planning process] is integrated.” (Academic interview 17, 
01.12.2015) 

One of the most active civil society groups to address this demand, which has already 

been mentioned in chapter 5, is the collective ‘Subámonos al bus del POT’. It was 

founded in July 2013 as an umbrella organisation of academics, community leaders, 

social organisations and citizens. It frames land use planning as the city’s project for 

the construction of the territory. The collective seeks to broaden and deepen the 

participatory component through actively engaging with the local council and the 
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municipal government and functioning as a bridge between them and local community 

leaders (CSO interview 1, 30.09.2015). The collective takes a pedagogical approach 

to the exercise of land use planning. This included weekly meetings, workshops, 

participation in forums organised by the municipal Secretary of Planning, and a so-

called Cabildo Abierto, an open council meeting in October 2015, where they voiced 

their concerns and alternative ideas to the government officials, who were part of the 

land use planning process in different thematic areas. These well-organised, networked 

civil society groups also apply legal instruments to demand their citizen rights. 

“These are expressions of true people’s leadership, which have 
encountered a niche. […]. But, unfortunately, they are not yet well 
institutionalised. And while they are not institutionalised, sometimes with 
bitter experiences, the pro-active thinking does not come through.” 
(Academic interview 17, 01.12.2015) 

When asked about the role of risk and risk management in their work, members of the 

Collective commented their high level of trust in the expertise of academics and the 

Secretary of Planning in conducting risk assessments. Their concerns about risk were 

about the lack of real public space (arguing that protected areas on steep slopes should 

not count) as well as recent failures of in-situ upgrading and housing projects, such as 

the Macroproyecto San José (Sanchez and Echeverri, 2013). 

This latest and still ongoing critical juncture is representative of the state of the art of 

normative and regulative risk management in Manizales. It demonstrates a move 

towards a dynamic understanding of the creation and management of risk, rather than 

disasters, with a focus on anticipatory politics and a consideration of the changing 

capacities of private and public actors to reduce extensive and intensive risk and avoid 

new ones. However, this increased flexibility further opens up risk management to 

market forces and land speculation. Hence, the programmatic steering through the 

municipal development plans becomes an increasingly important instrument for 

regulation. 

 Summary 

The analysis of the land use plans and construction codes had several implications for 

the enabling environment in Manizales, which are summarised in Figure 7-5. 
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Source: Author 

 

Figure 7-5 Summary of the enabling environment related to land use planning and the built 
environment 

  

Interviewees from academia and the government particularly commented how the 

detailed understanding of risk conditions in the city has improved. This allowed for 

more nuanced measures along spatial and temporal scales. Spatially, small-scale 

differences in hazard exposure and vulnerability are considered and limit, for example, 

land uses in high-risk areas. At the same time, the new land use plan places more 

attention to larger scales, including ecosystems and watershed management (Osorio 

Vasquez, 2017). Time-wise, on the one hand, land use planning provided a medium- 

to long-term vision that improves the continuity of risk management across 

government periods. On the other hand, construction codes put focus on the relation 

between normal conditions and the extraordinary time of an earthquake, which public 

and private buildings essentially have to be built for. 
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The built environment holds particular challenges for the normative dimension in the 

dynamics between deterministic and probabilistic understandings of risk. Although 

deterministic perspectives are not coherent with the notion of the social construction 

of risk and its changing conditions, they supported that risk management was – at least 

on paper – at the margin of a market logic and land speculation. The recent introduction 

of conditional land use in the land use plan 2017-2029 is a more adequate 

representation of the currently existing potential for mitigating risk. It highlights that 

municipal actors are increasingly considering the role of capacities to mitigate risk in 

a specific area in addition to vulnerability and hazards when defining levels of risk. 

However, the other side of the same coin is that those with more technical and financial 

capacities would find a more supportive environment than those inhabitants who are 

already highly vulnerable and have fewer available resources. Hence, the 

implementation of conditional land use will require a set of accompanying (regulatory) 

measures to support the capacities of low-income inhabitants who are living on 

hazardous terrain. 

Finally, and similarly to the increasing levels of detail in knowledge, this chapter also 

showed that Colombia and Manizales are taking an approach to increase the level of 

detail in regulations. This reflects in the increasing spatial accuracy and timeliness of 

information, which is required for example in seismological studies and supported by 

the building of a network of accelerometers (Bernal, Cardona and Salgado, 2015). 

Similarly, the draft of the land use plan with over 600 pages, which was debated at the 

time of fieldwork, was based on a comprehensive and detailed study, which opened up 

the potential for planners to start “micro-managing” the land use of the city (Alcaldía 

de Manizales, 2015). However, it is critical to consider this increasingly accurate 

knowledge from a decision-making perspective and acknowledge that knowledge is 

not neutral. That requires clarity about who has the capacity to contribute to, use and 

appropriate this knowledge. The regulatory consequences which result from this recent 

land use plan are yet to be seen. 
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Source: Author 

 Strategies and frameworks 

The third chapter of the critical juncture analysis focuses on critical junctures that are 

closely related to the development of normative frameworks and strategic plans. 

Together, they mark Manizales’ shift from disaster and emergency management to 

integrated risk management. 

Interviewees identified the following three critical junctures: 

• The Integral Plan for the Prevention of Disasters and Management of 

Emergencies in Manizales PADEM (1989); 

• Municipal development plans (since 1990); 

• The Disaster Risk Management Law 1523 (2012). 

 The Integral Plan for the Prevention of Disasters and Management of 
Emergencies in Manizales PADEM (1989) 

 

Figure 8-1 Summary of the critical juncture of the PADEM 

 

 Antecedent conditions 

The development of the Integral Plan for the Prevention of Disasters and Management 

of Emergencies in Manizales (PADEM) in 1989 is often described as caused by the 

eruption of the volcano Nevado del Ruiz. However, several interviewees had a more 
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nuanced view and argued that the disaster was only one of the antecedent conditions, 

because it contributed to increased government support and highlighted that the 

country was lacking an inter-institutional framework. 

Other baseline conditions include Colombia’s general move towards more 

decentralised forms of government, which accelerated in the late 1980s and early 

1990s (see section 4.3.4). Therefore, the establishment of municipal and departmental 

disaster risk committees, for example, falls within a wider shift towards establishing 

capacities and resources at the local level.  

 Cleavage/crisis 

Opportunities for change at the municipal level opened up with the establishment of 

an institutional framework at the national level. Law 46 of 1989 created the National 

System for Prevention and Management of Disasters (SNPAD), which deals with 

issues such as a National Plan for the Prevention and Management of Disasters as well 

as rules about the coordination of private and public organisations, and the 

implementation of the National Plan at the departmental and municipal levels. 

Importantly, it also established the national and regional committees for the prevention 

and management of disasters, the National Office for Prevention and Management of 

Disasters and local operating offices.  

 Critical juncture 

PADEM refers to the integral plan for disaster risk management, which was managed 

mainly by three institutions: the Mayor’s Office, the Volcanic and Seismic 

Observatory of Manizales (OVSM) and the Environmental Corporation (CRAMSA 

and later CORPOCALDAS), whereby the latter two operated on departmental level. 

The development and implementation of PADEM were supported by several 

universities, most notably the Department of Geology at the University of Caldas and 

the National University in Manizales, which in 1991 created the Institute of 

Environmental Studies (IDEA). Having this institutionalised structure of local 

governance in place distinguished Manizales from other Colombian and Latin 

American cities at that time (Prieto, 1994; Chardon, 2002).  
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 Legacies 

The PADEM had several key legacies for integrated risk management in Manizales. 

First, it established a notion of collective, inter-institutional leadership, which was 

manifest in the work between OVSM, CRAMSA and the Mayor’s Office. The wide 

range of institutions that were involved under the umbrella of PADEM were 

interpreted by some interviewees as a milestone in collaboration and cooperation, and 

as a first step in finding modes of working together to not only manage disasters but 

also prevent them at the local government level. Hence, ‘integral’ in this plan refers to 

bringing together previously dispersed efforts particularly in the fields of risk 

prevention, education and research.  

Another legacy relates to the establishment of local and regional institutions. The 

municipal office for the prevention and management of disasters (OMPAD) as well as 

the local emergency committees were created, with the latter including all institutions 

of the city involved in disaster risk management.  

Further, institutional alliances between local and international actors were sought and 

for the first time, the municipality contracted consultants, which has since become 

common practice.  

“The PADEM worked amongst others with technical support from other 
countries: Holland, France, Italy, the fourth has to be Spain […]. And 
then, with support from the universities, the institutes, foreigners that 
came to support the PADEM.” (Academic interview 5, 12.12.2014) 

It was crucial to avoid that consultancies from external and internal experts produce a 

series of fragmented studies. Therefore, Manizales saw the creation of institutional-

expert networks which allowed for continuity and long-term coherence in knowledge 

production. 

On a normative level, PADEM was integrated into the municipal development plan. 

This was the first time that risk was formally included as a strategic component for 

urban development, which brought about an increasing recognition of the need for firm 

institutionalisation of risk management (Velazquez, 1997). Conceptually, it is worth 
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noting that – although still focusing on disaster prevention and emergency 

management – PADEM considered vulnerability and hazards as contributors to 

disasters and therefore also included risk management (Prieto, 1994). Hence, 

interviewees noted that PADEM was important for integrating disaster management 

and municipal development, as well as for integrating its technical (hazard) and social 

(vulnerability) components. 

Another legacy is to be seen within the ongoing decentralisation efforts and the agenda 

to foster the autonomy of departmental and municipal governments. Apart from the 

organisational structure, this required the generation and management of financial 

resources. Decree 401, which established OMPAD, also defined that annually 1% of 

the regular budget of the central administration, as well as 1% of the current incomes 

of the decentralised institutions INVAMA (the Institute of Valorisation of Manizales), 

INFI-Manizales (the Institute of Financing, Promotion and Development of 

Manizales) and the Popular Housing Fund have to be allocated to disaster prevention 

and emergency management (Concejo de Manizales, 1998). The city further granted a 

real estate tax exemption to property owners who make structural improvements and 

contribute to the architectural conservation of heritage sites.  

 Municipal development plans since 1990 

Municipal development plans are the guiding documents for mayors during their 3-4 

year period in office. In Colombia, the Municipal Council of Planning consists of 

representatives from the different sectors such as community leaders, commerce, 

workers, and universities. It is designated to inform and guide the process of 

developing the municipal plans. The development follows a strict timeline to ensure 

that the mayor, who enters the office at the beginning of the year, has an approved plan 

by the beginning of June. The content of municipal plans is divided into sections that 

analyse the current economic, social, political and ecological situation, formulate a 

strategy and policy directions for the coming years to address the identified challenges, 

and an investment plan to allocate budgets to the different sectors, programmes and 

projects. 
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Source: Author 

 

Figure 8-2 Summary of the critical juncture of the municipal development plans 

 

 Antecedent conditions 

Since the early 1990’s, municipal development plans have become a key tool to firmly 

integrate the PADEM and the following disaster risk management strategies into urban 

planning.  

During the 1990–1992 administration of mayor Victoria Eugenia Osorio de Mejía, 

social well-being became an important goal, and she initiated several programmes that 

aimed to address the precarious housing conditions in high-risk settlements through 

upgrading and resettlement. Following the evaluation of Velasquez (1997), housing in 

high-risk zones has decreased by 63% during this government period. Her government 

also acquired hazardous terrain and declared 168ha (9% of the municipal land) as 

protected green space. This was followed by a local government 1992–1995 which 

focused on economic growth and income generation, embraced decentralisation and 

saw an increase in housing at risk. The government of 1995–1997 became known for 

the implementation of an environmental agenda, the so-called BioManizales through 

the approval of the BioPlan in 1995 (Marulanda, 2000). This coincided with an 

international focus on environmental sustainability through the UN Action Plan 

Agenda 21, which resulted from the Earth Summit in Brazil in 1992. In Manizales, the 

government had a strong emphasis on inter-institutional capacity building, also 
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through the PADEM (Velasquez Barrero, 2010; Hardoy and Velasquez Barrero, 

2014). The two mayors of the following period continued with this environmental 

agenda, saw the establishment of OMPAD for risk management and achieved high 

levels of construction of new housing in the north of the city.  

 Cleavage/crisis 

The moments of formulating municipal development plans – hence, transition periods 

between mayors and early months of the new government – became cleavages for risk 

managers. They had to put risk on the agenda of the specified DRM institutions, as 

well as of the different sectors of the municipal and departmental government. These 

included fields like environmental management, housing and education. A former 

head of the departmental risk management unit described this as mainstreaming effort. 

It involved meetings with all sectors, talking to the decision-makers and new 

government officials and positioning the topic of DRM to make it an actionable part 

of their workload (Institutional interview 18, 01.12.2015). 

 Critical juncture 

Although the interviewees talked about the roles of municipal development plans for 

integrated risk management in general, they also emphasised that particularly the plans 

between 2000 and 2015 documented the shifts in framing disaster risk management 

(see Table 8-1). An analysis of the plans shows an incremental use and centrality of 

the concept of risk for urban development and municipal politics. Risk moves from its 

framing as a requirement that needs to be considered to becoming an integrated and 

strategic part of municipal development. In other words, risk management transforms 

from being an additional burden that hampers development if it is not addressed to a 

field of practice, with an intrinsic educational, cultural, environmental and economic 

value. 
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Table 8-1 Municipal development plans (2000–2015)  

(Alcaldía de Manizales, 2001, 2002, 2008, 2012) 

 Legacies 

According to the Vision Manizales 2010, which guided the plan of mayor Germán 

Cardona Gutierrez from 2000 to 2003, the municipality of Manizales was to be defined 

amongst other things  

[…] for its knowledge of its potentials and risks of the natural and urban 
surroundings […] (Alcaldía de Manizales, 2001, p. 1).  

The following plan by Nestor Ramirez, which was the first municipal development 

plan aligned with the land use plan (see section 7.2), centres more strongly on the 

individual and at the same time follows a vision that is outward-looking:  

The municipality of Manizales will be recognised as a national and Latin-
American model for quality of life, social and economic opportunities 
and peaceful co-existence. Economically, the municipal government will 
contribute to improve the environment for competitiveness and 
productivity through a model of economic and sustainable development. 
The key angle of our government programme is the person: her/his 
human dignity, the joy of her/his rights, opportunities, and in general 
prosperity and well-being.[...] Manizales should be a municipality where 
the natural resources and knowledge are valued as the biggest richness 
that secures its social sustainability because its adequately used [...] 
(Alcaldía de Manizales, 2002, pp. 2–3). 

Source: Author 
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One interviewee mentioned that during her first year in office, the local and regional 

government objected to plans from the national government to integrate 

“anthropogenic and natural risk” under a common management framework. The 

objections from the department and municipality were based on a variety of reasons. 

A decisive one was the anticipated increase in competition for the same financial and 

human resources, which according to the interviewee would likely mean that natural 

hazards would be ranked at a lower priority and urgency than social hazards such as 

crime and violence.  

The final plan of this decade (2008–2011) took a similar approach to the first, this time 

following the Vision Manizales 2019 and asking what the city and municipality defines 

and does for its citizens rather than what this represents. It talks about a  

[…] city that educates and forms critical and innovative citizens with the 
capacity to work collaboratively, that makes use of the potentials of the 
universities, landscape, biodiversity, competitiveness, industry and 
human talent, that creates options for development according to the 
necessities of inclusion and equality of opportunity, and the 
technological, economic, cultural, institutional and social challenges of 
its environment/ surroundings (Alcaldía de Manizales, 2008, p. 4). 

In the first plan, risks or hazards are not specifically defined, but one of the indicators 

of risk management is to measure the annual losses (deaths) due to disasters. This hints 

at a political understanding that is focused on the disaster event. Article 11 of the first 

plan defines that achieving its aims in relation to risk management requires 

strengthening and consolidating a system of risk management. There are several 

objectives which implicitly contribute to this. These include the stimulation of a 

sustainable and rational use of natural resources and the development of a culture of 

planning and implementation in all areas of administration. The programmes that are 

explicitly mentioned in the development plan are those that address vulnerable 

populations (again, this goes beyond disaster risk management into themes like 

security and health), the BioManizales policy, risk mitigation and the land use plan 

which was established in that government period.  
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The second plan goes towards a broader understanding of risk management, as it aims 

for the  

[…] development of a culture of prevention in all areas of municipal life. 
To consolidate local development, prevention has to be understood as an 
attitude to anticipate a solution to social necessities, as much in the 
scenario of hazards to life, health, and individual integrity, as in that of 
physical hazards of natural or anthropic origin. In these terms, to procure 
a healthy municipality means to prevent the risks that affect human 
development and, given the particular geographic conditions of the 
municipality and its vulnerability to natural and anthropic hazards, 
develop the capacity to anticipate, prevent, and react to contingencies in a 
way that they do not fail the objectives and the collective heritage does 
not suffer losses (Alcaldía de Manizales, 2002, p. 4). 

The plan then highlights the key roles that the exceptional environmental conditions 

of Manizales play for the social and economic development of the city, in terms of 

constraints and opportunities. It calls for addressing vulnerable populations, their 

needs and priorities to resolve causes rather than consequences of their problems.  

The municipal development plan 2008–2011 provides the conceptual framing and 

foundation for integrated risk management, which has been refined and adapted since 

then. Although it does not define what is included in the notion of risk, it mentions it 

49 times, including occupational, health, social and disaster risks. It incorporates 

emergency and disaster management (i.e. the event-focused part) in the section on 

health management, with an emphasis on strengthening a network of emergency 

organisations and service suppliers. Other parts of risk management fall within 

chapters on land use and risk management.  

This municipal development plan vaguely refers to integrated risk management in the 

following context: 

We consolidate a system for integrated risk management and institutional 
development, which permits improved sectorial management and takes 
on national and international leadership in the field of risk management 
[…] the programme integrated risk management [see section 6.5] has the 
objective to promote a better understanding of risks, strengthening 
processes of land use planning and implementation of mitigation 
measures; consolidating a culture and awareness of prevention and 
disasters; achieve the financial protection of the municipality to confront 
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the losses that can occur in regards to its built environment as well as 
private buildings, and all that, empowering working in a coordinated 
manner, and empowering the capacities of public and private entities for 
an adequate risk management (Alcaldía de Manizales, 2008, p. 48). 

Similar to previous plans, it continues with the framework of four phases of disaster 

risk management, which also align with the framework of the national government. 

The emphasis of this plan seems to be on private and public capacities and on further 

strengthening inter-institutional coordination. As elaborated before in the process 

towards a new land use plan (section 7.3), the question of capacities seems to become 

a defining factor not only for addressing existing, residual risk, but also for avoiding 

the creation of new risk through gradual management. It is therefore coherent that the 

start of one of the main capacity- and knowledge-building programmes of integrated 

risk management falls within this government period.  

The municipal development plan, which was the guiding document at the time of 

fieldwork, includes Proposal 13, which aims to consolidate the system for integrated 

risk management, reduce the negative impacts of land occupation and – related to the 

ongoing phenomenon of La Niña in 2010/2011 (section 6.5) – reduce causes and 

effects of climate change. The development plan recognised previous achievements 

particularly in the field of architecture and engineering for reducing fire, landslide and 

seismic risks. Nevertheless, it also affirms that recent heavy rains have demonstrated, 

again, the fragility and high levels of exposure of the municipality and their intensity 

and severe impacts exceeded the capacity of the municipality to act. The plan argues 

that more of these kinds of challenges can be anticipated due to climate change and 

that efforts are needed to increase municipal capacities to act. To do so, it follows 

previous frameworks on disaster risk management and the structure of the ‘integrated 

risk management project’. It also re-emphasizes the principles of inter-institutional 

cooperation and research as well as knowledge-based policy making informed by 

accurate data coming from the meteorological stations and the Laboratory of 

Automatic Seismic Instruments (LISA), among others.  

As it was explained in section 5.3.1, Manizales experienced a radical shift from the 

dominant coalition of 25 years to a Liberal mayor, who has been in office since January 

2016. Some interviewees critiqued the proposed municipal development plan for small 
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Source: Author 

inconsistencies in risk terminology and for including goals that have already been 

achieved. They took these examples of shortfalls to indicate that disaster risk 

management is a theme that is difficult to capture comprehensively for newly incoming 

authorities. This is despite demonstrated willingness to keep risk management on the 

agenda and objectives to make the municipality less vulnerable and more resilient. 

Therefore, interviewees pointed out that political will is good, but not sufficient. 

Rather, it is important to establish trustful relations between policy makers and experts 

so that the prior recognise the relevance and credibility of risk studies.  

 Law 1523 of 2012 

Figure 8-3 Summary of the critical juncture of Law 1523 of 2012 

 

 Antecedent conditions  

The Law 1523 of 2012 (Congreso de Colombia, 2012), with which the National Policy 

for Disaster Risk Management was created, has a variety of legal and regulatory 

antecedents. Law 919 of 1989 (Presidencia de la República de Colombia, 1989), which 

established the National System for Prevention and Attention of Disasters, was the 

most direct predecessor.  
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As explained in Chapter 8.1, the National System for the Prevention and Management 

of Disasters (SNPAD) was created during a critical juncture that exposed the lack of 

national institutionalisation for disaster prevention and management. Hardoy and 

Velasquez (2014) argue that the SNPAD initially benefited from being assigned to the 

President’s Office, and lost financial and administrative power when they were re-

located to the Ministry of the Interior and Justice.  

 Cleavage/crisis 

The events of La Niña 2010/11 increased the urgency and exacerbated the process of 

revising and reformulating the national system, as the large loss and damage generated 

in these years exceeded national financial and administrative capacities (see section 

6.5). Loss and damage were partly attributed to the failure of most Colombian 

municipalities to comply with the national norms and a lack of possibilities to hold 

someone accountable for failures. At the same time, risk management also became 

increasingly costly due to growing levels of assets and/or vulnerabilities, which 

municipalities have to manage. For example, an increasing amount of infrastructure 

also required increasing expenses in maintenance and reparation to stay fully 

functioning.  

Some interviewees argued that the lack of strategic action and guidance from the 

national level was, for example, manifested in the way that disaster risk management 

was done as a series of projects and programmes. In the case of Manizales, these were 

continuous and followed a municipal framework due to the strong local government 

alliance with academics and the environmental agency. In contrary, in other parts of 

Colombia, it led to fragmented approaches to disaster risk management, where 

vulnerabilities were well known but not acted upon since actions depend on the 

willingness of funders and the local administration. In the latter cases, support is often 

patchy and partial with very limited impact or projects are stopped due to insufficient 

resources.  

 Critical juncture and evolving legacies 

One of the major changes in Law 1523 lies in the allocation of responsibility for risk 

management to all Colombian citizens. For institutions, it means that they have to 
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implement risk management strategies within their competences and jurisdiction. 

Further, it requires citizens to act with “precaution, solidarity, self-protection, of 

themselves and their goods” and to obey authorities (Art.3). As a member of the 

government explained, risk professionals in Manizales faced frequent challenges in 

positioning risk as a politically important topic, particularly because if there is high 

volatility of actors in local authorities. At the level of the departmental government, 

for example, there are 32 committees, of which only one is on disaster risk 

management, which reflects the struggle for prioritisation. According to her, the 

definition of responsibilities supports the creation of a mutual understanding of roles 

and accountabilities of different actors, such as governors, mayors and councils. In 

terms of integrated risk management across sectors of local government, this, for 

example, results in:  

“That Health [the Secretariat of Public Health] are working on their 
contingency plans, the hospitals, that they are [structurally] reinforced, 
that they know their strengths and weaknesses; the same as Vías [the 
government section for road infrastructure]: That the streets are 
constructed adequately […] Hence, this is an achievement of the Law of 
2012: it tells them ‘your projects have to take into account risk 
management.” (Institutional interview 18, 01.12.2015) 

An UGR interviewee provided an optimistic outlook on inhabitants taking up their 

responsibilities for risk management in interaction with the institutions:  

“Everyone is responsible for risk management. What we do is supporting 
them, following Law 1523. We as the Mayor’s Office are one entity that 
supports the community so that they make adequate use of the territory 
and avoid that situations of risk are created in its environment […] It is a 
big responsibility because many times there are situations that are not in 
control or out of our hands […] but here in Manizales we have the 
advantage that the community has appropriated the topic of risk a lot. 
Hence, they themselves denounce, they call us if there is a badly done 
construction, or for example, if there is infrastructure damage that causes 
the water to be suppressed, or for example if there is a water filtration in 
some sector […] History has made that people continue to prevent and 
continue to avert situations that can generate risk.” (Institutional 
interview 13, 11.11.2015) 
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From the perspective of the service provider Aguas de Manizales, the explicit 

definition of responsibilities brings about the need for a range of capacity building 

activities. 

We have some programmes, where we work specifically on site for much 
more capacity building. We have the Managers of Water [Gestores de 
Agua], which is a programme that works between lines of environmental 
management, risk management and community participation. What it 
creates are multipliers in the topic of risk, who promote and facilitate a 
co-responsibility.” (Institutional interview 16, 19.11.2015) 

However, while several interviewees argued that the law turned out to be far more 

comprehensive than its predecessors, they also lament that it still misses mechanisms 

to deal with non-compliance.  

A legacy at the normative level is that it marks a paradigm shift at the national level 

from addressing the disaster (materialisation of risk) to managing its causes (risk 

itself). This manifests in its calls for systematic action in the four phases of disaster 

risk management (risk knowledge, DRR, DRM and risk transfer), whereby it commits 

authorities to a stronger anticipatory focus. As accountability also shifts towards 

managing risks, a potential is opened up to extend accountability for injustices, neglect 

and poverty as the underlying causes of risk (Public service provider presentation 1, 

31.8.2015).  

The law also encourages more local autonomy, as it, for example, demands from local 

authorities to allocate separate funds for each of the four phases of risk management. 

The role of the national unit UNGRD becomes more about monitoring municipal work 

for compliance and providing technical assistance. In the case of Manizales, UNGRD 

interviewees stated that the city is not a priority in terms of assistance due to its already 

highly developed disaster risk management approach. National support is rather 

focused on small cities with less institutional, financial and technical capacities 

(Institutional interview 10, 30.10.2015). 

Finally, Law 1523 talks strongly to the integration of risk management in land use and 

development planning.  
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The land use plans, the management of watersheds and development 
planning at different government levels have to integrate risk analysis in 
their bio-physical, economic, and socio-environmental analysis and 
consider disaster risk as one conditioning factor for the use and 
occupation of land, procuring in this way to avoid the configuration of 
new risk conditions (Congreso de Colombia, 2012, Art. 39).  

This article feeds precisely into the argument for integrated risk management as a 

framework that goes beyond addressing current, residual risks: It also supports to avoid 

the creation of new risk.  

As mentioned, these legacies are still evolving and their full implications will only 

fully manifest in the long-term through up-taking and subsequent implementation of 

Law 1523 by different private and public actors in Colombia. 

 Summary 

This chapter analysed the critical junctures of the PADEM, municipal development 

plans and the national disaster risk management law. They shaped the enabling 

environment for integrated risk management particularly regarding the normative and 

regulative dimensions. Norms and strategies provided guidance for inter-institutional 

collaborations and collective leadership at the municipal level, as well as the discursive 

shift from emergency management to risk reduction.  

Interviewees frequently emphasised that Manizales spearheaded the implementation 

of national plans as it already had many basic enabling factors in place, such as 

information on different hazards and vulnerability. Hence, national frameworks were 

not demanding something entirely new to be created in the municipality of Manizales. 

Rather, they provided leverage for intensifying efforts, such as improved coordination 

or better integration of risk management in municipal development planning. National 

level regulatory frameworks, in this regard, have been largely supportive of local level 

action. 

 



258 
 

Source: Author 

 

Figure 8-4 Summary of the enabling environment related to strategies and frameworks  

The recent municipal development plans as well as the Law 1523 clearly mark that 

Manizales has undergone a transition towards addressing the root causes of risk. The 

plans conceptualise integrated risk management as a form of management, which is 

part of an urban development strategy. Hence, at the institutional level, risk 

management has its dedicated institutions like OMPAD/UGR in the local government, 

but it is also deeply anchored across government sectors and service provision and 

academia.  

  

CULTURAL - COGNITIVE

PADEM
º Recognition of need for institutionalised expert networks

Law 1523
º National-level paradigm shift towards addressing root causes of risk

NORMATIVE
PADEM
º Collective leadership of institutional 
collaboration/cooperation with three main 
institutions (OVSM, CRAMSA, Local government) 
and support for university research
º Integration of PADEM into municipal 
development plan, risk as strategic component 
of urban development

Municipal development plans
º Increasing centrality of risk management in 
municipal/political agendas

Law 1523
º Integration of risk management into land use 
planning

REGULATIVE
PADEM
º Local institutional framework
º Municipality contracting experts
º Decentralization towards more local 
(financial) resources

Municipal development plans
º Mainstreaming risk across sectors
º Improved inter-institutional, cross-sectoral 
collaboration
º Consolidating tasks and roles in disaster risk 
management institutions  
º Plan 2008-2011 with foundation for integrated 
risk management

Law 1523
º Local autonomy and separate funds for four 
phases of DRM
º Emphasis on roles and accountability of actors

Source: Author 
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 Discussion – Shaping an enabling environment  

This section examined the critical junctures that supported the creation, shaping and 

maintenance of an enabling environment for integrated risk management in Manizales. 

Based on in-depth interviews, document analysis and participant observation, these 

critical junctures and their legacies were chronologically elaborated along three 

themes: hazard and disaster events; land use planning and the built environment; and 

strategies and frameworks. The critical junctures marked accelerated phases of 

decision-making with long-lasting legacies. This discussion chapter of Section 3 has 

two aims: one is to reveal common characteristics across the three themes to pin down 

what the enabling environment entails. It synthesises and expands on the cultural, 

normative and regulative factors of the theoretical framework outlined in Figure 2-5 

(p.69). Second, it focuses on the relations and dynamics between these factors to 

precisely address the critique of previous studies of enabling environments, which list 

characteristics rather than their relational development. In the terminology of the 

critical junctures framework, the first aim corresponds to analysing the ‘stability of the 

core attributes’, while the second addresses ‘mechanisms for reproducing the legacy’ 

(Collier and Collier, 1991). Both indicate that the enabling environment is not a static 

set of beneficial characteristics but evolves around their interactions and processes.  

 Stability of core attributes 

This section refers to the basic core attributes, which are produced as outcomes across 

the critical junctures. 

 Cultural – cognitive factors  

Cumulative small and large-scale events have encouraged a level of individual and 

collective institutional risk culture, which manifests in relatively continuous political 

will to support and fund risk management efforts. This political will is sustained 

through the recognition amongst local institutions that risk is not exclusively an issue 

of poverty and socio-economic deprivation. Rather, strategies and frameworks in 

particular show that it is framed as a challenge, which affects all inhabitants of 

Manizales to different degrees. Risk management therefore requires inclusive urban 

development by combining area-based and people-centred approaches.  
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The frequency and diversity of events such as landslides, earthquakes, volcanic 

eruptions and fires have fostered experiential learning across the city not only from 

disaster situations, but also through living and managing risk in ‘calm’ seasons. I argue 

that the configuration of this experiential environment of living with a variety of 

hazards pushed Manizales to work on disaster risk management from an institutional 

perspective. For example, the refurbishment of public buildings in accordance with 

seismic construction codes, indicates that the local government seeks to position itself 

as role model in risk management to its citizens. This stands in contrast to other cities, 

where risk management depends on the mobilisation from bottom-up community 

organisations in the absence of a local institutional risk culture (Pelling and Wisner 

2009).  

In addition, Manizales has a strong expert culture and local government officials trust 

in scientists. This aligns with the national dominance of technocratic elites in shaping 

Colombia’s political economy. The number of engineers in the Mayor’s Office, the 

five large local universities as well as the high level of consultancies given to a 

community of experts in science and technology helped to shape a multi-disciplinary 

epistemic community, where formal and shadow networks influence science-based 

decision-making over decades. Individuals and groups of experts in these networks 

have developed capacities beyond technical skills and knowledge; they also include 

the ability to influence power structures and institutions. Several academics have 

voiced that the difficult and varied hazard conditions as well as the frequent small-

scale events were crucial to reinforce academic interest and capacity building as well 

as political commitment.  

I argue that these long-lasting expert networks with anticipatory, strategic visions and 

a collective intent were fundamental to the institutionalisation of integrated risk 

management. They allowed for creating spaces for innovation, and the investment in 

politically unpopular measures such as local-level monitoring and evaluation, which 

today distinguish Manizales from other cities. Furthermore, they helped to sustain 

measures and systematise information and knowledge, because universities as well as 

civil society groups work beyond government periods. In this way, Manizales’ risk 

management is a demonstration of what Levy (2007) sees as indicators for strategic 

action planning: it creates synergies between actors from public and private sectors; it 
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has a multiplying effect in changing material and institutional conditions; and it 

expands the room for manoeuvre for further actions to reduce existing risk and avoid 

the creation of new risk. 

However, in contrast to Levy’s work on civil-society organisations and their struggles 

for social justice, the case of Manizales shows the caveats of technocratic systems in 

terms of being susceptible to the re-enforcement of undemocratic and top-down 

structures. They are prone to exclude less powerful knowledge systems and bottom-

up initiatives. Manizales provides both positive and negative examples of how an 

expert culture can fulfil the social function of science to reduce risk for all its 

inhabitants or increase socio-spatial fragmentation and inequality in the city (Coles, 

2013). Most relocation projects in Manizales fall under the latter, while cross-

subsidised insurance schemes and slope stabilisation across the city contribute to the 

former. 

An additional strategic indicator, which many interviewees mentioned, is that 

questions about projects are not framed as ‘yes or no’ decisions. Rather, actors ask: 

under what conditions and with what capacities can a certain intervention be beneficial 

to risk management in Manizales? This means that at the time of fieldwork, some 

projects remained in the pipeline as they depended on the political will of the incoming 

mayor. For example, several interviewees from emergency management organisations 

and academia shared the understanding that Manizales requires more integrated 

environmental and risk education programmes across the city. These would require 

strategic and systemic, long-term inter-institutional support to bring together currently 

fragmented education efforts. However, under the political conditions during the time 

of fieldwork this would not have not been feasible. Hence, rather than implementing 

another small-scale, potentially piecemeal education project, stakeholders decided to 

wait strategically for better conditions. 

 Normative factors 

The normative framework for the city of Manizales and Colombia in general has 

changed drastically over the past decades from a reactive, disaster focused one towards 

managing residual and future risks in an anticipatory way since Law 1523 of 2012. 

Having an overall policy framework and vision with a clear epistemology allowed the 
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multitude of private and public actors to engage with and appropriate it to their needs 

and capacities. This is manifest in three major ways. First, in dominance of risk 

management programmes and projects that can be considered institutionalised in 

contrast to isolated, more citizen and demand-oriented ones. Second, in the large 

diversity and high number of risk management practices, as well as the many public 

and private actors they involve, which address one or more of the four phases of 

disaster risk management. Third, in the pragmatic and strategic decision-making 

processes, which foster gradual adaptations rather than abrupt changes in ambitious 

practices and policies.  

Communities have played many different roles in this enabling normative 

environment, particularly at the intersection of risk management with housing. They 

have increasingly used legal instruments and participatory processes like land use 

planning to hold the local and national government to account and demand their rights 

to safe and dignified living conditions. As the responsibility for risk management has 

been legally assigned to all Colombian citizens with Law 1523, this will bring an 

important challenge to local dwellers. So far, most critical junctures, and particularly 

the disaster events, framed inhabitants and communities as ‘affected’ and 

‘beneficiaries’. Several interviewees lamented that communities often feel part of the 

problem rather than the solution. I argue that this most recent legal change provides an 

opportunity for reframing, as it can put emphasis on strengthening inhabitants’ 

individual and collective capacities to act and take up this responsibility. 

Another key feature of the enabling environment are champions and flagship 

programmes, which create visibility and recognition of ‘good practices’ beyond the 

city and beyond the issue of disaster risk management. They are analysed by Mahoney 

(2015) as wilful actors, who culturally construct the choices that are available in 

normal and extraordinary (CJ) times. Programmes like the Guardians of the Slope (see 

section 11.1) and BioManizales have for example helped to attract research funding 

and invite scholars and practitioners from Latin America and elsewhere to learn from 

these programmes (Hardoy and Velasquez Barrero, 2014). Indirectly, these highly 

prominent examples of risk management together with the recurring hazard events, 

increased the legitimacy and political acceptance of costly investments in risk 

management, such as the extensive network of hydro-meteorological stations and 
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micro-seismic monitoring. However, these programmes and their champions, who 

promote and present them, also act as gatekeepers and dominate the narrative of how 

the city is perceived elsewhere.  

 Regulative factors 

Most of the legacies in terms of projects and programmes show that collaborations 

across private and public entities, between government agencies, service providers and 

academia are preferred to sectorial solutions. Particularly the alliance between the 

environmental agency CORPOCALDAS, the Mayor’s Office and the National 

University, with a mix of long-term operational managers and changing directors, has 

been strengthened over decades and managed to create consistency and continuity for 

risk management beyond government periods. This implies a bundling of human 

resources. Further, it helps to consolidate financial resources through innovative 

mechanisms of co-financing and credit taking, as the earmarked property tax showed. 

Multiple funding sources emerging from inter-institutional collaboration suggest that 

money is therefore not necessarily the scarcest resource in maintaining risk 

management.  

Further, the ability to sustain risk management projects and programmes also seems to 

link to redundancies in institutional structures; as many topics are worked on in an 

inter-institutional and cross-sectorial manner, such as the emergency management by 

the psycho-social team. Although there is a danger of fragmentation and overlaps of 

efforts with many institutions working on similar topics (for example, in the fields of 

education and risk communication), these redundancies also provide a crucial buffer 

in case one actor drops out or faces difficulties. In the case of the Guardians of the 

Slope (which will be analysed in section 11.1), it increased the flexibility to change 

the management to its current administration by a local NGO.  

Another outstanding feature that the analysis of Manizales’ history revealed was that 

local norms sometimes preceded national guidance and laws, referring to what authors 

from discourses on risk and uncertainty frames as ‘anticipatory urban politics’ 

(Zeiderman et al., 2015). The most iconic example of this was the development of the 

local norms for seismic-resistant constructions, which have later been adopted by the 

national government. Hence, building codes have been developed by multiple local 
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Photo credit: Author, September 2015 

stakeholders with their technical expertise and resources, but the mandate to 

implement them has been strengthened by national law. Decision-making in the city 

can be characterised as reflecting the context-specific requirements of risk 

management in the highly hazardous terrain of Manizales, while also anticipating 

national-level developments. Hence, changing conditions, such as the National 

Calamity Fund that has been put in place to address anticipated impacts of La Niña, 

can be capitalised on; the city knows its priorities and can rapidly draw on existing 

networks, technical, organisational and financial capacities to submit detailed 

proposals for addressing them.  

There is a central feature of the regulative factors, which has not been considered in 

the previous analytical framework of the enabling environment (see Ferguson et al., 

2013): the physical and social role of infrastructure for the enabling environment. 

Physically, the high number (interviewees estimate up to 1000 works) and visibility of 

slope stabilisation infrastructure characterises the hilly city and is an integral part of 

its built environment (see Photo 9-1). 

 

Photo 9-1 Infrastructure in the Chipre sector  
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Socially, infrastructure has different regulating functions. In relation to events, it often 

serves as visual memory and reminder of landslide risk, for example in the case of the 

Cervantes landslide, where the land today remains unoccupied (see Photo 9-2). 

Photo 9-2 View towards the Cervantes neighbourhood 

 

Further, its functioning for reducing risk depends on its maintenance. The following 

chapter will show that this requires institutional commitment to maintenance as well 

as community awareness and collaboration. 

 Enabling environment 

Figure 9-1 synthesises the cultural, normative and regulative factors, which – in their 

sum and interactions – have created an enabling environment in Manizales. They 

emerged or were leveraged or triggered by critical junctures, which allowed 

Manizales’ to develop capacities to thrive not despite, but precisely because of its 

highly hazardous conditions.  

Photo credit: Author, December 2014 
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Source: Author 

 

Figure 9-1 Characteristics of the enabling environment in Manizales 

 

These core characteristics share several elements that are mentioned in the 

“Characteristics tables” developed by Twigg and colleagues (2009), particularly in 

the thematic areas governance and risk assessments. However, as stated before, the 

particular local, historical and institutional contexts of Manizales come to the forefront 

through their links and interactions, which will be synthesised in the following 

paragraphs. 

 Reproducing the legacies 

As outlined in the theoretical chapter, I argue that previous studies on enabling 

environments fall short of fully understanding risk as a process as well as taking 

relational aspects of risk management into account. The latter becomes evident in the 

lack of historical studies, which trace the emergence and assemblage of an enabling 

environment. Both elements are, however, central to understand the dynamics of how 

legacies of the critical junctures are reproduced, and to emphasize the notion that a 

critical juncture analysis and tracing of processes must not be confused with 

establishing a simple cause-effect logic (Mahoney, 2015). 

The dynamics of enabling environments in the field of integrated resource 

management are often implicitly contained in descriptors such as flexibility, 
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adaptability, and multi-scalar approaches as well as calls for iterative processes of 

evidence-based policy making and evaluation (Cortner, 2000; Portman et al., 2012).  

In line with this, the analysis of critical junctures in Manizales has shown the agility 

and flexibility of a network of actors to navigate opportunities and play to the strengths 

of certain institutions. For example, during the suspension of potable water, the 

transport logistics of the waste management company Emas were used to deliver 

services to the city’s inhabitants. Similarly, the funding of the integrated risk 

management project was enabled through playing to the strengths of different 

institutions across scales, such as the municipal governments’ access to funds, the 

managerial capacities of the regional environmental authority CORPOCALDAS and 

knowledge and risk assessment methodologies developed by the National University.  

Similarly, I would argue that Manizales has developed processes for evidence-based 

policy making, which are remarkable in their dynamics between knowledge and its 

translation to policy making. Most critical junctures resulted in calls for the production 

of more applied knowledge, detailed evaluation of existing risk management practices, 

and analysis of new aspects in the dynamics of risk. Studies for different hazards, 

vulnerability and their consequences for levels of risk across the city have been 

produced and drastically improved particularly since the first land use plan; the level 

of spatial detail and temporal accuracy has increased, which was enabled through an 

extensive monitoring network as well as increasingly sophisticated analytical tools and 

methods. These advances often manifest in indexes that allow for aggregation and 

disaggregation of different components that contribute to risk and for navigating across 

different levels of detail – e.g. zooming into plots on a particular slope and out to the 

municipal level. Additionally, risk assessments in Manizales are explicit about 

associated levels of uncertainties. From a policy perspective, this comprehensive 

availability of data and the potential to assemble and analyse it from different angles 

allows local decision-makers to make targeted enquiries. 

However, the analysis of critical junctures and the development of the enabling 

environment also revealed several differences to previous literature.  
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First, the case of Manizales does not provide an antidote to top-down management. 

Rather, risk management is driven by an expert culture that is entrenched in the private 

and public sector. It is positioned as a costly and resource-intense endeavour, which 

requires excellent skills, knowledge and management to be implemented. At the same 

time, particularly the land use planning processes have shown that participation and 

demands from organised civil society to risk management are limited. However, civil 

society organisations are being empowered through the increasing use of legal 

instruments to contest government decisions and demand their rights to safe and decent 

living conditions. Hence, I would argue that the power relations between expert 

networks and increasingly organised and skilled civil society may undergo changes, 

particularly in consideration of Law 1523 and its allocation of responsibilities to all 

Colombian citizens. 

Second, extensive risk provides a more nuanced perspective to the analysis of critical 

junctures and the reproduction of legacies. On the one hand, previous literature 

suggests that legacies become hegemonic and critical junctures therefore do not need 

to occur again to reproduce them. On the other hand, authors also suggest that 

pathways after critical junctures might be reinforcing existing routes (no change), 

adapting them (low levels of change) or radically transforming them. Both arguments 

are challenged by extensive risk: I would argue that their high frequency and 

recurrence as well as cumulative effects (in the form of damage and loss as well as 

avoided damage and loss) across the city are fundamental to the maintenance and 

shaping of the enabling environment: for example, to evaluate current risk 

management practices, keep risk management on the institutional agenda and expand 

and consolidate a risk culture. 

 Summary and implications 

This chapter showed the complex trajectories of critical junctures, whose legacies have 

led to the emergence of an enabling environment for integrated risk management in 

Manizales.  

However, the analysis indicates that these processes from the antecedent conditions to 

legacies are not linear, hence, correlations rather than causations were made. Further 

research would be needed to give all legacies a clear correspondence to antecedent 
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conditions. Additionally, the high quantity of identified critical junctures and their 

close relationships made it difficult to identify contingencies and rival explanations of 

alternative outcomes of the critical junctures. Currently, I would argue that Law 1523 

and the recent land use plan provide opportunities for observing and analysing in more 

detail how “what happens in the potential of what could happen” in terms of legacies 

for an enabling environment evolves.  

The interviewees have expressed several remaining challenges in the creation and 

consolidation of the enabling environment for integrated risk management in 

Manizales. A central call relates to the need to work with communities, so their role 

changes from perceiving and understanding risk management, towards becoming part 

of developing, designing and implementing solutions. One question to address is how 

to reach inhabitants beyond reaching out to community leaders (of community action 

boards), who often do not have the capacity or willingness to represent the entire 

neighbourhood (see Appendix A). It further requires better recognition of the role of 

civic leaders, such as the representatives of the Sociedad de Mejoras Públicas, who 

are very knowledgeable on participatory processes such as land use planning, but 

rarely form part of the institutional configuration. Finally, there is also a call for better 

education in risk management, not least to foster a collective risk culture beyond 

experiential learning, which includes memories from disaster events such as the 

Nevado del Ruiz eruption. 

Hence, it is critical to be aware of the shortcomings of the enabling environment and 

to ask under what conditions this enabling environment can be appropriated, and by 

whom (inhabitants, civil society, academia, business, governments etc.) to foster 

integrated risk management. The following chapter will analyse these different 

perspectives with concrete examples of pro-active, corrective and reactive risk 

management that follow this purpose.  
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Section 4 Towards integrated risk management  
 

Considering the characteristics and development of the enabling environment, which 

were elaborated in the previous section, this part analyses how configurations of this 

enabling environment manifest in Manizales. Integrated risk management, as argued 

in the theoretical chapter, is not yet well understood. However, literature from 

integrated resource management suggests that it has the potential to bring together 

urban development and disaster risk management discourses; it emphasizes that social, 

ecological and economic components are deeply entrenched and have to be 

strategically managed together to achieve goals such as sustainable, just, resilient and 

inclusive development (Merrey et al., 2005; Díaz et al., 2016). It further puts focus on 

individual and collective capacity building of the multitude of private and public 

actors, as well as the wide range of thematic sectors, which have to work together to 

achieve integrated management (Cardona et al., 2003). It remains to be understood, 

how this potential manifests in policy and practice in the context of risk management 

in the case study. 

 

Figure 9-2 Outline of Section 4 
Source: Author 
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The section therefore aims to answer the following research question:  

How do institutional actors conceptualize and interpret integrated risk 

management and how is it practised in the city of Manizales? 

Figure 9-2 shows that, to answer this question, Chapter 10 will focus on interpretations 

of integrated risk management presented in current municipal risk management plans. 

They have been voiced by interviewees from different institutions. Chapter 11 will 

investigate three inter-institutional practices that interviewees identified as covering 

different perspectives of the notion of ‘integrated’. Chapter 12 will bring the 

interpretations and practices from Manizales together to discuss insights from this case 

for integrated risk management in its relation to strategic urban development. 

Essentially, this section therefore analyses emerging discourses around integrated risk 

management in Manizales. Putting focus on discourse as conceptual framing and 

practice implies that the selected projects have not necessarily been successful in terms 

of reducing or avoiding risk. Rather, they present a critical view on the way different 

actors appropriate and implement risk discourses and frameworks.  
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 Interpretations of integrated risk management  

To reach an understanding of integrated risk management, this chapter first analyses 

the interpretations of ‘integrated’ according to current risk management plans, 

amongst academia, public service providers and different government agencies and 

civil society. During the pilot study, I observed a stark contrast between the well-

established and almost hegemonic discourse of disaster risk management in the city 

and the divergent perspectives on the term ‘integrated’, which reflect an emerging 

discourse. This chapter elicits similarities and differences of these perspectives to 

analyse whether a shared base for an integrated risk management discourse can be 

found.  

 Integrated risk management in municipal planning 

The interviewed local government officials of Manizales express a notion of integrated 

risk management, which is marking a transition from disaster management and 

prevention in the 1990s and 2000s to the consideration of the framework based on the 

four phases (see section 5.3.2). 

“Integrated means taking into account the natural and anthropogenic and 
technological hazards, and integrated management focuses on reduction, 
disaster risk management, and transfer. The difference to disaster risk 
management before is that now we look before the hazard, what we can 
do, and how we can reduce vulnerability, what can be done to confront 
this hazard at its root. Integrated is this, and the inter-institutionality.” 
(Institutional interview 13, 11.11.2015) 

This reframing suggests that not only is it necessary to consider vulnerability, but to 

see it as deeply intertwined with the hazard. Integrated risk management goes beyond 

including the social aspects of risk towards prioritizing that their root causes are 

addressed through mechanisms based on the strategic four phases. This inevitably 

brings about strong inter-institutional work among private, public and community 

actors, which some interviewees termed a ‘culture’.  

“Risk management for us has converted itself into a culture. The fact that 
one talks about ‘integrated’ implies that all the segments of the 
population participate in this intervention with community training, 
which is not strong […]. The other part that talks to ‘integrated’ talks 
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effectively about the leadership that the mayors exercise about all this. 
The mayor of Manizales […] has all his project of integrated risk 
management very clear.” (Institutional interview 14, 12.11.2015) 

Recent municipal plans were framed by the interviewees as crucial for providing a 

future-oriented, anticipatory guidance to operationalize this inter-institutional 

interpretation and ensure that necessary capacities are built and maintained. Apart from 

the recent land use plan, which has been analysed in Chapter 7.3, the Municipal 

Emergency Plan and the Municipal Disaster Risk Management Plan have also been in 

preparation during the time of fieldwork and were eventually approved in April and 

July 2016.  

 The Municipal Emergency Plan EMRE  

The Municipal Emergency Plan was first established in 2003 and had to be updated to 

comply with Law 1523 of 2012; it was adopted by municipal decree in 2016 (Alcaldía 

de Manizales, 2016a).  

So-called specific action plans have to be elaborated for the emergency and recovery 

phase of the affected areas. The responsibilities for elaboration as well as the obligation 

for (financial) support and action for the different involved organisations depend on 

the scale of the declared calamity (municipal, departmental, national) and the plan has 

to be based on existing response strategies and contingency plans. For the municipal 

level in Manizales, the appendix of the EMRE 2016 outlines in detail all the 

institutions that are responsible at this level, as well as their tasks and institutional 

resources to be used in relation to the following working areas: safety and security, 

health and sanitation, social support, management of infrastructure, public services and 

the environment, management and coordination of the emergency, and logistics of 

supply, equipment and human resources.  

EMRE Manizales demonstrates the detailed level of planning. Comparing and 

contrasting it with the actual management makes it a valuable tool for an efficient 

analysis of the emergency and response management and for the elaboration of 

improvements in its structure and content. This exercise has become pertinent after the 

landslide events in April 2017 (see Box 1-2). Underlying this structured and detailed 
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approach is a perception that integrated risk management is not radically new or 

different. Rather, it is an incremental adaptation, which is motivated by previous 

failures to integrate organisational and technical capacities during emergencies, as 

demonstrated in the following quote.  

Intentions to improve technical systems and organisational systems in a 
separated manner were unsuccessful, due to their inevitably 
interdependent functions. The integration of these systems requires the 
confinement of institutions, their information technology, their physical 
monitoring systems and a coherent and adaptive process of the 
community to reduce risks. Through this, one can shift resources and 
energies to confront changing needs (Cardona et al. 2016, p.13, author’s 
translation). 

EMRE Manizales demonstrates flexibility and the need for iterative reflection and 

learning from the multiple emergencies that happen in the city. It emphasizes the need 

for institutional consolidation as well as community processes to provide targeted 

emergency response, which is aligned with the definitions of municipal responsibilities 

in Law 1523. This actor-centred perspective and the recognition of their different 

capacities becomes even clearer, when the plan talks about the qualities of integrated 

management.  

An integrated focus of management requires to modify the understanding 
of response to change from being reactive, based on 'command and 
control', to a response based on processes of consulting and validating 
that allow to be creative and facilitate self-organisation in the moment of 
crisis. A group of experienced and skilled managers, each with in-depth 
knowledge and specific abilities as well as sufficient understanding of the 
complementary themes, is more effective in directing and maintaining a 
management system (ibid, p.13). 

The function, then, of the term ‘integrated’ is to steer planners towards a critical 

analysis of technical capacities (assessments, monitoring and evaluation, equipment 

and instrumentation) in relation to organisational capacities (human resources and 

skills, communication, financial capacities, amongst others); and their characteristics 

over the course of emergency management, including the role of contextual and 

specialised knowledge, social capacities and flexibility.  
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 The Municipal Disaster Risk Management Plan PMGRD 

Similar to EMRE, the Municipal Disaster Risk Management Plan (Plan Municipal de 

Gestión del Riesgo de Desastres PMGRD) was also updated following Law 1523. It 

was adopted in 2016 for the period 2016–2028 (Alcaldía de Manizales, 2016b).  

Integrated risk management is implicitly defined in the PMGRD as a gradual, flexible, 

contextually-appropriated and knowledge-based approach. The plan does not 

explicitly define what is meant by ‘integrated’. However, it states a rationale and a 

vision for it in expressing that the sustainable development of the city depends on 

integrated environmental management, where the consolidation of disaster risk 

management as development strategy becomes one of its priority areas.  

To address this vision of integrating disaster risk management and sustainable urban 

development, PMGRD was informed by, and aligned with, the Sendai Framework for 

Disaster Risk Reduction 2015-2030, the National Disaster Risk Management Plan 

(2012–2025), and the environmental and DRM component of the Municipal Land Use 

Plan and Municipal Development Plans (2016–2019). 

The PMGRD has its roots in the PADEM (see section 8.1) and is explicitly 

emphasizing the long history of Manizales’ ‘integrated risk management’. This, 

PMGRD argues, has particularly since the 1970s led to advances in moving from a 

structural, reactive type of management to a preventive and holistic system. 

Since the 90s and the formulation of the Integral Plan of Prevention of 
Disasters and Emergency Management in Manizales (PADEM), the 
development plans of the cities came to integrate considerations in 
relation to the problems of risks and disasters, and in the same way, the 
regulation of land use and the construction code have progressively 
integrated the local knowledge about the natural hazards that this land 
shows (Cardona et al. 2016, p.7, author’s translation).  

Similar to EMRE, this quote demonstrates a perspective of integration that refers to 

gradually taking on board new challenges that are posed by the local context of 

disasters and risk. This contextualisation in the PMGRD resulted from the findings of 

the municipal integrated risk management project and a participatory process 

(workshops, focus groups, visioning exercises) that started in 2014 and included 
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representatives of the Mayor’s Office, CORPOCALDAS, public service providers, 

civil society and emergency management organisations.  

The resulting plan, which defines the municipal short-, medium- and long-term goals, 

mechanisms, activities and budgets to achieve them, therefore was able to present a 

continuity and progression of previously existing efforts. Hence, it feeds into 

integrated risk management as a gradual, contextually appropriated approach, which 

is flexible to take on board lessons learnt from previous experiences as well as new 

challenges and risk.  

One of the basic assumptions of the PMGRD is that risk is unavoidable and that its 

management has to be based on thoroughly understanding it, which is reflected in two 

components. First, it is based on what is termed ‘holistic risk assessment’, which is a 

form of risk assessment that is evaluated against its usefulness for decision-making 

and its potential to be appropriated by different actors of the DRM plan. This is 

manifest for example in the use of a risk index, which can be aggregated and 

disaggregated into its different hazard and vulnerability components and the 

underlying indicators. Hence, actors are able to get a detailed insight into indicators 

relevant for their work, and can examine the relevant scale and level of aggregation to 

adjust their practices for the DRM plan at the city-level as well as per district. Second, 

the plan was derived from the Risk Management Index, which was retrospectively and 

prospectively applied to understand and measure management impacts (Carreño et al., 

2017). This reflects the before-mentioned iterations of reflexivity and anticipation that 

encourage critical diagnostic analyses of successes and failures to enable adaptive and 

flexible management strategies.  

In sum, the local government in Manizales interprets ‘integrated’ as an antidote to 

previous, more segregated organisational and technical approaches. These were 

critiqued by a wide range of institutional actors for not sufficiently tackling the 

complexities of reducing and managing risks. Local government interpretations 

closely follow the framing of national level institutions. Integration thus stems from 

the need for inter-institutional coordination to address the four phases of disaster risk 

management. At the same time, interviewees and plans highlight the role and 
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importance of a risk culture and the necessity to integrate a wide range of stakeholders 

into disaster risk management.  

The two plans (EMRE and PMGRD) demonstrate how the city takes an iterative 

approach to disaster risk management, based on the principles to ‘plan, verify, update’. 

From the perspective of integrated risk management, these iterative mechanisms are 

significant to align anticipatory long-term strategies with faster-changing capacities. 

They allow for reflections on the past and present to incrementally work towards 

particular future trajectories. Additionally, the process of planning also benefitted the 

understanding of risk, as plans require certain standards of baseline data and 

instrumentation. 

 Environmental agencies and service providers 

The regional environmental agency CORPOCALDAS and the public service providers 

of water, gas and waste management share a similar notion of ‘integrated’ risk 

management. They start from a specific, often area or user-based problem and look for 

the strategic framework of the four phases of risk management to address it in an inter-

institutional way. An interviewee from CORPOCALDAS explained this 

understanding with watershed management. The institution identified insufficient 

water quality as the problem, upon which they would determine the relevant actors and 

their responsibilities and capacities to come up with a solution to address it. In this 

notion of integrated risk management from an environmental perspective, particular 

attention has to be paid to the framing of administrative versus ecological boundaries 

of the problem, in order not to transfer it somewhere else such as downstream water 

users and ecosystems (Institutional interview 6, 16.10.2015).  

The POMCAs – Pacts for the Ordering and Management of Hydrographic Watersheds 

– are one exemplary programme of how to foster problem-focused, inter-institutional 

environmental management including risk management at the watershed level. During 

fieldwork, the POMCA for the river Chinchiná was prepared as one of four pilot 

projects. It was based on diagnostic, inter-institutional studies and workshops, which 

have been conducted between 2012 and 2013. It has been adopted by Decree 411 of 

2016 following an agreement between CORPOCALDAS, ASOCARS (the association 

of regional environmental entities) and the National University of Colombia to: 
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[…] join economic, technical and financial forces for the integrated 
management of the water resource of the hydrographic watershed of the 
river Chinchiná in the Department of Caldas (CORPOCALDAS, 2016b, 
p. 3, author’s translation). 

Risk management was one of the six thematic areas of the studies, together with 

hydrology and hydraulics, biota, socio-economics, and participation. Although 

‘integrated’ was not defined explicitly in the decree, it is highlighted as one of the 

implementation challenges in the articulation of management between the institutions 

and the inhabitants of the land, which can only be achieved through a participatory 

planning process.  

Such interpretation of public service providers adheres to the sequence of focusing on 

a problem and then looking outwards and aligning it with an existing strategy, which 

is often defined by the area of their responsibility. They follow an incremental 

approach of taking risk management aboard of their existing practices and 

programmes. For example, the waste management company Emas works on risk 

management in three main areas: 1. related to the location of its offices and the landfill; 

2. the occupational health of its workers; and 3. risk related to the sources of waste in 

the neighbourhoods of Manizales. These three areas are developing incrementally in 

response to particular problems. These include the occurrence of a landslide at the 

landfill (see Photo 10-1) and the increasing amount of waste production and littering, 

which challenges the capacity of the current landfill. At the time of fieldwork, the 

drafted land use plan 2017–2029 did not foresee any possibility for relocating the 

treatment plant elsewhere. Therefore, the company focused on improving the quality 

of waste treatment as well as the incoming quantity of waste. It also estimated that the 

landfill will exceed its capacity by 2020, and thus sought to buy land further north, 

away from the city (Institutional interview 5, 08.10.2015). 
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Photo credit: Author, October 2015 

 

 

 

 

 

 

 

Photo 10-1 Landslide inside the landfill 'La Esmeralda'  

 

The service providers also emphasize that integrated management is closely related to 

inter-institutional practices. One example, which demonstrates inter-institutional 

cooperation for risk reduction is an agreement between the service providers, the Fire 

Brigade and Civil Defence to observe environmental change, and especially erosion 

during the rainy season. For Emas, this implies the responsibility to provide 

information about the areas close to the landfill. The mechanism is that waste 

collectors send georeferenced images and short descriptions of their observations via 

WhatsApp to the technical staff at Emas, who then evaluate these observations and 

forward them to the Municipal Risk Management Unit UGR and the Fire Brigade in 

case there is an urgency to act (Institutional interview 5, 08.10.2015). 

 Academia and civil society 

In the academic discourse about integrated risk management, interviewees have been 

largely coherent in describing the principles and frameworks of integrated disaster risk 

management, which was aligned with that of local government institutions. Hence, the 

discourse can be considered powerful and dominant, because it goes beyond 

institutional and professional boundaries. However, when I asked for a definition of 

what exactly academics mean by ‘integrated’ from the perspective of their disciplines, 
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intuitive responses showed larger variations. For example, a geographer mentioned 

that in her context:  

“Integrated is to really improve the quality of life […] of course, this 
depends on having a roof, be it rented or owned […]. But also, to have 
access to education, health, recreation, employment, services […] 
because marginality is not only because I live far from the centre in 
marginalised zones. It is because I live marginalised from urban 
dynamics.” (Academic interview 5, 12.12.2014) 

An interviewee from the environmental institute IDEA of the National University of 

Manizales admitted that the notion of ‘integrated’ is complex to pin down. His 

interpretation of the term showed a strong focus on integrating social and technical 

knowledge, which comes from his work as an academic with a disciplinary 

background in engineering. 

“[…] and I think this is what is integrated: That we link the technical, but 
also social, and the legal theme, and the economic theme, and themes of 
ethics and respect and consensus and negotiation, which finally can get 
us to a good solution.” (Academic interview 16, 24.11.2015) 

Another academic, who was also involved as a member of the civil society group in 

land use planning, gives a strong process-focus to the term and also sees ‘integrated’ 

as a clear change and departure from current modes of working; from participatory 

exercises that consult people towards a co-production of knowledge and urban 

planning. 

“That it [integrated risk management] is constructed with and for people. 
Not to be socialised, socialising is losing. This is to say, it is not a 
bureaucratic task [ejercicio de oficina] but also, where academia 
participates with a vision and with the creation of alternative 
development proposals. Not with conventional visions of development.” 
(Academic interview 17, 01.12.2015) 

He argues that integrated risk management requires the inclusion of scientific as well 

as ancestral and community knowledge; a strong and stable state that is not co-opted 

by electoral politics and has democratic and responsible governments with a long-term 

vision; as well as a more informed and powerful civil society. What the interviewee 

laments is the lack of focus on the social side of risk, by which he means the increasing 
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inequalities in benefits and costs of risk management. While technical skills and 

capacities are excelling, this does not sufficiently translate into the reduction of 

vulnerability of low-income inhabitants.  

“Integrated risk management cannot have very good things and very bad 
things. There are some deep structural asymmetries. I prefer if we would 
increase a bit in what is here [the social] and not advance on the other 
[the technical], one has to have a better equilibrium. This is the 
perception of integrated risk management.” (Academic interview 17, 
01.12.2015) 

In academic publications, the notion of integrated risk management has been strongly 

shaped by a 2003 paper (Cardona et al., 2003), which provides a conceptual framework 

of the IADB (Inter-American Development Bank) project called “Indicators for risk 

management”. For the authors, collective risk management is based on understanding 

risk, risk reduction and disaster prevention, as well as disaster management and 

possibly risk transfer. The collectiveness of risk not only implies complex and dynamic 

problems, but also a call for collective management to address them. The need for 

integrated risk management comes from the different actors, which come with their 

own values and strategies, who have to collectively work together to enable the 

effective implementation of disaster risk management.  

The publication from 2003 reveals how advanced thinking about probabilistic rather 

than deterministic risk assessments was at that time, although this has not yet translated 

into policy making in Manizales. The authors acknowledge that there has been 

progress in conceptualising disaster risk in the previous decade, particularly looking 

at the economic, social and ecological impacts of DRM. However, implementation 

approaches were largely multi- rather than interdisciplinary, with fragmented 

ontologies, ideologies and epistemologies. DRM efforts were lacking a strategically 

integrated framework that enabled disciplinary specialists to work together and 

achieve more than adding up their expertise. The authors critiqued that this often led 

to the omission of the inter-dependencies between natural and social systems; or 

hazards and vulnerabilities. Practically, different decisions on terminology (which are 

inevitable for the Spanish equivalent of disaster risk) such as ‘the risk of disasters’ or 

‘risk through disasters’ foreclosed certain decisions; for example, ‘risk of disasters’ 

refers to more limited impacts that have to be managed.  
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 Summary 

In sum, this chapter revealed that interpretations of integrated risk management in 

written and oral academic and policy discourses are diverse and remain vague. Primary 

data from interviewees as well as academic publications and municipal plans show 

that the term is similarly used to ‘integrated resource management’ in its ability to 

combine social and technical knowledge and practices, and enable management across 

institutions, disciplines and thematic areas (Díaz et al., 2016). This thesis found that 

there is also a wide range of motivations to pursue integrated risk management, which 

include the need for addressing collective risk, the identification of specific risk-related 

problems that require complex solutions and the aspiration to reconcile technical 

excellence with social considerations, particularly precarious living conditions to 

reduce risk particularly for vulnerable, low-income inhabitants.  

The following chapter examines these different discourses on integrated risk 

management in practices, which interviewees identified. 
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Source: Cardona, 2015 (author’s translation) 

 Inter-institutional practices for avoiding and reducing extensive 
and intensive risk in settlements 

The previous chapter has revealed that interpretations of integrated risk management 

vary and that the expressed discourse of institutional actors at the municipal level 

remains unspecific. The following sections therefore seek an approximation via its 

practical manifestations to increase specificity of the term’s meaning. 

In the professional course on disaster risk management in September 2015 (see section 

3.4.1) a variety of practices were presented as characteristic for disaster risk 

management in Manizales. Figure 11-1 shows their allocation to the four phases. 

Several practices coincide with legacies described in Section 3, including the structural 

reinforcement of buildings and the monitoring and evaluation through observatories 

and meteorological stations.  

 

Figure 11-1 Disaster risk management practices in Manizales  

 

The three cases in Table 11-1 and Figure 11-2 exemplify some of these practices, 

which interviewees have identified as integrated and which show proactive, reactive 

and corrective approaches. The following analysis highlights that integrated risk 
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management goes beyond its function to identify, reduce, manage and transfer risk. 

Additionally, integrated risk management programmes can be beneficial for 

participants in terms of creating income opportunities, building social networks and 

developing new skills, among other things.  

The analysis focuses on the ‘integrated’ elements of these practices, and how different 

actors appropriate the enabling environment in Manizales. As innovative and 

experimental practices in disaster risk management, their implementation process will 

be critically viewed in terms of their potential to contribute to Manizales’ long-term, 

strategic and city-scale development.  

Table 11-1 Three projects towards integrated risk management 

 
Source: Author 
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Figure 11-2 Locations of the three case studies  

 

 Reducing risk across the city through the Guardianas de la Ladera 
programme  

The programme Guardianas de la Ladera (Guardians of the Slope) is one of several 

projects in the city of Manizales which have the objective to address particularly 

vulnerable groups and integrate them into processes of disaster risk management. Its 

analysis elicits how the integration of a particular group of stakeholders into risk 

management – in this case women who are heads of their households – can generate 

co-benefits that make the programme appealing to a variety of actors, including the 

public. This secures its continuity beyond government tenures.  

This example follows an interpretation of integrated risk management, which is 

strongly aligned with that of environmental authorities such as CORPOCALDAS. The 

Guardians of the Slope programme was developed following the identification of a 

Source: Author based on Municipality of Manizales, 2015, and IGAC, 2004 
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problem, seeing a framework and potentially involved actors, and discussing a 

solution, which goes beyond the initial technical debate to address social root causes.  

The programme started in 2003 in a moment of increasing recognition of failing slope 

stabilisation infrastructure during the heavy winter rains caused by a lack of 

maintenance (see section 6.3). Since the increasing occurrence of landslides due to 

urbanisation on the northern and southern slopes, Manizales has followed a technical 

approach of ‘fixing’ the hazard through increasingly refined structural mitigation 

measures. Drainage channels and box culverts, amongst others, amounted to hundreds 

of interventions across the city. However, the focus was on securing not-yet stabilised 

slopes. Little attention was given to maintenance needs of existing infrastructure, for 

example, by mowing grass and clearing blockages.  

When mayor Néstor Eugenio Ramírez came into office in 2003, he and the Municipal 

Office for Public Works in Manizales started acknowledging the growing challenge of 

maintenance and decided to connect this technical challenge of risk prevention with a 

social one. They developed a programme for female, unemployed heads of household, 

who went through a process of professional capacity building and training to work on 

the slopes and educate the neighbouring communities about the necessity of their work 

(see Photo 11-1). 

As one academic outlined: 

“So, they started capacity building with the people. They became aware 
what could happen: that it is not sufficient to change the drainage system. 
That even more, this could go against the community […] that it is 
increasing the problem, because the people will plant [crops] there and 
instead of [the water] having somewhere to go, they are decreasing the 
functioning of the system. Which is worse than without it [the drainage 
system]. […] this is exactly when for example the Guardians of the Slope 
started.” (Academic interview 5, 12.12.2014) 
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Photo credit: Author, November 2015 

  

 

 

 

 

 

 

 

 

 

Photo 11-1 Guardians of the Slope clearing drainage canals in the Chipre sector  

 

The rationale for choosing to work specifically with women on slopes across the city 

was explained in a quite simple way by one of the forewomen:  

“Everything that women earn; all this goes to their home and their 
children. Hence, that is why they [the local government] said: we work 
with female heads of households.” (CSO interview 2, 26.11.2015) 

Due to the novelty of its approach for Manizales and its relatively high costs, an 

adequate management structure and operation had to be found. The programme was 

first tested in four districts with 95 women and managed by the Mayor’s Office in 

collaboration with the waste management company Emas and later CORPOCALDAS. 

At the time of fieldwork, the programme was managed by Fundación FESCO, an NGO 

which gets funding through an annually renewed agreement with CORPOCALDAS, 

Emas and the Mayor’s Office. The agreement defines the financial support by each of 

these entities. Fundación FESCO acts as project manager and works as bridging 

organisation between the programme and the Guardians.  

In operational terms, CORPOCALDAS and the Municipal Secretariat of Public Works 

elaborate priority areas for maintenance by the Guardians. The women are usually 

allocated to areas, which are close to their homes, where they are familiar with the 

environment as well as the inhabitants living adjacent to the infrastructure. During 
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critical times, such as the rainy winter season, the women conduct their own transect 

walks to monitor infrastructure and give feedback on the critical and urgent sites that 

require interventions by authorities. Beyond infrastructure maintenance, FESCO has 

to report the number of capacity building activities and interventions to 

CORPOCALDAS.  

During the time of the fieldwork, 106 women were employed on a part-time contract 

with minimum salary. For many women, who often have completed only primary 

education, this is their first formal job and a potential entry point to further formal 

employment. The project further works on the family scale and sees the part-time 

employment of these women as only one part of a larger scale strategy to improve their 

families’ quality of life. Beyond the salary of COP 322,000 (GBP 67.46, which was 

the minimum part-time salary at the time of the fieldwork), the formal employment 

entitles them to access to health insurance, occupational health insurance, pension 

funds and family subsidies. However, interviewees were also saying that these part-

time, short-term contracts with minimum salary are not sufficient to allow women to 

access resources such as housing loans or credits. Hence, there is a transitionary aspect 

to the programme, which acts as a stepping stone for these women.  

Additional to gaining capacities directly related to slope maintenance, the Guardians 

learn about leadership, drug addiction, unwanted pregnancies, HIV, occupational 

health and safety, among other things. Expertise is shared from a variety of 

organisations, including the Red Cross, SURA (Insurance), the National University 

and the Secretary of Health, which is made possible 

“[…] thanks to having a very good alliance and very good acceptance of 
the municipal administration and the people there, at the local and 
regional level.” (CSO interview 2, 26.11.2015). 

Apart from the economic aspect, one of the coordinators of the Guardians at the level 

of the comuna emphasizes that the work is not only about stabilizing the slopes.  

“There is a part that people hardly see. And this is the part of sensitizing 
the community […]. It is [going from] door to door. They [the 
Guardians] prepare themselves, so that they can communicate [the 
following] to the people: what are the Guardians of the Slope? Why is the 
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work they do so important? And so they convert the community into a 
collaborator of the programme. In which way? In that they do not dump 
waste and sewage; that they do not occupy the slopes with housing, not 
with horses.” (CSO interview 2, 26.11.2015) 

Community involvement and collective knowledge about the programme also become 

apparent, when people call the Mayor’s Office or CORPOCALDAS, because they 

have not seen Guardians with their unique yellow-green uniform work in their 

neighbourhood for a long time and demand their visits (CSO interview 2, 26.11.2015). 

The relation between the programme and inhabitants is further strengthened through 

the high school education programme called ‘Guardians for a Day’. This programme 

is conducted in schools across the city and combines classroom teaching, practice and 

knowledge exchange about issues of local risk, living on slopes, and livelihood 

programmes. Another form of fostering community involvement happens through 

workshops with the Guardians and the leaders of the community action boards (JAC).  

Due to their link between the community and institutions, the Guardians were also sub-

contracted between 2006 and 2014 by the Risk Management Unit of the municipal 

government. They were tasked with creating an inventory of housing in high risk zones 

without road access; however, this programme was stopped due to a lack of political 

will, which cut the funding. Data included the land ownership conditions (property 

owners, tenants), existing service infrastructure, household employment, and other 

characteristics. The contract allowed the Mayor’s Office to have up-to-date 

information, which was frequently used in the case of an emergency.  

“[After a landslide we could say:] here was a house, here was another 
one, and here another one. And here, look, this person who lived here 
evacuated, and there they started looking for people, knowing who was 
missing and whom we helped. And who they have to relocate. This is 
real data […]. Even more, when they [the Guardians] make their walks, 
they can inform us in which sector they are constructing new housing. 
Immediately, we go there to locate it within the inventory.” (CSO 
interview 2, 26.11.2015) 

The programme has gained wide national and international recognition for integrating 

risk management with livelihood generation and has been mainstreamed and 

institutionalised in local risk governance. It has been lauded from the disaster risk 

management perspective for combining the maintenance of structural mitigation with 
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education and capacity building, community outreach programmes, and employment 

opportunities for women (see for example CAPRADE, 2005; Prieto, Giraldo Valencia 

and Trujillo Galvez, 2006; Lavell, 2009). Nevertheless, the programme has to be 

critically viewed from a gendered perspective on development. For example, it can be 

argued that the Guardians programme reframed women from being victims of disasters 

towards employing them to take up a critical role in the maintenance of the cities’ 

infrastructure. However, addressing underlying power relationships to foster gender 

equality would require a more critical interrogation of the underlying assumptions of 

this programme. For example, hearing that citizens of Manizales request the 

Guardians’ work on slopes near their houses might be interpreted as a success in terms 

of the visibility of the programme and its community outreach. However, reflections 

are needed how to reconcile this notion of ‘women as efficient service providers’ – 

who Bradshaw (2015) in a post-disaster context similarly referred to as ‘virtuous 

victims’ – with a perspective, where the Guardians have a stronger, more active agency 

in the discourses of risk reduction, livelihood generation and community education.  

Additionally, the programme seems to fall short in expanding its scale and scope. The 

programme employed only 106 of about 5000 unemployed women in Manizales at the 

time of fieldwork. Several interviewees mentioned that there is a demand for more 

maintenance work on the slopes as well as in small projects with similar approaches 

like the Guardians of the Water and Guardians of the Parks. 

Further, the programme does not actually include an evaluation process regarding its 

impact on levels of risk.  

“[…] before this programme, many more disasters occurred. […] they 
did not occur again. Or if they occurred, they did not occur in such a 
quantity as before. In such a magnitude […] But there is no indicator that 
says: In the year 2003, 04, these many things have happened. No, this has 
not been done.” (CSO interview 2, 26.11.2015) 

The programme today is highly popular and demanded among the population of all 

comunas of Manizales, and stopping it would imply high political and economic costs 

for the mayor. Nevertheless, it still rests on short-term contracts and frequent political 

decisions, which severely impedes long-term planning and further development and 

expansion of the project. The case of the inventory work, which was stopped in June 



293 
 

2014 due to lack of political will, highlights that – while the entire project is unlikely 

to be dismantled – stopping smaller key components of it might lead to decreased 

impact in risk management and beyond.  

In sum, the Guardians of the Slope follow a definition of integrated risk management, 

which is aligned with the problem-solving approach from environmental agencies and 

service providers and focuses on the integration of a particular group of women into 

risk reduction. The programme utilizes the enabling environment for risk management 

particularly in regard to the existing inter-institutional collaborations, which structure 

the financial support, administration and day-to-day operation of the programme. 

Moreover, the programme benefits from knowledge and skills of institutional experts 

from fields such as health, education and communication, which support women to 

build capacities for, and beyond, risk management. The Guardians are further seen by 

several interviewees as an essential component to strengthen the local risk culture, 

which they see manifested in higher risk awareness of inhabitants, who call for the 

Guardians to work on slopes close to their homes. They thereby reinforce particularly 

the cultural-cognitive elements of the enabling environment, such as shared 

recognition of the constant need for environmental management on the slopes, as well 

as the awareness that risk affects inhabitants across the many slopes, on which the 

Guardians are working. However, while this innovative DRM practice has been widely 

recognised, efforts to appropriate it to other thematic and geographic areas, challenge 

underlying power relationships of gender inequality, or secure long-term contracts 

seem limited. This might relate, amongst other things, to a failure of recognizing the 

importance of the critical juncture (see section 6.3), which provided a unique 

momentum to establish and experiment with combining social projects with physical 

infrastructure maintenance.  

 Reducing risk from a neighbourhood perspective in the case of Barrio 20 
de Julio  

The case of Barrio 20 de Julio (Neighbourhood 20th of July) aligns with notions of 

‘integrated risk management’, which particularly emphasise its contribution to 

capacity-building in low-income communities that has been voiced by some 

academics. Its approach to risk management departs from the local residents and their 



294 
 

needs and desires to learn and re-learn, rather than a top-down approach of what people 

need to know in order to manage and reduce risks.  

In Barrio 20 de Julio, which is a low-income neighbourhood located in close proximity 

to the city centre on the southern slopes of Manizales, risk reduction has been used as 

a thematic focus in a neighbourhood programme to incentivise and remember ‘good 

cultural habits’ of taking care of oneself, others and the environment. It illustrates a 

practice of how individuals and communities can take up their responsibility for 

managing risk (see Law 1523 of 2012 in Chapter 8.3) by learning to learn about risk 

management and living and championing ‘good practices’ within their community.  

In 2003, Barrio 20 de Julio was one of multiple areas affected by the heavy winter 

rains, which triggered several landslides and caused severe loss and damage to the city 

(see section 6.3). The Red Cross was one of the key organisations that supported the 

local population in the emergency and relief phase. A psychologist from the 

psychosocial unit of the Red Cross immediately noticed the outstanding level of 

organisation amongst the neighbours (Academic interview 14, 15.09.2015). The 

community and its leaders had gathered precise data ahead of the arrival of the relief 

agencies and had in-depth knowledge about the affected people and their properties. 

This facilitated and speeded up the work of the Red Cross.  

In 2010, the psychologist came back to this neighbourhood, this time in the role of a 

researcher and professor of Psychology at the Autonomous University of Manizales. 

Having received a project grant to support action research and community work in the 

neighbourhood, she made use of the entry point of combining psychological-social 

work and risk prevention. She facilitated the development of a 5-year collaboration 

between her psychology students and the neighbours with the aim to achieve a better 

quality of life for the local residents. Conceptually, the projects’ approach to risk 

management was framed in terms of fostering ‘good practices’, which were defined as 

actions that help taking care of oneself, others and the environment (Zambrano-

Hernández and Gómez-Serna, 2015). Methodologically, the project was open to 

experiment with creative and innovative activities for engaging with the community, 

for example through games or video-making. The researchers did not impose their own 

agenda of teaching risk management. Instead, they started from the assumption that 
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the community already has a range of knowledges and therefore saw their role in 

learning together and supporting children from the neighbourhood college, a group of 

families as well as the community leaders to tap into their capacities and to use them.  

In practice, this meant that the project started from very concrete and manageable 

problems in the neighbourhood. Specifically, the accumulation of waste and rubbish, 

which blocked drainage pipes, was identified as ‘bad practice’ by the inhabitants. 

Additional to increasing landslide risk, waste dumping led to a general sense of living 

in a neglected area, which neither authorities nor inhabitants took care of (Community 

leader interview 4, 27.10.2015). The first organised effort was a cleaning activity in 

the neighbourhood with large participation and commitment from academics, the 

community including its leaders, as well as the local government and waste 

management company. This one-day activity had wide-ranging impacts, because it 

was conceived as an entry point to a long-term commitment: it led to an immediate 

appreciation of people for their clean environment. More substantially, it was the 

starting point for psychologists to engage with the community and community leaders 

to set examples of good behaviours to encourage long-lasting behavioural change 

(Academic interview 14, 15.09.2015). 

The psychology students under the supervision of trained psychologists worked on a 

weekly basis with the three different groups: the committee of community leaders, 

pupils from the neighbourhood school, as well as families, whom they visited at home. 

The co-learning of students and the community was framed as re-learning ‘good 

practices’ and turning them into ‘good habits’. The groups identified a series of ‘good 

practices’, such as keeping the drainage clear of rubbish, putting the waste out for 

collection on Wednesdays, and turning off the stove before leaving the house. More 

importantly, the researchers were coming into this project with a strong understanding 

of the importance of meaning-making processes for giving value to risk reduction 

activities (Zambrano-Hernández and Gómez-Serna, 2015). Hence, it was important for 

them to discuss the underlying reasons for practices; that they were necessary to avoid 

the accumulation of water which can trigger mudslides, to avoid diseases through 

waste accumulation, to make the neighbourhood safe for children, and to avoid fires 

in households (Academic interview 14, 15.09.2015). 
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The learning content of the action research departed from people’s experience with the 

mudslide and the wasteful neighbourhood. However, inhabitants were encouraged to 

explore other topics they were interested in or that concerned them. For example, at 

the time of fieldwork ash-clouds from the volcano Nevado del Ruiz led the inhabitants 

and students to learn about volcanic risk and respiratory problems. They started ‘good 

practices’ to reduce their exposure such as protecting their noses and mouths with 

tissues.  

Soon, project activities expanded beyond the weekly interventions and became 

embedded in the neighbourhood culture. This encompassed the strong Catholicism and 

belief in God, which was shared amongst the majority of the neighbourhood. On the 

20th of every month, a local mass was held on the street outside one of the community 

leaders’ houses. The priest made it his habit to include an environmental component 

about good practices into his weekly sermon. Hence, he framed good practices as a 

Christian act of taking care not only of oneself, but of others and society. Additionally, 

researchers and community members established close and warm relationships and 

often celebrated festivities together, such as the neighbourhood’s anniversary on the 

20th of July (Community leader interview 4, 27.10.2015). 

At the time of my fieldwork, the project was in its final year and the community 

leaders, pupils and families expressed high levels of gratitude and sadness. Several 

interviewees from the community and academics highlighted that the project was 

successful due to the high commitment from all collaborators to work together and 

address risk and environmental behaviour from a cultural perspective of ‘good habits’.   

They observed some changes in the inhabitant’s behaviours, which also physically 

manifested in the neighbourhood in reduced littering. The multitude of processes 

which have formed around the project, such as the sermons at the mass, as well as the 

environmental education of many children, were considered promising legacies for the 

neighbourhood to continue with its care-taking approach. Further, community leaders 

expressed in the interviews that they felt empowered and encouraged during the whole 

project to look for capacity building opportunities such as first aid courses, and actively 

ask for support from the universities, as well as Guardians of the Slope, Aguas de 

Manizales and Emas with the use of legal instruments like Acciones Populares and 
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Tutelas. For example, CORPOCALDAS has made an intervention (pantallas, 

infrastructure) on demand from the community leaders.  

In terms of integrated risk management, this project shows, how the experience of a 

disaster in combination with collective learning about simple, tangible and effective 

risk mitigation measures, can be appropriated to address wider issues like the role of 

leadership and education. It also challenges the roles of academics as experts. The 

project team rather followed an ethnographic approach of frequent interactions and co-

learning. Relationships were built based on the recognition of wide range of 

experiences and risk-reducing behaviour, which already exist in the neighbourhood. 

They are manifested, for example, in the building design of the houses, and the 

community leaders’ role in championing environmentally-friendly behaviour such as 

correct waste disposal.  

The project offers a positive framing in terms of ‘good cultural practices’, which 

helped the inhabitants to regain a sense of pride in their neighbourhood, to establish 

shared rules and norms for fostering positive habits as individuals, as well as in groups. 

It provided the conceptual ground for a variety of small-scale projects to plug into a 

wider framework. The framework did not explicitly talk about avoiding or mitigating 

risk; hence, there was no natural end point to the process such as ‘living without risk’. 

Rather, good practices were learnt and accumulated in small and very manageable 

steps, similar to the project, which adopted new thematic areas through an organic 

process of co-learning.  

This case draws particularly on the cultural-cognitive parts of the enabling 

environment, as its approach departs from people’s experiences and already existing 

knowledge in risk management. Normatively, it is a flagship example in addressing a 

current shortfall of Manizales’ enabling environment: the active encouragement of 

community involvement beyond consultations and participation towards co-learning 

and the co-production of knowledge and action. Although the interviewed project 

participants mentioned that they frequently reached out and collaborated with 

institutional actors such as relief organisations, public service providers and the 

Mayor’s Office, this project seems, in contrast to the other two analysed programmes 
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of this chapter, un-recognised in the written documentation about disaster risk 

management in Manizales. 

The participating academics argued in the interview that this project highlighted that 

social vulnerability can be observed and addressed in specific, small-scale practices. 

This is a perspective, which is comparatively little recognized in the expert-oriented 

approach of DRM in Manizales. Hence, project participants see potential in making 

small projects like the one in Barrio 20 de Julio visible through linking the multitude 

of small interventions, which happen in different neighbourhoods across the city. At 

the time of fieldwork, the aspiration of academics and community leaders was to 

change from the currently prominent patchy and dispersed interventions to the creation 

of a community-based position within the Municipal Risk Management Unit (with 

secured budget) that recognizes the diversity in sites and the different needs of people, 

while providing an overarching strategy to institutionalise community work 

(Academic interview 14, 15.09.2015).  

For this, it is important to acknowledge not only the strengths, but also the limits of 

this five-year project; it did not structurally transform the neighbourhood, meaning 

that it did not reduce many of the most severe problems such as high unemployment 

and crime rates and existing precarious housing conditions with high levels of risk. 

 Avoiding risk through resettlement to Yarumales 

The resettlement of inhabitants from various high-risk areas to the neighbourhood 

Yarumales, which is located adjacent to a natural park in the northern part of 

Manizales, is an early, small-scale example of the integration of risk management into 

sustainable urban development and the creation of high quality of life for people 

previously living in non-mitigable high-risk zones. Interviewees, particularly from 

academia, identified this case as integrated, because it shows how risk can be avoided 

through expanding the notion of housing and neighbourhood from that of a physical 

object to a relational one, which considers economic, environmental and social well-

being. 

In the case of Yarumales, the relocation process was conceptualised as a long-term 

process of constructing a living environment (habitat) and a community (Lavell et al., 
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2016). In 1993, 36 beneficiary families from different neighbourhoods in the city were 

selected to participate in a relocation project which took a new approach. Their 

selection was based on their location in a non-mitigable high-risk area, which they had 

to prove with a certificate from the fire brigade. Selected beneficiaries further had to 

undergo rigorous background checks, which disqualified people with criminal records 

in the family (Chardon, 2010). 

As the state has not worked as a constructor since 1991, the Popular Housing Fund 

(Caja de Vivienda Popular) was the responsible entity for opening the call for 

participation and managing the construction process with private constructors. It 

received the subsidies from the national budget to pay for the houses.  

The design and construction process demanded a high level of commitment from the 

future residents, but also provided them with a range of capacities and benefits. They 

did not know each other before the project, and building a sense of community was 

therefore one of the key objectives of the programme. The families had to participate 

in weekly activities for the duration of three years (1993–1995) before settling into 

their new homes. Attendance was strictly registered and non-attendance penalised with 

exclusion from the programme. The collective activities related to the physical 

construction of their houses and neighbourhood, including participatory designs with 

students and professors of the architecture programme of the National University of 

Manizales as well as manual labour. Additionally, programme beneficiaries 

participated in capacity building processes for shoemakers, bakers and cloth making 

to generate employment opportunities in the neighbourhood.  

The physical outputs of the programme were 60 m2 functionally-designed housing 

units for the 36 families, which were integrated into a neighbourhood with existing 

transport and school infrastructure. The design of the housing units and public spaces 

in the neighbourhood contained several opportunities for employment-generating 

activities, as well as a sports court for the children and good quality service 

infrastructure. Interviewees mentioned that residents were highly content with the 

outcomes, which is manifest in that the majority of housing units have not been 

adapted or changed residents in the past 20 years (see Photo 11-2 below).  
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Photo credit: Author, December 2014 

In the mid 1990s, this resettlement project signified a drastic departure from previous, 

highly conflicting and insufficient relocation efforts within Manizales, which failed to 

see relocation as more than ‘building a house’ elsewhere. A human geographer, who 

was involved in the process, emphasised in the interview that the new integrated 

approach to relocation demanded clear rules and sanctions and ensured the long-lasting 

success of the programme.  

“Yarumales was integrated […] and there are almost all the same 
families [there] since 20 years, they did really well. Whilst if you go to 
others [other relocation projects], there are people that do not even arrive 
there, they immediately rent [their new house] out or sell it if they can. 
But because they rented here with a subsidy of 5 years, you can neither 
rent it out nor sell it. [ …] Additionally, because they studied and worked 
together for three years in the workshops, they knew each other […] 
There, people participated in the (construction) work. Every family had 
to support the construction work for 600 hours.” (Academic interview 5, 
12.12.2014) 

The social dimension of participants getting to know each other through working 

together for three years – without knowing which housing unit will be precisely 

allocated to whom – has been seen as a strong contributor to the establishment of the 

neighbourhood and its sense of community. 

 

Photo 11-2 Housing units in the Yarumales neighbourhood  
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While providing benefits and reducing risk for the participating families, the project 

can be critiqued for its inability to achieve change in relocation programmes at a 

strategic level and at scale. On the one hand, this refers to the strict rules of the project, 

which might have excluded particularly those parts of the population, who can be 

considered highly vulnerable. For example, family members of someone with a 

criminal record were not allowed to participate; and complying with the high workload 

over three years can be difficult for people, who struggle to provide a basic income for 

their families. 

Since the end of the project, social workers from Minuto de Dios have retired and 

architects and management staff from the Popular Housing Fund have changed due to 

the political nature of their appointments, which inhibits knowledge transfer from this 

case (Institutional interview 14, 12.11.2015). As has been discussed in Lavell et al. 

(2016) in a publication that examined relocation and resettlements across Latin 

America, Colombia does not have a legislative structure and national policy which 

would guide and regulate resettlement and relocation processes. Hence, despite a 

multitude of resettlement experiences, amongst them Yarumales, no scheme has been 

developed which supports the institutionalisation of successful, small urban 

experiments in the absence of political will and financial and human resources.  

The small-scale experience from Yarumales stands in positive contrast to the current 

approach manifested in large scale relocation projects and the Colombian presidents’ 

programme of “1 Million housing units for free”. This programme has been critiqued 

by several academic interviewees for creating a clientelist relationship, where people 

have no stake in creating their livelihood. They see manifestations of their critique in 

severe problems of increased violence, corruption, unemployment and crime in the 

areas of these housing units. 

“That is not how you construct society […]. If you further foster this 
through the government, you construct a society of “bellicose”, of 
assisted people, of people that are disabled, because they won’t work if 
they [the government] don’t provide work. For example, these families, 
they get a house for free, and additionally receive a subsidy from 
Familias en Acción [an economic support programme for families, 
established by the National Department of Social Prosperity], because 
they are displaced. And there is also a small subsidy for elderly people. 
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So they buy their medicine and so on. Hence, you foster asistencialismo 
[a culture of handouts].” (Academic interview 5, 12.12.2014) 

In sum, the Yarumales relocation project can be seen as contributing to integrated risk 

management, as it combines the avoidance of risk with a more holistic view on housing 

and neighbourhood construction. The project created capacities in the process of 

implementing the programme; residents were equipped with the skills, commitment 

and competences to sustain their livelihoods and build a community beyond the 

project. The project required consistent collaboration between the national level, the 

Popular Housing fund, an NGO (Minuto de Dios), academia and the community. 

However, the project was costly, only included a limited number of 36 families, and 

remained at an experimental level. Interviewees saw the high costs and the lack of 

leadership to advance and institutionalise this approach as the reasons why it was not 

repeated or appropriated elsewhere. This lack of institutionalisation, in turn, was 

lamented considering the large qualitative and quantitative housing deficit in 

Manizales, as well as the advent of housing programmes, which increase rather than 

decrease the vulnerabilities of low-income inhabitants. Hence, the case of Yarumales, 

although successful for everyone involved in the project, did not change the city’s 

approach to relocation schemes.  

 Summary 

This chapter has described three different practical approaches which interviewees 

identified as integrated. The analysis elicited that the practical understanding of 

integrated risk management is – similar to the interpretations by different institutions 

and in policies – diverse. The Guardians programme departed from the recognition of 

a specific problem of infrastructure maintenance, with a clear recognition of the 

technical and institutional enabling environment of Manizales. From this, it expanded 

into a risk reduction programme, which created a win-win opportunity from the 

perspective of risk management: it gave vulnerable women skills, training and an 

income as well as reduced risk in a visible way, which is widely popular with the 

inhabitants of Manizales. The programme in Barrio 20 de Julio did not depart from a 

particular risk management challenge. Rather, it arose from the recognition of existing 

organisational capacities in the neighbourhood and risk management was seen as a 

pathway to re-engage with and encourage collective caretaking. This co-learning 
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project has paid particular attention to the integration of different knowledges as well 

as the role of shared values in improving risk reduction. In the case of Yarumales, the 

existing notion of relocation from high-risk areas was broadened. The 3-year 

programme highlighted the importance of the relocation process as well as the 

necessity to look beyond the physical building of a house towards the social aspects of 

housing. 

It is interesting to see in a hazard-focused city like Manizales that interviewees 

identified three programmes as integrated, which have strong objectives to reduce 

social vulnerability and enhance capacity. Further, the three programmes make use of 

the enabling environment in different ways. I argue that the ‘Guardians of the Slope’ 

programme, which is widely recognised in disaster risk management literature, makes 

the most explicit use of inter-institutional collaborations and governance structures, as 

well as the technical expertise and knowledge. In Barrio 20 de Julio, the initiative and 

professional network from an individual has been key to start off the project, while its 

progress was largely steered by community leaders and their demands to different 

institutions. In Yarumales, the implementation of the project was more determined by 

the housing sector rather than risk management institutions. 

Nevertheless, particularly the Guardians programme and the relocation in Yarumales 

also have to be critically examined from a development perspective, as they both 

largely follow a top-down approach to the design and implementation of the 

programme, whereby ‘residents’ and Guardians seem to be broadly framed as 

‘empowered beneficiaries’.  

All three integrated programmes had explicit foci on capacity building that goes 

beyond risk management. However, they failed to create benefits beyond the scope of 

the programmes – either through appropriating it to other thematic areas (such as 

Guardians of Water), or appropriating and upscaling it to other neighbourhoods or 

relocation programmes. The final chapter of this Section will therefore analyse more 

closely, which capacities are created in the implementation of these programmes, to 

highlight entry points for better aligning them with the enabling environment and 

advance integrated risk management in Manizales. 



304 
 

  



305 
 

 Integrated risk management in Manizales 

This chapter brings together the findings from the previous two to answer the 

following research question: 

How do strategic policies and plans conceptualize and interpret integrated 
risk management and how is it practised in Manizales? 

 Capacities for integrated risk management 

The current form of risk management has been denominated integrated risk 

management in policy documents and academic papers. It has been described as a form 

of management, which is building capacities and includes the four phases of disaster 

risk management (Cardona et al. 2003; Cardona et al. 2016). However, while these 

documents reflect the discourse on disaster risk management, which is well-elaborated 

among institutional actors in Manizales, it does not provide a specific understanding 

what ‘integrated’ adds to the discourse. Similarly, interview answers from government 

officials, academics and service providers revealed a wide range of relatively vague 

responses, indicating that there has not been a collective process of sense-making. 

Nevertheless, there is value in addressing this concept for two related reasons. First, 

because – in a city where hazards and vulnerabilities are increasingly known and 

managed – ‘integrated’ supports a better understanding of the capacities that are built 

over time and in a specific context. Second, because the emerging legacies from recent 

critical junctures – particularly Law 1523 of 2012 and the Municipal Land Use Plan 

2017–2029 – have shown that Manizales is currently undergoing a fundamental shift 

in its risk management practices. Hence, there seems to be a development from the 

existing disaster risk management framework towards a reframed, emerging 

understanding. This manifests in concepts like conditional land use and the 

responsibility of risk management being allocated to all Colombian citizens, whose 

implications for those living at risk and the overall risk of the city are yet to be seen. 
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Table 12-1 summarizes the different stances of the discourse based on interview 

responses.  

Table 12-1 The notion of “integrated” according to academics (A), government actors (GOV), public 
service providers and the environmental agency (PSE).  

 

 

In line with literature that argues for the need to conceptualise risk as a process rather 

than outcome (see section 2.2.1), notions of ‘integrated’ in Manizales frequently refer 

to the management process. For example, interviewees from the local government and 

academia pointed out the requirement that collective responses to risk have to be co-

developed with communities at risk. Others mentioned that precisely the 

implementation challenge – meaning to work across sectors, technical and social 

sciences, with a wide range of actors with often contradicting agendas and interests – 

is what defines integrated as opposed to other forms of risk management. In other 

instances, notions are more explicit about the components that need to be integrated. 

Source: Author 
(Note that the listing of responses in brackets refer to the initial answers of the interviewees; a lack of 
response does therefore not indicate a disagreement with other actors’ responses; neither does it 
reflect agreement of various interviewees from the same group to one response.) 
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These include a more explicit linking of the four phases of risk management by 

considering them relationally, or the requirement of linking various forms of 

knowledges from different disciplines as well as ‘communities’ and ‘experts’.  

Interestingly, none of the interviewees of this research defined integrated risk 

management as a radical departure from previous management paradigms. Rather, it 

was framed as a realisation of the existing potential, which – I would argue – is 

captured in the notion of the enabling environment. Thus, when asked for the 

characteristics of integrated risk management, it seems no surprise that most 

interviewees named features, which are closely related to the analysed enabling 

environment. For example, the understanding of the importance of evidence-based risk 

management is central to the cultural-cognitive features in Manizales. Similarly, 

gradual progress and adjustments based on constant, critical evaluation of current 

knowledge and practice seem to be central to integrated risk management. The practice 

example of Barrio 20 de Julio showed that this gradual learning and skill development 

can be framed and implemented as a community-building programme, which focuses 

on the accumulation of ‘good habits’ that foster cultural and physical change which 

contributes to reduced risk in the neighbourhood. 

It is, however, interesting to see that the academic interviewees seem to characterise 

integrated risk management along the current weaknesses of Manizales’ enabling 

environment. For example, the emphasis on fostering democratic processes and 

negotiations, which include wider range of institutions and inhabitants, seems 

particularly pertinent in the face of current urban renewal and relocation projects in 

high-risk areas. This critical perspective can be interpreted as an increasing recognition 

not only of the required capacities for integrated risk management, but of linking the 

enabling environment to those capacities. Hence, additional to addressing the current 

shortfalls of the enabling environment, which have been outlined in section 2.6, there 

is a need for further research into the entitlements and capabilities that allow different 

stakeholders to appropriate and realise the existing potential (see, for example, Few et 

al. 2016).  

Finally, whereas the theoretical chapter has emphasised that an increasing focus on 

risk as a process additional to the product, is necessary to shift the discourse from 
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disaster to risk management, it is still pertinent to reflect on the outcomes and 

manifestations of integrated risk management. What seems outstanding from these 

responses summarised in Table 12-1 is that actual risk reduction is only one part of 

several benchmarks (e.g. addressing hazard and vulnerability). The remaining answers 

qualified integrated risk management regarding its impacts on living conditions of 

Manizales’ inhabitants, as well as potential implications for shaping its urban 

development. This reflects on how deeply entrenched and co-constituent risk 

management and urban development have become in the city. Hence, it emphasises 

once more the need for a relational understanding of risk and development beyond a 

discussion of the trade-offs towards the creation of co-benefits.  

In sum, Manizales follows what Dovers (2005) described as principles that facilitate 

integration in policy and management: a recognition of various purposes of 

integration, from linking different thematic issues, to bridging science and policy 

making; the requirement for connecting a challenge (risk management) to different 

existing knowledges; and the emphasis placed not only on the content, but also its 

process of production and communication.  

 Capacity building in practice 

The three practice examples show that several capacities were created and 

strengthened during the programmes. These include technical capacities such as 

monitoring and evaluation equipment, as well as risk assessments, organisational and 

financial capacities, and human resources including leadership, flexibility and skills. 

This aligns with previous literature on capacity building in disaster risk management 

and integrated resource management (UNDP Chile, 2012; Hagelsteen and Burke, 

2016). Table 12-2 summarises those, as well as the variety of co-benefits that risk 

management has created beyond risk management capacities in the city. It therefore 

highlights the importance of the process of capacity-building not only for, but through 

risk management.  
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Table 12-2 Capacities and co-benefits generated in the programmes Guardians of the Slope (G), 
Barrio 20 de Julio (B), and Yarumales (Y) 

 

Beyond the specific capacities, which are outlined in the table, several implicit 

capacities seem to be created through integrated risk management in practice. They 

strongly align with the reproduction of legacies and the enabling environment that 

were discussed in 9.  

I argue that all programmes focus on functionality of practices and agency of 

participants rather than the particular structure of the intervention. None of the 

analysed projects works from a sectorial basis. Instead, interviewees, who have been 

directly involved in the three cases, emphasised that inter-institutional functionality 

and a working collaboration between all involved participants is key to successful 

implementation. Building relationships within an epistemic community, which was 

described in the previous section on the enabling environment, is implicitly one of the 

core capacities that are created and strengthened in the process. Nevertheless, there are 

only a few actor-alliances which manage to empower themselves and sustain their 

Source: Author 
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work in a continuous way. These alliances conduct research that transcends academia 

and collaborates and establishes relations with public and private actors and 

inhabitants. Some interviewees outside the local government, CORPOCALDAS and 

the Environmental Institute of the National University, presented a different viewpoint 

and lamented that their engagement is often cyclical and project-based rather than 

continuous, which limits their potential for strategic and long-term collaborations.  

The co-production of risk knowledge and technology has long been highlighted in 

literature on disaster risk management in Manizales as central capacity, which is 

continuously improved (CAPRADE, 2005; Chardon, 2006; Bernal, Cardona and 

Salgado, 2015). The practices outlined in this section showed that these come from 

iterative processes of producing, evaluating and verifying, and adjusting knowledge. 

Responsible authorities see programme design and implementation as interactional 

practice. For example, the ‘Guardians’ were first piloted with a limited number of 

neighbourhoods and women to see whether this is a feasible way of maintaining slope 

stabilisation infrastructure; their professional development and technical and social 

capacities were evaluated annually and their detailed work plans were elaborated and 

adjusted in consideration of changing conditions of the slopes and their stabilisation 

infrastructure. The capacity to work iteratively becomes particularly salient 

considering Law 1523, the decree for conditional land use and other laws and norms 

that take the deterministic notion out of risk management. Rather all actors create 

capacities to contest the seemingly binary relationship of work with uncertainties and 

probabilities on the one hand and more accurate knowledge on the other. 

All three programmes demonstrated a clear allocation of organisational and 

implementation responsibilities, which helped to create a shared sense of commitment 

and reciprocal accountability. The liability of all participants has been particularly 

evident in the case of Yarumales, where residents had to adhere to strict rules to 

become beneficiaries of the housing and capacity building project. On the other hand, 

these rules and clear allocations did not only help to hold beneficiaries accountable; 

moreover, the large workload and amount of time that everyone invested in the project 

created a sense of ownership and commitment to the new neighbourhood. This has 

been crucial for creating a social fabric amongst the beneficiaries, who did not know 

each other before the start of the programme. The shared sense of commitment in 
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Yarumales was particularly highlighted as a stark contrast to ongoing housing 

programmes, which encourage clientelist relationships between the funders and 

inhabitants.  However, recent studies on the co-production of housing have shown that 

there is scope to find a better balance between these two contrasting models through 

integrating programme participants into the development of these rules and the 

collaborative design of relocation processes (Ojeda, Bacigalupe and Pino, 2018). 

Further, the creation of risk management capacities and co-benefits hints at the 

strategic planning that lies behind risk management practices in Manizales. Some 

actors explicitly use disaster risk management as an umbrella and find it useful to 

pursue their agenda beyond the core issue of risk reduction. For example, the 

‘Guardians of the Slope’ became a popular programme in the municipality, not 

because it was framed as infrastructure maintenance. Rather, it was presented as a 

livelihood and capacity building programme for low-income women, who provided 

essential services for the entire city. This strategic argument relates back to the 

discussion of Lavell (2012), who claims that there is a direction to the integration of 

the two fields of (urban) development and disaster risk management. In the case of 

Manizales, risk management practices have started to provide an opportunity for 

institutions to strategically engage with wider urban development issues, such as 

livelihood creation or waste management.  

This strategic relation between capacities and co-benefits also resonates with literature 

on so-called urban laboratories. They are characterised by innovative and experimental 

practices in cities, which serve not only to address the issue at stake, for example low-

energy housing, but contribute to larger challenges such as sustainable and 

environmentally just cities (Castán Broto and Bulkeley, 2013; Karvonen and van Heur, 

2014). Interestingly, risk management actors in Manizales sometimes position the city 

as an urban laboratory of risk management, and the recent Municipal Development 

Plan (2016–2019) allocates parts of its budget to the so-called natural laboratory of 

excellence in disaster risk management (see Figure 5-5 on p.167). Excellence and 

innovation in these plans reflect on the technical abilities and scientific knowledge. 

Nevertheless, the three integrated practices additionally highlight organisational and 

community capacities, which are crucial for innovative risk management. 
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On the other hand, the experimental nature also manifested in the limited scalability 

and replicability of the three innovative risk management practices, which has been 

discussed in the previous chapter. Capacities are built particularly for the participants 

of the project and – in the case of the Guardians – they are also widely communicated 

and shared with audiences outside of the programme. Nevertheless, capacity building 

elsewhere or within the same project at a larger scale has been limited. While being 

mindful that the context-specificity of these practices is essential to their success, this 

research suggests that an appropriation of these practices through a focus on their 

capacity-building processes and the agency of participants (i.e. on process rather than 

product, and agency rather than structure) is needed to go beyond the experimental 

character and consolidate innovative integrated risk management. 

 Summary and implications 

This chapter has analysed the variety of interpretations of integrated risk management 

in reflection of the enabling environment (characteristics) as well as the desired 

outcome (benchmarks). It argues that integrated risk management needs to put 

different actors’ abilities at the centre to enact the enabling environment, which already 

exists in Manizales. At the same time, the practices of integrated risk management 

already show that a wide range of capacities have been created for, and through, risk 

management. These provide co-benefits for the participants and wider urban 

development in Manizales even if some points of critique can be discerned.  

Therefore, there is potential for the conceptual and practical discourse of integrated 

risk management in Manizales to expand in two directions: on the one hand, towards 

improving, upscaling and consolidating the enabling environment through a functional 

and capacity building focus in the design and implementation of programmes; on the 

other hand, towards an understanding of the capabilities of a variety of actors to 

strategically appropriate and benefit from the existing enabling environment. 

Having identified the enabling environment for integrated risk management in 

Manizales, its conceptualisation and manifestations in practice, the final chapter will 

reflect on the implications from this case particularly for the management of extensive 

and intensive risk in medium-sized cities.  
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Section 5 Fostering an enabling environment for integrated risk 
management in urban areas 

 

 Conclusions 

This thesis has shown that integrated risk management can be an important 

contributing factor to avoid and reduce risk, while creating co-benefits and capacities 

that foster urban development. The research departed from the reality of the increasing 

challenges for extensive and intensive risk management in urban areas. These stipulate 

the need to bridge disaster and development discourses and reframe and consolidate 

existing knowledge for practice and policymaking (Wisner, 2011). The research 

design addressed these challenges through an in-depth investigation of a single case 

study, Manizales in Colombia, which is widely recognised as innovative and advanced 

city in urban risk management. 

The city’s rich history in disaster risk management means that findings of this thesis 

have been enriched by an abundance of secondary data. It was therefore critical to find 

a gap, which has not yet been investigated in Manizales. The city has been widely 

studied in several disaster-risk related disciplines, particularly civil engineering (see 

Appendix B). Publications in the natural sciences focused on themes like risk 

assessment methodologies and structural hazard mitigation, while the social sciences 

frequently analysed neighbourhood-level programmes. In conversation with local 

academics during the pilot studies, a research gap was identified in social studies, 

which was regarding the institutional dimensions of managing disaster risk at the city-

level. Further, reviewing literature from Manizales showed strong emphasis on 

vulnerability and hazard studies, but little engagement with existing capacities to act. 

Additionally, this thesis provides a longer term, historical perspective on the city, 

which supports a better understanding of its long-term trajectory and the underlying 

reasons why Manizales came to be recognised as ‘good practice’ case. Hence, the 

contribution of this thesis to existing studies in disaster risk management is a 

longitudinal perspective on institutional actors in Manizales and their capacities at the 

city-level, which is based on secondary and primary data.  
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This chapter starts with a recapitulation of the research design for each of the research 

questions. It is followed by a summary of the main assumptions and limitations of this 

research design. Further, this chapter synthesizes eight key findings of this thesis and, 

finally, provides suggestions for future research.  

 Recapitulation of the research design 

The main research question of this thesis has been: 

How has the city of Manizales fostered an enabling environment for 
integrated disaster risk management? 

The question has been addressed through a qualitative analysis of empirical data and 

secondary data based on documents and publications by academic, private and public 

institutions of the city.  In order to answer the main research question, three 

subquestions have been posed 

Sub-RQ1: Why has, particularly, Manizales emerged as ‘good practice’ 
case in Colombia and why does it excel in disaster risk management? 

To answer this question, I conducted a literature review of Manizales’ urban 

development in terms of its disaster history, economy and institutional framework. 

Further, I elicited contemporary characteristics in areas such as population, education, 

health and livelihoods, which support an understanding of the cities’ heterogeneous 

vulnerability and hazard profile, as well as its capacities to act.  

Sub-RQ2: What are the critical junctures, their antecedent conditions and 
legacies that contributed to the development of an enabling environment 
for integrated risk management? 

This question was answered through conducting a critical juncture analysis based on 

the experiences and interpretations, which were elicited from semi-structured 

interviews with institutional actors. Particularly the analysis of early critical junctures 

was complemented by secondary data from written documents.  

Sub-RQ3: How is integrated risk management conceptualised and 
practiced in Manizales? 
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The response to this question is based on data from semi-structured interviews and 

policy documents, which were first analysed to elicit the interpretations of integrated 

risk management by local government, academics, service providers and civil society 

organisations. Second, this section analysed practices of integrated risk management, 

which were identified by interviewees, as well as the capacities which these practices 

were building.  

 Assumptions and limitations of this research 

Findings of this research have to be evaluated in the light of two central assumptions 

as well as limitations to the research design and data gathering. 

One assumption relates to the emphasis on risk management processes, which are 

analysed over time, rather than performing an assessment of their impacts on the actual 

risk. I assumed that following the discourse of creating an enabling environment for 

integrated risk management in Manizales can serve as a proxy to explain why 

Manizales is seen as a ‘good practice’ case and, indirectly, why events like the 

landslides in March and April 2017 in Mocoa and Manizales (see Box 1-2) had such 

differential impacts. Hence, I assume that the findings of the thesis are ultimately of 

value for reducing risk in urban areas.   

The second assumption is that the research design of an in-depth, exceptional single 

case study of risk management in Manizales can contribute to a better understanding 

of integrated risk management in urban areas. Researching the city’s long-term 

historical development highlights the strong path dependency – from antecedent 

conditions to legacies - of risk management practices. Following Bulkeley’s (2006) 

critique of idealised stories through emphasizing on the particular local historical 

context of this recognised ‘good practice’ case, the thesis aspires to provide a more 

critical rather than idealised stance on the projects and their discourses. Thereby, I 

assumed that this thesis can contribute to knowledge in the field of disaster risk 

management precisely through being more explicit about the role of the local context 

in relation to particular practices and discourses. 

For example, particularly the level of information and accurate, timely monitoring and 

evaluation of the hazard has been described as extraordinary in Manizales (see Suárez 
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and Cardona, 2009 for an example). Rather than arguing that other cities should attain 

a similar level of information, this thesis has illustrated the roles that knowledge plays 

in terms of generating a discourse of excellence, and how this discourse can or cannot 

be appropriated by different actors to foster their agendas. In the case of Manizales’ 

risk indicators project , contributors emphasised that its biggest value was not to create 

‘true’ knowledge about risk, but to stimulate encounters and debates among different 

(institutional) actors (IDEA and IADB, 2004; Carreño, Cardona and Barbat, 2005). 

There, the assumed relevance for other cities with heterogeneous hazard and 

vulnerability profiles and research institutions comes from looking at the mechanisms 

and methods that enable the production of knowledge and evidence-based practice. In 

sum, although the research design did not intend to produce globally applicable results, 

some key findings nevertheless have generalisable messages, as shown in the 

following section. 

A key limitation of the research design of this study relates to the inability to discuss 

the findings collectively, particularly with the various institutional and community 

actors that have formed part of this research as well as with the private sector, which 

has been underrepresented in the study. Future research is needed to facilitate a debate 

on the variety of conceptual and practical interpretations of integrated risk 

management, for example through focus groups, to enrich the quality of the findings. 

This would further contribute to stimulate a collective sense-making process, which is 

essential for strategic planning to support integrated risk management. 

A second restriction of this study concerns the limited consideration that has been 

given to the analysis of contingencies in critical junctures. Data gathering and analysis 

do not provide an understanding of the current enabling environment for integrated 

risk management in Manizales in the context of alternative pathways that could have 

been chosen within the city. Therefore, the critical juncture findings should not be read 

as giving insights into the decision-making process of Manizales, but rather as giving 

a thick account of the development of legacies for the enabling environment. 

 Eight findings towards integrated risk management 

This research identified eight main findings, which can contribute to a better 

understanding of integrated disaster risk management in urban areas. The following 
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findings about Manizales and general findings will be synthesised in the remaining 

parts of this chapter. 

1. Extensive risk, and its frequent manifestation, can act as motivating factors 
to drive local institutional risk management; 

2. The institutional shift from a deterministic to a constructivist disaster risk 
management paradigm generates a stronger focus on capacities; 

3. Integrated risk management brings about an emphasis on the (recognised) 
capacities of people and institutions to manage current and future risk; 

4. Integrated risk management can support the creation of co-benefits 
between urban development and disaster risk management; 

5. Disaster risk has historically been an intrinsic part of Manizales’ urban 
development, which led to an inter-institutional and multi-actor approach 
to local disaster risk management; 

6. The enabling environment is not a static product, but a process with a 
positive connotation that is inherently dynamic and relational, shaped by 
iterative, gradual and evidence-based policy making; 

7. Manizales’ approach to disaster risk management is strongly based on 
detailed regulations and a discourse of excellence; 

8. In a discourse of innovation and excellence, the question is not whether risk 
is manageable, but who gets to navigate and shape the enabling 
environment to decide how risk will be managed. 

The findings related to critical junctures are particularly contextual. Hence, I do not 

advocate for Manizales’ historical trajectory to become a model, although other Latin 

American medium-sized cities with similar multi-hazard profiles in decentralised 

countries might encounter parallels. Particularly, this thesis does not promote an 

approach whereby cities depend on extensive or intensive manifestations of risk as 

opportunities for developing its DRM approach. However, conceptual findings on 

Manizales’ integrated risk management have potential to contribute to a more 

generalisable discourse. This particularly concerns a stronger consideration of existing 

and evolving individual and collective capacities in risk mitigation options. For 

example, the analyses of the recent municipal land use planning process and Law 1523 

have elaborated on the potentials and caveats of using the capacities of private, public 

and civil society actors as contributing factors for defining mitigability and risk 

reduction mechanisms. Another more general finding has emerged from the analysis 

of the three case studies on integrated risk management. The ‘integrated’ notion 

brought to the fore the importance of better linking discussions on DRM capacities 

and skills to those that provide wider co-benefits for the participants in these 
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programmes. These include learning about institutional structures and functioning, 

data gathering skills as well as gaining visibility and recognition about neighbourhood-

level issues but also collective solutions at the municipal level. Hence, the cases 

illustrate how the topics of risk and risk management can provide leverage for 

addressing wider urban development issues. 

1. Extensive risk and its frequent manifestation can act as motivating factors to 

drive local institutional risk management 

This thesis adds to the existing literature on extensive risk by arguing that there is value 

in explicitly looking at the roles of extensive risk. This has to go beyond assessment 

methods for currently underestimated negative impacts on urban development (Bull-

Kamanga et al., 2003; Satterthwaite, Dodman and Pelling, 2016; Allen et al., 2017). 

Section 3 contained several examples of critical junctures, which were closely linked 

to extensive risk such as the heavy winter rains, and landslides. Landslides due to 

heavy rains were triggered in many different parts of the city in 2003. Rather than 

accumulating impacts in one locality, the damage accumulation became apparent when 

viewed from the city level. Landslides also added to the workload of disaster 

management organisations, which eventually exceeded local capacities for emergency 

management and service provision. These multiple landslide events triggered 

important legacies, such as the drive for a more accurate understanding of hazards, as 

well as a better understanding of the interactions between natural and anthropogenic 

risk drivers.  

The identified practices in Section 4 – Guardians of the Slope, Resettlement in 

Yarumos, and the community work in Barrio 20 de Julio – engage with the most 

frequent hazard in the city: small-scale landslides. However, especially the example 

from Barrio 20 de Julio showed that a variety of hazards at different scales can be 

managed together. The distinction of extensive and intensive risk management from 

the perspective of the neighbourhood does not seem relevant for the involved actors. 

Nevertheless, it is the frequency of experiences of everyday and extensive risk, which 

acted as a motivator for the involved neighbours and institutions to deepen and expand 

the ‘good habits’ for managing different risks. Hence, small-scale and frequently 

recurring risk can act as motivator and entry point for taking on other risk- and 

development agendas. 
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2. The institutional shift from a deterministic to a constructivist disaster risk 

management paradigm generates a stronger focus on capacities   

The analysis of critical junctures revealed the complex interactions of hazard events, 

norms and regulations in assembling favourable conditions for proactive and 

corrective measures across the city. Together, the critical junctures documented the 

shifts from a deterministic to a constructivist understanding of risk. This means that an 

understanding of the social construction of risk emerged, which is dynamic and 

highlights the limits of positivist and realist theorists that see risk as measurable by-

product of social and natural processes. This shift was particularly evident in the field 

of land use planning. In the first land use plan from 2001-2013, the level and 

mitigability of risk in a defined area - and therefore its potential land use - was 

determined for the 12-year period. However, the recently established land use plan 

2017-2029 follows the concept of conditioned land use, where the possibility to 

mitigate risk is defined through detailed studies that include the currently existing 

capacities of risk reduction. Hence, the shift towards a more spatially detailed and 

temporarily accurate understanding of risk mitigation aims to combine flexibility and 

science-based policy making for residual and future risk.  

This shift provokes several questions about how the focus on capacities will play out 

in future practice. What kind of knowledges, human, technical and financial capacities 

are considered in the detailed assessments? How can public policies and programmes 

engage in capacity building for different actors including property owners, tenants and 

the private sector to avoid that the flexibility does not translate into an ‘anything goes’, 

approach? In theory, implications of this shift are calls for conceptualising the caveats 

of flexible and constructivist risk management in a neoliberal political environment, 

and developing alternatives without falling back into deterministic paradigms. 

The thesis has shown the need to think about these questions not solely in terms of 

individual capacities, but in consideration of collective inter-institutional capacities. 

Like many medium-sized cities, Manizales hosts the regional and municipal 

government offices; it is the seat of local universities and businesses and is 

comparatively wealthy in regard to its natural, human and financial resources. Through 

combining these capacities, the city has already demonstrated in several instances the 

potential for creating synergies to open up opportunities for steering risk management.  
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Examples include the establishment of co-funding mechanisms across government 

levels, such as the environmental tax and co-financed credit from the Colombian 

National Bank which supported the large-scale inter-institutional risk management 

project following La Niña 2010/11 (section 6.5). Shared governance responsibilities 

were particularly visible in the reconstruction after the earthquake in Armero; they 

enabled decentralised approaches, which worked across administrative and 

institutional boundaries. This suggests that there is a potential in thinking more 

carefully about collective capacities in this shift towards more flexible approaches 

based on spatially and temporarily accurate risk assessments. 

3. Integrated risk management brings about an emphasis on people’s and 

institutional capacities to manage current and future risk 

The research showed that there has not yet been a collective discussion amongst 

institutional actors on the contribution of the notion of integrated to the city’s current 

approach. This thesis contributed to this discussion through revealing and discussing 

the different stances of institutional actors, policies and practices.   

Broadly speaking, the municipal government sees integrated risk management as the 

integration of the four phases (risk knowledge, risk reduction, disaster management 

and risk transfer), which structure the national disaster risk management policy. 

Service providers and the environmental agency see integrated risk management as 

process, in which they depart from a particular problem of risk and then integrate 

different actors, knowledges and resources to provide solutions. Academics and civil 

society interpretations of integrated risk management are heterogeneous and refer to 

the integration of different knowledges and the co-production of knowledge. Further, 

they suggest that collective risk management requires integrated risk management as 

a strategy to integrate multiple actors, scales and disciplines.  

Policies and plans also propose that the discourse on integrated risk management puts 

an emphasis on the role of capacities in a city, where hazards and vulnerabilities are 

increasingly known and managed. The understanding of capacities and responsibilities 

has recently been undergoing legal changes, which re-define the roles of Colombian 

citizens. Law 1523 from 2012 allocates a responsibility to all Colombian citizens to 

become active agents in disaster risk management. However, the practical implications 
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of how citizens will be held accountable are yet to be seen. At the same time, an advent 

of legal tools like Acciones Populares (Popular Actions) in Manizales suggests that 

there is potential to increase the capacities of organised communities to demand their 

citizen rights and hold governments accountable. The case of the Campamento 

neighbourhood (Box 1-1 and Appendix A) suggest that legal tools might play an 

increasing role in integrated risk management and its focus on capacities. As advocated 

by Allen and colleagues (2017), making visible and recognizing residents’ capacities 

to act should become paramount in disaster risk management and urban planning 

policies.  

At the level of practices, the identification of integrated disaster risk management by 

the interviewees highlighted more socially-focused projects and programmes within 

the dominant technical discourse of the city. The three analysed practices were seen as 

integrated for their ability to develop disaster risk management capacities of the 

projects’ actors, while reducing vulnerability and hazards.  

4. Integrated risk management can support the creation of co-benefits between 

urban development and disaster risk management 

Another important contribution of integrated risk management is through the 

generation of co-benefits, which allow for a better integration of urban development 

and disaster risk agendas. The three integrated practices, the Guardians of the Slope, 

resettlement programme in Yarumos and Barrio 20 de Julio, also supported the 

generation of capacities that resonate beyond their purpose. This includes the creation 

of livelihoods in the case of Yarumos and the Guardians as well as the empowerment 

for caretaking of oneself, neighbours and the environment in the case of the Barrio 20 

de Julio. These co-benefits offer critical contributions for a better integration of urban 

development and disaster risk management. 

In the case of the Guardians, the high visibility of the women and their constant 

outreach and education work have ensured a high acceptance of, and demand for, their 

work. This, in turn, increased the stake of the local government to (financially) sustain 

this programme. Hence, the more social components of their work, which allies with 

a variety of institutions, ensures that maintenance work for risk reduction 
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infrastructure, which is generally of low political interest, remains on the agenda. 

Similarly, the design of the relocation programme in Yarumos ensured that its future 

residents have the capacities – including skills, economic opportunities, a sense of 

ownership and community ties – to build a new home with a long-term perspective. In 

the case of Barrio 20 de Julio, risk management helped community leaders to develop 

leadership capacities and act as champions; it supported children to learn how to seek 

information about a wide range of risks and to understand who the responsible 

institutions for different issues in their neighbourhood are. Revealing the co-benefits 

of integrated risk management beyond risk reduction can therefore support inhabitants 

in their capacity building and back programmes to establish themselves with a longer-

term perspective.  

5. Disaster risk has historically been an intrinsic part of Manizales’ urban 

development, which led to an inter-institutional and multi-actor approach to local 

disaster risk management 

Section 2 highlighted that disaster risk management in Manizales has been a challenge 

since the foundation of the city. This thesis has shown that risk management was never 

separate from urban development in Manizales. Risk has, throughout its history, been 

a conditioning factor of urban development. Frequent and different disasters, including 

earthquakes, fires, and floods stimulated a local civic and institutional culture, which 

had to develop its own approach to dealing with risk. This is manifested, for example, 

in seismically resistant construction techniques with local bamboo species (guadua) 

and locally developed construction norms that preceded national laws. The city’s 

strategic location for trade and its growing role in the coffee industry further spurred 

the commitment of local inhabitants and institutions to continue thriving in its 

hazardous and resource-abundant environment. The role of frequent, small-scale 

disasters with heterogeneous impacts across the city has been a continuous motivating 

factor for practitioners and academics to seek ongoing improvements. In short, risk 

management has long been on the political agenda, because it affected inhabitants of 

all socio-economic levels in Manizales. The high frequency and cumulative negative 

effects of events across the city, as well as their diverse impacts in particular areas also 

highlight the potential of risk reduction measures, thus reinforcing the belief that 

actions can be taken.  
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This thesis has elaborated how efforts by institutional partnerships between local 

government, academia, environmental agencies, service providers and civil society 

have changed the dynamics from reacting to the necessities of disaster response 

towards strategically addressing residual and future risk. Manizales’ trajectory 

thereby resembles the pathway of the field of disaster studies, which has come a long 

way from viewing disasters as Act of Nature, to reaching people-centred views, which 

bring about the possibilities of managing not only the events, but the underlying 

processes and drivers that create risk (Lewis, 1984; Wisner et al., 2004; Lewis and 

Kelman, 2012; Oliver-Smith et al., 2017).   

The focus on risk as a process highlighted the complexity of Manizales’ pathway. It 

revealed how different risk management paradigms have been spatially and 

temporarily overlapping and engrained to different degrees into societal, academic and 

policy discourses of institutional actors. For example, the notion of integrated risk 

management has been published academically in 2003, however, it only recently 

gained traction in municipal development plans. Examining the history of risk and risk 

management in the city created a better understanding of its complex trajectory, and 

the underlying factors that allow inter-institutional alliances to emerge and shape it.  

6. The enabling environment is not a static product, but a process with a positive 

connotation that is inherently dynamic and relational, shaped by iterative, 

gradual and evidence-based policy making  

The enabling environment is constituted of the relations between cultural-cognitive, 

regulative, normative and infrastructural factors, which provide institutional actors a 

field to navigate and shape disaster risk management in policy and practice. The focus 

on ‘enabling’ rather than ‘disabling’ environment suggests a positive connotation. 

While the term ‘enablers’ (similar to agents and facilitators) has been critiqued in the 

field of urban planning for re-enforcing a neoliberal market logic (see for example 

Olesen, 2014), this thesis has shown the potential of enabling environments in the field 

of disaster risk management to steer the conversation away from the disaster [negative 

manifestation], towards the management of the underlying risk [the potential to 

address root causes].  
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One example of this potential is visible in the role of infrastructure as a mediator 

between the built and natural environment. Manizales has a large number of structural 

mitigation works to stabilize the steep slopes. However, as shown in the critical 

juncture of heavy winter rains (section 6.3), building these structures without 

considering their long-term maintenance as well as interactions with people such as 

clogging, waste dumping, or cleaning and caretaking can have detrimental effects and 

contribute to disasters. Addressing root characteristics of risk means that infrastructure 

has to be conceptualised beyond its physical role. The enabling environment highlights 

not only the regulatory function of infrastructure, but its cultural-cognitive importance. 

The presence of structural mitigation works across the city became a visual reminder 

of Manizales’ risk as well as the city’s capacity of managing it. This capacity is on the 

one hand manifest in the technical sophistication of the engineering works, and on the 

other in the management and maintenance through the Guardians of the Slope 

programme, whose educational and communicative agenda is central to the 

functioning of infrastructure.  

A similar positive connotation is developed in the work of Twigg (2009), who 

elaborated the enabling environment for disaster resilient communities. However, in 

contrast to his approach of departing from a list of characteristics which a city has to 

achieve, this thesis contributed a firmly contextualised, relational and historical 

account of how the enabling environment has been shaped and consolidated.  

In addition to giving a more comprehensive and critical view on the components of 

the enabling environment, Section 3 showed that the enabling environment has to be 

understood as inherently relational and actively evolving. The legacies of the critical 

junctures are re-produced and formed through interactions across and within cultural-

cognitive, normative and regulative factors. This is especially noticeable in Manizales’ 

approach to evidence-based policy making, which follows a routine of reviewing, 

verifying and adapting knowledge and action. For example, the Tragedy of Cervantes 

(section 6.4) led to detailed examination of interactions between hydrological and 

anthropogenic triggers of landslides, and considerations of a wider range of 

knowledges and practices that affect the stabilisation of slopes (cultural-cognitive 

dimension). A critical review and verification of knowledge and emergency 
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management lead to an adaptation of the roles and responsibilities in the public service 

sector (regulative and normative dimensions).  

This evidence-based, expert-led approach enabled Manizales to gradually and 

pragmatically develop risk management practices that are appropriate for a specific 

spatial and contemporary context. Research on innovative and resilient cities (see, for 

example, Evans, 2011) confirms that these gradual adjustments and iterative 

adaptations are strategically used to spur experimentation in policy and practice. The 

ability to recognise dynamics between cultural-cognitive, normative and regulative 

dimensions in the enabling environment – rather than treating its components as a list  

– is therefore essential to understand what it enables, and for whom.  

7. Manizales’ approach to disaster risk management is strongly based on detailed 

regulations and a discourse of excellence 

Section 2 elaborated that Manizales developed a highly institutionalised approach to 

disaster risk management and that the increasing wealth of the city came along with 

the development of a range of institutional capacities. For example, Manizales today 

hosts several universities, head offices as well as the regional government. The 

emerging inter-institutional actor networks were central to the development of local 

knowledge, technical expertise as well as funding and management of increasingly 

expensive risk management measures.  

The thesis has highlighted, how institutional actors in Manizales expanded the 

potential to live in this highly hazardous city and with these difficult conditions of 

socio-economic inequalities, high rates of poverty and insecurity through promoting a 

discourse of innovation and excellence. This has been enabled through frequent 

manifestations of risk and risk management, which contributed to a collective 

recognition of academics, local and regional government and public service providers 

that intense efforts are essential for, and successful in, reducing risk and managing 

disasters. The recognition was aligned with a commitment, particularly of academics 

and engineers, to push for (technical) excellence in risk management to reduce and 

advert negative impacts of hazard events in Manizales. Section 3 showed that this 

discourse of excellence was frequently taken up in regulations, plans and policies. For 

example, section 8.2 showed that the Municipal Development Plan from 2002-2005 
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values knowledge and the natural resources as greatest assets and the plan from 2008-

2011 talks about the existing expertise and how it can strengthen and consolidate 

national and international leadership in DRM. 

These strategic techniques of expanding the room for action, finding synergies 

between different actors, and creating multiplying effects on institutional and material 

conditions, have been similarly identified by Levy (2007) in the case of collective 

action through civil society organisations. In the case of Manizales’ disaster risk 

management, inter-institutional alliances have the ability to read and appropriate the 

enabling environment, identify room for manoeuvre and develop disaster risk 

management policies and practices that align with their agendas.  

8. In a discourse of innovation and excellence, the question is not whether risk is 

manageable, but who gets to navigate and shape the enabling environment to 

decide how risk will be managed  

Manizales’ wide recognition as ‘good practice’ case study implicitly conveys a 

message of manageability of risk. However, this thesis showed that this message has 

to be cautiously viewed in relation to Manizales’ discourse of innovation and 

excellence. On the one hand, the dominant inter-institutional alliance between the 

municipal government, National University, and CORPOCALDAS is currently 

empowered to navigate and strategically govern the enabling environment. They have 

developed numerous innovative tools to reduce residual and future risk. However, 

Sections 2 and 3 showed that the growing dominance of a technocratic and well-

educated elite also shifted the roles of communities at risk. Growing imbalances 

between academic and technical excellence in risk management and increasing socio-

economic inequalities manifested in communities. Low-income groups living at high 

risk were framed as vulnerable beneficiaries and part of the problem rather than 

empowered agents for reducing risk. Furthermore, actors outside the dominant 

institutional alliance, including many of the civil society organisations and 

neighbourhood groups, find it difficult to engage strategically with ‘reading the 

opportunities’ of this enabling environment.  

The recently developed land use plan (2017-2029) and the declaration of conditioning 

land use clearly reveal these tensions. On the one hand, conditioning land use can be 
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considered a promising mechanism to ensure that mitigability is defined by an up-to-

date and spatially detailed understanding of the area at risk. However, the definition 

of mitigability poses questions about the legally recognised individual and collective 

capacities to mitigate risk in a certain area. The thesis reveals the need for a closer 

understanding of the actual implementation of this new land use category from an 

urban development perspective.  

The research therefore calls for better understanding of capacity-building activities of 

low-income communities, who live precariously on highly hazardous slopes, and 

whose property rights are unclear. Residents in these areas have been the target 

“beneficiaries” of national or international urban upgrading programmes such as the 

Integral Neighbourhood Upgrading programme in the Barrio Campamento. These 

often promoted clientelistic relationships and dependencies, which subvert intentions 

of empowerment and capacity-building of the inhabitants (Box 1-1 and Appendix A). 

This example suggests that a stronger focus is needed on the capacities and capacity-

building of vulnerable populations to prevent further marginalisation and instead make 

the mechanism of conditioned land use work for them as well.  

While highlighting the diversity and multiplicity of innovative practices, which have 

emerged over the long history of Manizales’ disaster risk management, this research 

therefore also triggered questions around ‘manageability of risk for whom and under 

what conditions’? This talks to several strands of existing research, including the field 

of resettlement and relocation, where failures to recognize people’s reasons and ability 

to live in hazardous areas frequently resulted in increased vulnerability after forced 

relocation. Additionally, inhabitants are often relocated from sites, which later form 

part of urban regeneration projects that create profits for others (Chardon, 2010; 

Sandoval et al., 2015; Lavell et al., 2016). Several researchers therefore advocate a 

more critical examination of seemingly objective decision-making and calculations of 

mitigability (Zeiderman, 2016; Allen et al., 2017); calls for more strategic and wide-

ranging capacity building on the individual and collective level (Scott and Few, 2016); 

and critiques of the failure to include more tacit, resident and - broadly speaking – non-

expert knowledge and assets into disaster risk management and urban development 

practices (Moser, 1998; Coles, 2013).  
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 Future research and final remarks 

There are two main conceptual debates, which this thesis touched upon but has not 

fully engaged with, and which I suggest for future research.  

As already mentioned, this research would benefit from discussing the results 

collectively in Manizales to elicit critiques and pathways forward to a better 

conceptualisation of integrated risk management in theory, policy and practice. At the 

heart of this lies a broader challenge to start a more substantial conversation between 

studies, which focus on the expert-led discourses and those that contribute civil society 

and neighbourhood perspectives (Chardon, 2006; Velasquez Barrero, 2010; Coles, 

2013). A focus on the co-production of different knowledges, beyond diagnostic 

research on its current shortcomings in Manizales, requires further attention to elicit 

how its ‘good practices’ in risk management can serve as an entry point for contesting 

increasing socio-economic inequalities and precarious living conditions. 

Another area for future research is a more thorough understanding of capabilities of 

different actors to access, appropriate, and expand the enabling environment. While 

the critical juncture analysis has highlighted the ability of institutional actors to 

develop capacities for risk management, it does not fully engage with the mechanisms 

and entitlements through which emerging actors can engage with an already existing, 

and highly complex institutional context. Interviewees described the importance of 

managing the transitions of government periods and of strong engagements with 

incoming mayors to ensure that DRM becomes a significant part of their agenda. 

However, more research is needed from the perspective of actors who are willing to 

shape and improve risk management in Manizales but find themselves overwhelmed 

by the existing level of institutionalisation of risk management. This refers to available 

data and information, detailed regulatory frameworks, and strong and long-established 

actor alliances. Hence, I suggest that understanding the mechanisms and modes 

through which emerging actors can turn their capacities into capabilities can be useful 

to open up disaster risk management to a wider range of actors, particularly 

organisations of collectives and civil society.  

In sum, the thesis has shown that integrated risk management is not a goal in itself and 

that it rather has to be critically examined in reflection of the actors, policies and 
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practices, and their diverse interpretations and appropriations of this concept. This 

research, however, has highlighted that there is a potential of integrated risk 

management to reduce and avoid risk, while generating co-benefits and building 

capacities in the city. This, in turn, allows risk management to advance and thrive 

despite and because of the repeated occurrence of extensive hazard events. The 

research contributes to an understanding that integrated risk management does not only 

support to make risk a conditioning factor of development. It also recognizes and 

appropriates its agency for shaping urban strategies.  
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This appendix describes experiences from the Neighbourhood Upgrading Programme 

(Mejoramiento Integral de Barrios), which at the time of fieldwork has been 

conducted as a pilot project in three neighbourhoods. This case study aims to illustrate 

the challenges of fragmented risk governance from the perspective of the Campamento 

neighbourhood, which is partially located in a high-risk area on the Southern slopes of 

Manizales.  

• Methodological approach 
It is important to point out that this case does not intend to be representative of 

struggles at the neighbourhood level. Rather, it aims to gain insights into a 

neighbourhood, which is active in engaging with institutional processes of the local 

government in regard to risk management. This engagement was manifest in a meeting 

about the new Municipal Land Use Plan in September 2015, which I attended. One of 

the community leaders from the Campamento neighbourhood demanded in a plenary 

that studies of this neighbourhood, which have been made by the National 

Universities’ Architectural Faculty through the Neighbourhood Upgrading 

Programme in 2014, were considered.  

As I was already familiar with the programme and its consideration of risk 

management due to my pilot study, I decided to approach the community leaders to 

get to know more about their risk management struggles in the neighbourhood and its 

relations to the institutional discourse in Manizales. One of the community leaders 

generously introduced me to the inhabitants of Campamento in a neighbourhood 

meeting. However, diverging expectations of the outcomes of my presence as well as 

false promises made by the community leader forced me to correct perceptions of my 

position and decision-making power various times. After multiple negotiations, I 

conducted interviews in the lower parts of the neighbourhood in November. These 

aimed to elicit the inhabitants’ perspectives on challenges and showed the lack of 

integrated management in some high-risk areas. The results were briefly outlined in 

the introduction.  

At the household level, I interviewed those people, who were available during my 

visits at daytime (weekdays and weekends), assuming that they reflect those that spent 

most time at home and were most involved in managing small-scale and everyday 
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risks. The majority of the 27 interviewees allowed me to record their answers. Three 

of the households were headed by single mothers, whom I visited at their workplace 

at the central market to be able to conduct an interview with them.  

The interview questions were partly aligned with the annual survey that the initiative 

Manizales Cómo Vamos conducts about risk and risk management (Manizales Cómo 

Vamos, 2017) . At the time of fieldwork, the survey sample has never covered the 

lower part of the Campamento neighbourhood. To the closed questions of the survey, 

I added open-ended questions about issues like the institutional support households 

get, people’s arrival in the area, and their level of informality. This mixed survey-

interview guide allowed me to provide comparable survey data that can be potentially 

useful for the inhabitants while also gaining a deeper understanding of institutional 

processes and their manifestations in people’s lives over the years.  Additionally, 

several interviewees showed me legal documents and correspondences with 

authorities, of which I took detailed notes. 

Due to the partly informal nature of the neighbourhood and the inhabitants’ precarious 

tenancy status, we decided against sharing the results of the survey with the Cómo 

Vamos initiative. Instead, I handed the data to the households, including colour photos 

I took of their houses and printed copies of the study results of the National University 

from the previously conducted Integral Neighbourhood Upgrading programme, which 

they have not received before. 

• The Integrated Neighbourhood Upgrading programme in Campamento 

The Integrated Neighbourhood Upgrading (Mejoramiento Integral de Barrios) is a 

neighbourhood level programme implemented by the National Ministry of Housing, 

City and Territory. It selects participating municipalities and neighbourhoods based on 

criteria such as size and socio-economic condition, the evaluation of the proposed 

projects in regard to their feasibility and institutional management capacity. 

Importantly from the perspective of risk management is that the neighbourhoods have 

to be located on public land or obtained through legally accepted private transactions. 

Further, they have to be compatible with residential land use requirements, which 

implies that the most precarious, non-mitigable high risk locations were excluded 

(Benavides López, 2013). Manizales was one of the pilot municipalities of the 
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programmes in Colombia and qualified at the time of research three of its settlements 

to be included into it and the Campamento area became one of the pilot projects. 

Campamentos’ boundaries were officially delineated in 2004 (Municipal Agreement 

589), however, the exact boundaries as defined by the about 400 neighbours 

contradicted these plans (highlighted in red and green in the photo below).  

 

The settlement extended beyond the Pan-American Highway to an area denominated 

Bajo Campamento (highlighted in the red circle) with characteristics that were very 

distinct from the upper part and which showed various stages of consolidation in terms 

housing quality and access to services. Upon my first visit to the neighbourhood, the 

community leader, who lives in the upper part, told me that Bajo Campamento was 

founded about 2005, but remained unknown to authorities until 2014. However, some 

settlers there claimed to live in this area for more than 20 years, although without 

interaction with the rest of Campamento. The newer parts of the settlement were in 

very poor condition, with overcrowded buildings on stilt houses, and hardy any piped 

water, electricity and sewerage connections. Precisely these highly precarious housing 

Figure A-0-1 The Campamento neighbourhood.  

  The map depicts houses declared as high risk. Photos show the anticipated (green, Campamento 
Sector) and additional (red, Lower Campamento Sector) settlement boundaries, and the diversity of 
housing and constructions in the Lower Campamento Sector 
Source of the map: UNAL-Faculty of Architecture 2014 
Photo credit: Author, November 2015 
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units have been subject to an investigation by the Mayor’s Office and 

CORPOCALDAS, which led to an eviction order, because they were located in non-

mitigable high-risk areas. This eviction order was pending until the end of my 

fieldwork.  

During informal talks with the settlers in recently occupied parts of Bajo Campamento, 

I was told that they have bought the land on eroding, steep slopes from a ‘Maestro’ (a 

Master/Builder). They settled there due to the promises of the community leader that 

he will get them formal land titles and access to services with support from the 

municipality. However, precisely the demand for support from the municipality led to 

the investigation, to putting the neighbourhood Bajo Campamento on the map, and to 

issuing the eviction order.  

In last week of August 2014, the inhabitants were notified that they have to demolish 

their houses because they are located in a non-mitigable high risk zone. However, the 

inhabitants argued that some houses of the neighbourhood were more than 20 years 

old, and that a particular part of the Land Use Plan (07-BU-82-1) declared parts of 

Bajo Campamento as suitable for development. As some parts of the area were 

designated with the potential to be developed for housing, people invested their 

savings to urbanize the land. The counter-argument of the inhabitants therefore was 

that the local administration has failed to fulfil its duty to provide services for dignified 

housing (“vivienda digna”) and to extend basic services to the area.  

During the interviews, it became apparent that the residents are well aware of the 

informality of their water and sewerage services, as well as their houses. They also 

acknowledged that insufficient management of rainwater can contribute to risk. 

Nevertheless, they also argued that mitigation was indeed possible and pointed to 

similar cases of other neighbourhoods in Manizales, where structural and non-

structural mitigation actions have been implemented. They therefore legally demanded 

with a so-called “Acción Popular” the 

Process of recovery and reforestation of the slope  
Repair of the main road and drainage canals to their houses 
Design and implementation of infrastructure to manage runoff and mitigate 
infiltration; construction of ditches and canals to better manage water;  
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Subsidies for housing to improve the constructions with technical norms, so they have 
minimum standards regarding waste/sewage management, aqueducts and electricity, 
and have canals covered to comply with sewerage system 

 
It is interesting to note that the neighbours not only defended their right to stay in the 

area and contest the eviction. Rather, the Acción Popular, which was put forward by 

the community leader, denounced the lack of activity from the local administration, 

and actively demanded to provide the citizens with dignified housing conditions.  

The resulting judgment contains the responses of three main authorities: 

CORPOCALDAS, the Municipality, and the National Ministry of Housing, Cities and 

Territory, of which the latter referred the case to the municipal administration because 

they are not responsible for Acciónes Populares. 

CORPOCALDAS conducted a site visit and technical assessment already previous to 

the Acción Popular in October 2013, after which it highlighted the high levels of 

informality and poor housing and service quality. These difficult conditions were 

aggravated by small-scale urban agriculture activities, and the fact that the slopes are 

under environmental protection due to their susceptibility to mass movements. Hence, 

they saw the need to prevent housing construction in the zone. 

CORPOCALDAS agreed that mitigation actions might be implemented in certain 

parts of the neighbourhood, like paving the streets and channelling surface rainwater 

to permit housing in certain sectors. However, their report highlighted that this has to 

be accompanied by detailed geotechnical studies (in line with Law 1523) and 

implemented in an integral manner by the residents and territorial agencies. 

CORPOCALDAS defended itself as having fulfilled all obligations for technical 

assistance in the sector and accuses the neighbourhood by saying that new housing has 

already been developed in the area, which does not only put the residents themselves, 

but the surrounding people in the sector at risk.  

The municipality highlighted that only some parts of the settlement are old, but that 

there has been a recent occupation by a group of families, who settled in high-risk, 

non-mitigable parts of the neighbourhood. An eviction order has been issued as early 



355 
 

as 2013, but not implemented due to reasons of personal security. In an interview, I 

was told that not sufficient police were available to conduct the eviction.  

Additionally, the municipality argues with the land use principle ‘common over the 

individual interest’. In their view, this Acción Popular does not refer to a collective 

demand (Law 472 of 1998), and can therefore not be granted. Interestingly, this 

concern was also voiced by some of the older inhabitants of Bajo Campamento, who 

object the recent extension of their settlement. They argued that the growth of the 

settlement towards steep slopes did not only put new residents at risk; the complex 

processes of occupying and constructing on the land with the support of corrupt 

builders, as well as the legal struggles that the community leader advocated for, created 

tensions and increased vulnerability in the neighbourhood.  

• Reflections 

From an institutional perspective and considering the contemporary context of 

Manizales, the complexity of implementing the programme in Campamento reveals 

multiple challenges for managing risk in an integrated manner.  

In regard to the first phase of risk management, namely ‘understanding risk’, the case 

shows that Manizales has highly detailed maps and settlement data. However, some 

properties of Campamento are located on the margins and slightly outside of the 

administrative boundaries of the city, which obscures the responsibilities for 

management. Further, several slightly different versions of the same map, produced in 

different time periods, make the use of maps susceptible to interpretation from either 

of the stakeholders that use it to justify their position. Hence, information is a critical 

resource, which all parties (the supporters of the Acción Popular, the Mayor’s Office 

and CORPOCALDAS) employ to establish their power in the process.  

Second, utility service providers, such as Aguas de Manizales and chec for water and 

electricity, have formally acknowledged the older settlers of Bajo Campamento by 

sending them utility bills to their addresses. This practice is one of the requirements 

that informal settlers need to fulfil in order to apply for the formalisation of their 

settlement status. This procedure challenges the inter-institutional cohesion between 

private and public actors, which is necessary to mitigate risks. Furthermore, at the 
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community level, multiple households told me that more recent settlers were able to 

register their houses at already existing addresses in Bajo Campamento, and thus added 

their own consumption to the water bills of older settlers.  

There are several clashes between the timelines of the relocation process, the Acción 

Popular, the Land Use Plan and the government period. These obstructed the clarity 

of the process and lead to uncertainty, particularly amongst the inhabitants faced with 

the eviction threat. It also provided an opportunity for strategic actors to take advantage 

of the different institutional frameworks. Particularly, decision-makers shifted the 

political costs to the legal authority and to the next government. The legal judgement 

from September 2014 demanded that the Mayor’s Office relocates people from the 

non-mitigable high risk area to an undefined place within three months. An earlier 

eviction order has not been carried out, because the government claimed that it lacked 

the necessary police force and that people did not leave voluntarily. However, another 

interpretation was that the government waits for precisely these legal eviction orders, 

as they reduce their political cost of removing people from an area by shifting the 

blame from the local authority to the judge.  

Finally, the process revealed that no social work of vulnerability assessments has been 

done in the area, which would have allowed to reveal community dynamics and power 

struggles at a highly disaggregated scale. Bringing this issue up during an interview at 

the Municipal Secretariat of Planning, they confirmed that authorities do not have 

mechanisms to address a person other than the community leader, who, in the case of 

the 400 people of Campamento, played an ambiguous role and clearly did not represent 

the interests of all inhabitants of the area. There was an inability to link the 

vulnerability analysis and small-scale interventions with a wider strategic approach, 

which allows to tackle the root causes of the vulnerability and acknowledges inter-

community dynamics. This lead to inaction and high levels of uncertainty if and how 

the situation of the inhabitants of Bajo Campamento can improve their living 

conditions at risk. 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

Agredo Cardona, 
Gustavo Adolfo 

Las cuencas urbanas y las 
pequeñas y medianas 
empresas: una visión 
sostenible del territorio 
para la ciudad de 
Manizales [Caldas], 
Colombia 

2012 National 
University 
of Colombia 

Revista Labor & 
Engenho 

Academic 
article 

Watershed 
management, 
sustainable 
land use 

Spanish Case study Urban 
watersheds 

Architecture, 
environmental 
sciences 

Aguirre, Alejandro 
Marulanda; Fonseca 
Tobasura, Omar 
Alfonso; Jorge Julián; 
Vélez, Upegui; Cardona 
Arboleda, Omar Darío  

Hydrological study of the 
potential effects of the 
melting of Nevado del 
Ruiz glacier on urban 
growth zones in 
Manizales, Colombia 

2016 National 
University 
of Colombia 

Hydrological 
Sciences Journal 

Academic 
article 

Flood-prone 
area, urban 
growth, 
Chinchiná 
River 

English Case study Impact 
from 
volcano on 
city 

Civil 
engineering 

ATKINS Manizales City-Region 
Development Framework 
(draft) 

2014 ATKINS, 
FINDETER, 
British 
Embassy, 
Mayor's 
Office 

https://www.atki
nsglobal.com/en
-
gb/group/sectors
-and-
services/services
/future-
proofing-
cities/colombia  

Report Vision, 
strategy for the 
region of 
Manizales 

English Case study Regional 
Manizales 

 

Barbat,Alex H.; 
Carreño, Martha L. ; 
Pujades, Lluis G.; 
Lantada, Nieves; 
Cardona, Omar D.; 
Marulanda, Mabel C. 

Seismic vulnerability and 
risk evaluation methods 
for urban areas. A review 
with application to a pilot 
area 

2010 Polytechnic 
University 
of Catalonia, 
National 
University 
of Colombia  

Structure and 
Infrastructure 
Engineering 

Academic 
article 

Seismic risk 
assessment 

English Case 
study, pilot 

Buildings Civil 
engineering 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

Bermúdez, C. A.; 
Barbat, H.; Pujades, L. 

Seismic vulnerability and 
fragility of steel 
buildings 

2008 Polytechnic 
University 
of Catalonia 

World 
Conference on 
Earthquake 
Engineering. 
"14th World 
Conference on 
Earthquake 
Engineering 

Conferenc
e report 

Risk 
assessment, 
seismic 
vulnerability 

English Case study Steel 
buildings 

Civil 
engineering 

Bernal, Gabriel A; 
Salgado-Gálvez, Mario 
A; Zuloaga, Daniela; 
Tristancho, Julián; 
González, Diana; 
Cardona, Omar-Darío 

Integration of 
Probabilistic and Multi-
Hazard Risk Assessment 
Within Urban 
Development Planning 
and Emergency 
Preparedness and 
Response: Application to 
Manizales, Colombia 

2017 Polytechnic 
University 
of Catalonia, 
National 
University 
of 
Colombia, 
District 
University 
Francisco 
José de 
Caldas 

International 
Journal of 
Disaster Risk 
Science 

Academic 
article 

Multi-hazard 
assessment, 
probabilistic 
assessment 

English Case study Urban 
Manizales 

Civil 
engineering 

Birkmann, Jörn; Chang 
Seng, Denis; Suarez, 
Dora-Catalina 

Adaptive Disaster Risk 
Reduction. Enhancing 
Methods and Tools of 
Disaster Risk Reduction 
in the light of Climate 
Change 

2011 German 
Committee 
for Disaster 
Reduction, 
United 
Nations 
University 

http://www.gesti
ondelriesgomani
zales.com/Docu
mentos/Docume
ntos%20General
es/Adaptaci%C3
%B3n%20al%2
0CC%20y%20la
%20GR/DKKV
_43_Adaptive_
Disaster_Risk 

Report Disaster risk 
management, 
vulnerability, 
climate change 

English One of two 
case 
studies 

City 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

_Reduction2011
.pdf  

Bollin, Christina; 
Cardenas, Camilo; 
Hahn, Herwig; Vatsa, 
Krishna S. 

Disaster Risk 
Management by 
Communities and Local 
Governments 

2003 Inter-
American 
Developmen
t Bank 

Regional Policy 
Dialogue 

Report Local 
administration 
in different 
national 
contexts, 
decentralisatio
n, governance 

English One of 
many case 
studies 

LAC and 
Europe 

 

Bonett Díaz, Ricardo 
León 

Vulnerabilidad y riesgo 
sísmico de edificios. 
Aplicación a entornos 
urbanos en zonas de 
amenaza alta y 
moderada. 

2003 Polytechnic 
University 
of Catalonia 

https://www.tdx.
cat/handle/1080
3/6230 

Doctoral 
thesis 

Seismic risk 
and 
vulnerability, 
buildings, 
high-risk 
zones 

Spanish Case study 
(full thesis) 

Reinforced 
concrete 
buildings 

Civil 
engineering 

Campos G., Ana; 
Holm-Nielsen, Niels; 
Diaz G., Carolina; 
Rubiano V, Diana M.; 
Costa P., Carlos R.; 
Ramirez C., Fernando; 
Dickson, Eric 

Analysis of Disaster Risk 
Management in 
Colombia. A 
Contribution to the 
Creation of Public 
Policies 

2012 World Bank, 
Global 
Facility for 
Disaster 
Risk 
Reduction 

World Bank, 
Global Facility 
for Disaster 
Risk Reduction 

Report Disaster risk 
management, 
risk in 
Colombia 

English One of the 
case 
studies 

National 
level study 

 

Cardona, Omar D.; 
Ordaz, Mario G.; 
Marulanda, Mabel C.  
and Barbat, Alex H.  

Estimation of 
Probabilistic Seismic 
Losses and the Public 
Economic Resilience—
An Approach for a 
Macroeconomic Impact 
Evaluation 

2008 National 
University 
of Colombia 

Journal of 
Earthquake 
Engineering 

Academic 
article 

Probabilistic 
losses, seismic 
risk, Disaster 
Deficit Index 

English Indicator 
developed 
in 
Manizales 

Cities, 
National 

Civil 
engineering 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

Cardona, Omar D; 
Ordaz, Mario G; 
Yamin, Luis E; 
Marulanda, Mabel C; 
Barbat, Alex H 

Earthquake Loss 
Assessment for 
Integrated Disaster Risk 
Management 

2008 Polytechnic 
University 
of Catalonia, 
National 
University 
of 
Colombia, 
National 
Autonomous 
University 
of Mexico, 
University 
of the Andes 

Journal of 
Earthquake 
Engineering 

Academic 
article 

Modelling, 
loss estimates, 
seismic risk 

English One of the 
case 
studies 

City level Civil 
engineering 

Carreño Tibaduiza, 
Martha Liliana; 
Cardona, Omar D.; 
Barbat, Alejandro 

Sistema de indicadores 
para la evaluación de 
riesgos 

2005 Polytechnic 
University 
of Catalonia 

https://upcomm
ons.upc.edu/bits
tream/handle/21
17/28371/MIS5
2.pdf?sequence
=1&isAllowed=
y 

Monograp
h 

Disaster risk 
indicators 

Spanish Developed 
in 
Manizales, 
referred to 

National, 
department
al and city 
level, 

 

Carreño Tibaduiza, 
Martha Liliana; 
Cardona, Omar D.; 
Suárez, Dora Catalina; 
Barbat, Alejandro 

Midiendo el desempeño 
de la gestión del riesgo 
de desastres a nivel 
urbano 

2009 Polytechnic 
University 
of Catalonia, 
National 
University 
of Colombia  

CIMNE Conferenc
e report 

Risk 
management 
index 

Spanish Case study One of 
three cases  

Civil 
engineering 

Carreño, Martha 
Liliana 

Técnicas innovadoras 
para la evaluación del 
riesgo sísmico y su 
gestión en centros 
urbanos: Acciones ex 
ante y ex post 

2006 Polytechnic 
University 
of Catalonia 

https://www.tdx.
cat/handle/1080
3/6241  

Doctoral 
thesis 

Seismic risk 
evaluation, ex-
post and ex-
ante 

Spanish Case study 
(Chapter 5) 

Buildings Civil 
engineering 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

Carreño, Martha 
Liliana; Cardona, 
Omar-Darío; Barbat, 
Alejandro H; Suarez, 
Dora Catalina; Perez, 
María Del Pilar; 

Holistic Disaster Risk 
Evaluation for the Urban 
Risk Management Plan 
of Manizales, Colombia 

2017 Polytechnic 
University 
of Catalonia, 
National 
University 
of 
Colombia, 
INGENIAR 
Ltda.  

International 
Journal of 
Disaster Risk 
Science 

Academic 
article 

Holistic 
evaluation for 
the urban 
development 
plan 

English Case study City level Civil 
engineering 

Chardon, Anne-
Catherine 

A geographic approach 
of the global 
vulnerability in urban 
area: case of Manizales, 
Colombian Andes 

1999 University 
of Caldas 

GeoJournal Academic 
article 

Vulnerability 
assessment, 
accepted risk 

English Case study Urban 
Manizales 

Geography 

Chardon, Anne-
Catherine 

Reasentamiento y 
poblaciones urbanas 
vulnerables 

2010 National 
University 
of Colombia 

Cuadernos de 
investigación 
urbanística 

Academic 
article 

Housing, 
vulnerability, 
resettlement 

Spanish Case study Various 
relocation 
projects 

Geography 

Chardon, Anne-
Catherine 

Resettling a Vulnerable 
Habitat: Theory against 
practice 

2010 National 
University 
of Colombia 

Revista INVI Academic 
article 

Housing, 
vulnerability, 
resettlement 

English Case study Various 
relocation 
projects 

Geography 

Chardon, Anne-
Catherine  

Un Enfoque Geográfico 
de la Vulnerabilidad en 
Zonas Urbanas Expuestas 
a Amenazas Naturales. El 
Ejemplo Andino de 
Manizales, Colombia 

1993 National 
University 
of Colombia 

Monograph Doctoral 
thesis 

Urban 
vulnerability 

Spanish Case study Urban 
Manizales 

Geography 

Cifuentes Ruiz, Paula 
Andrea 

La modelización como 
herramienta para el 
análisis urbano de las 
ciudades intermedias. 

2013 Polytechnic 
University 
of Catalonia 

https://upcomm
ons.upc.edu/han
dle/2117/95137  

Doctoral 
thesis 

GIS, risk 
assessment, 
urban 
development 

Spanish Case study City level Civil 
engineering 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

Estudio de caso usando 
sistemas de información 
geográfica en Manizales, 
Colombia 

Cities Alliance, United 
Nations Environment 
Programme (UNEP), 
and ICLEI – Local 
Governments for 
Sustainability 

Liveable Cities: The 
Benefits of Urban 
Environmental Planning 

2007 Cities 
Alliance, 
United 
Nations 
Environment 
Programme 
(UNEP), and 
ICLEI – 
Local 
Government
s for 
Sustainabilit
y 

http://www.citie
salliance.org/no
de/720  

Report Environmental 
management, 
urban 

English One of 12 
case 
studies 

Urban 
Manizales 

 

Coles, Ashley Inclusion of resident 
knowledge in 
development and hazard 
management 

2013 University 
of Arizona 

https://repositor
y.arizona.edu/bit
stream/handle/1
0150/297065/az
u_etd_12843_si
p1_m.pdf?seque
nce=2  

Doctoral 
thesis 

Vulnerability, 
urban 
regeneration, 
poverty 

English Case study Neighbour
hood San 
José 

Geography and 
Development 

Coles, Ashley and 
Quintero-Angel, 
Mauricio  

From silence to 
resilience: prospects and 
limitations for 
incorporating non-expert 
knowledge into hazard 
management 

2018 Texas 
Christian 
University, 
Universidad 
Santiago de 
Cali 

Environmental 
Hazards 

Academic 
article 

Risk 
knowledge, 
community 
management 

English Case study Guardianas 
de la 
Ladera 
programme 

Geography 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

Dávila, Julio Being a mayor: the view 
from four Colombian 
cities 

2009 UCL-DPU Environment 
and 
Urbanization 

Academic 
article 

Local 
government, 
Mayor's roles 

English One of 
four 
Mayors, 
not 
specific to 
DRM 

Colombia Urban studies 

Del Valle, Julieta Gobernanza ambiental 
urbana 

2014 IIED - Latin 
America 

ELLA, Practical 
action 

Report Innovative 
examples of 
local 
governance 

Spanish Case study 
regarding 
BioManiza
les 

City level 
 

Dickson, Eric; Baker, 
Judy L.; Hoornweg, 
Daniel; Tiwari, Asmita 

Urban risk assessments. 
Understanding Disaster 
and Climate Risk in 
Cities 

2012 World Bank Urban 
Development 
Series 

Report Innovative 
examples of 
risk 
assessment 

English One of 
many case 
studies 

City level 
 

Dodman, David; 
Brown, Donald; 
Francis, Katie; Hardoy, 
Jorgelina; Johnson, 
Cassidy and 
Satterthwaite, David  

Understanding the nature 
and scale of urban risk in 
low- and middle- income 
countries and its 
implications for 
humanitarian 
preparedness , planning 
and response 

2013 IIED,UCL-
DPU, IIED-
Latin 
America 

http://pubs.iied.
org/pdfs/10624I
IED.pdf  

Report Extensive and 
small risk, 
urban areas 

English Several 
mentions 

Global 
South 

 

European Union URBELAC. Network of 
European, Latin 
American and Caribbean 
cities for integrated and 
sustainable urban 
development 2010-2013 

2014 European 
Commission
, Inter-
American 
Developmen
t Bank 

http://ec.europa.
eu/regional_poli
cy/sources/coop
erate/internation
al/pdf/idb_urbel
ac_en.pdf  

Report Participation, 
cooperation, 
sustainable 
development 

English Member, 
work in 
high risk 
zones 

Cities 
 

Giraldo Mejía, Hernán; 
Mertins, Günter 

Manizales/Colombia: 
Una típica ciudad 
mediana andina 

2000 National 
University 
of Colombia 

Espacio y 
Desarrollo 

Academic 
article 

Urban 
development, 
architecture, 
urban form 

Spanish Case study Urban 
Manizales 

Architecture, 
urbanism 
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Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

Hardoy, J; Pandiella, 
G. 

Urban poverty and 
vulnerability to climate 
change in Latin America 

2009 IIED - Latin 
America 

Environment 
and 
Urbanization 

Academic 
article 

BioManizales English Comparati
ve case 
study 

Regional, 
cities 

 

Hardoy, Jorgelina; 
Pandiella, Gustavo; 
Velasquez, Luz Stella  

Local disaster risk 
reduction in Latin 
American urban areas 

2011 IIED - Latin 
America, 
National 
University 
of Colombia 

Environment 
and 
Urbanization 

Academic 
article 

Local DRR English Case study One of 4 
cases 

Environmental 
studies 

Hardoy, Jorgelina; 
Velasquez, Luz Stella  

Re-thinking 
“Biomanizales”: 
addressing climate 
change adaptation in 
Manizales, Colombia 

2014 IIED - Latin 
America, 
National 
University 
of Colombia 

Environment 
and 
Urbanization 

Academic 
article 

Environmental 
management, 
climate change 
adaptation, 
risk 
management 

English Case study Organisati
onal, 
administrat
ion 

Environmental 
studies 

Hurtado Isaza, Juan 
Gabriel; Chardon, 
Anne-Catherine 

Vivienda social y 
reasentamiento, una 
visión crítica desde el 
hábitat 

2012 National 
University 
of Colombia 

Monograph Book Housing, 
vulnerability, 
resettlement 

Spanish Case study Several 
relocation 
projects 

Geography, 
architecture, 
urbanism 

Ibsen, Chivatá 
Cárdenas 

Estimación de la 
susceptibilidad ante 
deslizamientos: 
aplicación de conjuntos 
difusos y las teorías de la 
osibilidad y de la 
evidencia  

2008 Research 
institute 
about 
uncertainties 
- INCER 

Ingeniería e 
Investigación 

Academic 
article 

Landslide 
susceptibility 
estimation 

Spanish Case study City level Civil 
engineering 

Lavell, Allan Local Disaster Risk 
Reduction : Lessons from 
the Andes 

2009 CAPRADE https://www.pre
ventionweb.net/
publications/vie
w/10498  

Report Local disaster 
management 

English Presented 
in 2 cases: 
Guardians, 
and local 
integrated 
manageme
nt 

City level 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

Londoño, Juan Pablo  Evaluación holística de 
riesgos frente a 
movimientos en masa en 
áreas urbanas Andinas. 
Una propuesta 
metodológica. 

2007 Polytechnic 
University 
of Catalonia 

Boletín de 
Ciencias de la 
Tierra 

Academic 
article 

Holistic risk 
assessment in 
relation to 
mass 
movements, 
mapping, 
neural 
networks 

Spanish Case study Manizales 
municipalit
y 

Geosciences 

Londoño, Juan Pablo  Modelización de 
problemas ambientales 
en entornos urbanos : 
deslizamientos de tierra 
en ciudades andinas 

2016 Polytechnic 
University 
of Catalonia 

https://www.tdx.
cat/handle/1080
3/398245  

Doctoral 
thesis 

Landslide risk 
asessment, 
environmental 
modeling 

Spanish Case study 
(interlinke
d) 

Chinchina 
watershed, 
regional 
impact, 
Manizales 
municipalit
y 

Civil 
engineering 

Marulanda Fraume, 
Mabel Cristina 

Modelación probabilista 
de pérdidas económicas 
por sismo para la 
estimación de la 
vulnerabilidad fiscal del 
estado y la gestión 
financiera del riesgo 
soberano 

2013 Polytechnic 
University 
of Catalonia 

https://www.tdx.
cat/handle/1080
3/116424  

Doctoral 
thesis 

Probabilistic 
loss model, 
financial 
management, 
collective 
seismic 
insurance, 
physical 
vulnerability 
assessment 

Spanish Case study 
(full thesis) 

Urban 
Manizales 

Civil 
engineering 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

Marulanda Fraume, 
Mabel Cristina; 
Cardona Arboleda, 
Omar Dario; Mora 
Cuevas, Miguel; 
González, Diana M.; 
Barbat Barbat, Horia 
Alejandro 

Aseguramiento colectivo 
voluntario en Manizales: 
evaluación del riesgo 
sísmico con fines de 
transferencia 

2015 Polytechnic 
University 
of Catalonia, 
National 
University 
of Colombia 

Ediciones 
Uniandes 

Conferenc
e report 

Collective 
voluntary 
insurance, 
modelling, 
loss 
exceedance 
curves 

Spanish Case study Properties Civil 
engineering 

Marulanda Fraume, 
Mabel Cristina; 
Cardona, Omar Darío; 
Mora Cuevas, Miguel; 
Barbat Barbat, Horia 
Alejandro 

Diseño e implementación 
del seguro de riesgo 
sísmico para cubrir los 
edificios privados a 
través de una estrategia 
de subsidio cruzado 

2011 Polytechnic 
University 
of Catalonia, 
National 
University 
of 
Colombia, 
INGENIAR 
Ltda.  

Copicentro Conferenc
e report 

Cross-subsidy, 
seismic 
insurance 
scheme, loss 
curves 

Spanish Case study Buildings Civil 
engineering 

Marulanda, Liliana The Biomanizales. A 
local environmental 
policy 

2000 Housing and 
Urban 
Developmen
t Studies 
Rotterdam 

SINPA 
Research Report 
Series 

Report Environmental 
management, 
local 
governance 

English Case study Programm
e 

 

Marulanda, Mabel C; 
Cardona, Omar D; 
Barbat, Alex H 

Revealing the 
socioeconomic impact of 
small disasters in 
Colombia using the 
DesInventar database 

2009 Polytechnic 
University 
of Catalonia, 
National 
University 
of Colombia 

Overseas 
Development 
Institute 

Academic 
article 

Local disaster 
index, small 
disasters 

English Data 
source 

National 
level study 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

Marulanda, 
Mabel C.; Cardona, 
Omar D.; Mora, 
Miguel G.; Barbat, 
Alex H. 

Design and 
implementation of a 
voluntary collective 
earthquake insurance 
policy to cover low-
income homeowners in a 
developing country 

2014 Polytechnic 
University 
of Catalonia, 
National 
University 
of Colombia 

Natural Hazards Academic 
article 

Insurance 
scheme, 
design and 
implementatio
n of policy 

English Case study Private 
buildings 

Civil 
engineering 

Mora Cuevas, Miguel 
Genaro 

Análisis beneficio costo 
probabilista de medidas 
de mitigación del riesgo 
por sismo 

2016 Polytechnic 
University 
of Catalonia 

https://www.tdx.
cat/handle/1080
3/398243  

Doctoral 
thesis 

Cost-benefit 
analysis, 
seismic risk, 
mitigation 
measures 

Spanish Case study 
(full thesis) 

Evaluation 
of a 
selection 
of public 
buildings 
in 
Manizales 

Civil 
engineering 

Novelo-Casanova, 
David A.; Suárez, 
Gerardo 

Estimation of the Risk 
Management Index 
(RMI) using statistical 
analysis 

2015 National 
Autonomous 
University 
of Mexico 

Natural Hazards Academic 
article 

Methodology 
and tool for 
risk 
management 
index 

English Applicatio
n in 
Mexico, 
Colombia 
as 
comparativ
e case 

Comparati
ve case 

Geosciences 

Ocampo-Penuela, 
Natalia; Pimm, Stuart 
L. 

Bird conservation would 
complement landslide 
prevention in the Central 
Andes of Colombia 

2015 Duke 
University 

PeerJ Academic 
article 

Landslide and 
water 
provision, Rio 
Blanco reserve 

English Case study Rio Blanco 
Reserve 

Environmental 
studies 

Ospina, Duván Emilio 
Ramírez; Giraldo, 
Lázaro Valencia 

Valoración hedónica de 
la vivienda Una 
aplicación con variables 
ambientales 

2013 University 
of Manizales 

Apuntes de 
CENES 

Academic 
article 

Hedonic 
evaluation of 
housing, 
housing values 
in risk zones 

Spanish Case study  Housing 
buildings 
in city of 
Manizales 

Economics 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

PREDECAN La gestión local del 
riesgo en una ciudad 
andina: Manizales, un 
caso integral, ilustrativo 
y evaluado 

2009 PREDECA
N 

http://www.gesti
ondelriesgomani
zales.com/Docu
mentos/Docume
ntos%20General
es/Manizales%2
0y%20la%20G
R/DocManizales
-Predecan.pdf  

Report Local DRM, 
positive 
examples 

Spanish Case study Urban 
Manizales 

 

Ramírez Loaiza, 
Viviana ; Zambrano 
Hernández, Lina 
Andrea; Gutiérrez 
Rodríguez, María 
Camila; Carvajal Díaz, 
Andrés; Armijos 
Burneo, Teresa  

Thirty years after the 
eruption of the volcano 
Nevado del Ruiz: 
memoirs, voices, 
reparation and 
participation scenarios 

2017 University 
of 
Manizales, 
Autonomous 
University 
of 
Manizales, 
University 
of East 
Anglia 

Revista 
Colombiana de 
Sociología 

Academic 
article 

Disaster 
memory, 
recovery 

English Regional 
link 

Regional Sociology, 
Public Health 

Rey-Valencia, Diana; 
Zambrano, Jeanette 

Estudio de la respuesta 
hidrológica en la cuenca 
urbana de montaña San 
Luis - Palogrande 

2018 National 
University 
of Colombia 

Revista UIS 
Ingenierías 

Academic 
article 

Hydrological 
modelling in 
urban 
watershed 

Spanish Case study Watershed 
San Luis-
Palogrande 

Civil 
engineering 

Romero-Lankao, 
Patricia; Gnatz, Daniel 
M 

Exploring urban 
transformations in Latin 
America 

2013 Urban 
Futures, 
Nova 
Southeastern 
University 

Current Opinion 
in 
Environmental 
Sustainability 

Academic 
article 

Transitions, 
resilience, 
innovation 

English One of two 
case 
studies 

Cities Urban studies 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

Salgado-Gálvez, Mario 
A; Bernal, Gabriel A; 
Zuloaga, Daniela; 
Marulanda, Mabel C; 
Cardona, Omar Darío 

Probabilistic Seismic 
Risk Assessment in 
Manizales, Colombia: 
Quantifying Losses for 
Insurance Purpose 

2017 Polytechnic 
University 
of Catalonia, 
National 
University 
of 
Colombia, 
INGENIAR 
Ltda.  

International 
Journal of 
Disaster Risk 
Science 

Academic 
article 

Probabilistic 
seismic risk 
assessment, 
risk insurance 

English Case study Public and 
private 
buildings, 
water and 
sewage 
infrastructu
re 

Civil 
engineering 

Salgado-Gálvez, Mario 
A; Bernal, Gabriel A; 
Zuloaga, Daniela; 
Marulanda, Mabel C; 
Cardona, Omar Darío; 
Henao, Sebastián 

Probabilistic Seismic 
Risk Assessment in 
Manizales, Colombia: 
Quantifying Losses for 
Insurance Purposes 

2017 Polytechnic 
University 
of Catalonia, 
National 
University 
of 
Colombia, 
INGENIAR 
Ltda.  

International 
Journal of 
Disaster Risk 
Science 

Academic 
article 

Probabilistic 
seismic risk 
assessment, 
risk insurance 

English Case study Public and 
private 
buildings, 
water and 
sewage 
infrastructu
re 

Civil 
engineering 

Satterthwaite, David What Role for Low-
income Communities in 
Urban Areas in Disaster 
Risk Reduction? 

2011 UNISDR, 
IIED 

Global 
Assessmet 
Report 2011 

Report Low-income 
communities, 
DRR 

English Several 
mentions, 
integration 
of DRR 
and local 
governanc
e 

Global 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

Suarez, Dora Catalina Disaster Risk Reduction 
in Latin America, 
Improving Tools and 
Methods Regarding 
Climate Change: The 
case study of Colombia 
and the city of Manizales  

2011 United 
Nations 
University, 
National 
University 
of Colombia 

http://www.gesti
ondelriesgomani
zales.com/Docu
mentos/Docume
ntos%20General
es/Adaptaci%C3
%B3n%20al%2
0CC%20y%20la
%20GR/DRRin
LatinAmerica.p
df  

Report DRR, local 
methods 

English Case study Municipali
ty 

Environmental 
sciences 

Twigg, John Disaster Risk Reduction 2015 Overseas 
Developmen
t Institute 

Good Practice 
Review 9 

Report Disaster risk 
reduction 

English Good 
practice 
case for 
integrated 
urban DRR 

Internation
al 

 

UNISDR Global Assessment 
Report on Disaster Risk 
Reduction. Making 
Development 
Sustainable: The Future 
of Disaster Risk 
Management 

2015 UNISDR GAR 2015 Report Future DRM English One case 
study, 
good 
practice for 
probabilisti
c risk 
assessment 

Internation
al 

 

UNISDR What are the Ten 
Essentials for Making 
Cities Disaster Resilient? 

2010 UNISDR Chapter 2 of 
Making Cities 
Resilient-My 
City is Getting 
Ready 

Report Resilient cities 
campaign 

English One case 
study, 
good 
practice for 
innovative 
financial 
mechanism
s 

Internation
al 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

Van Westen, C. J.; 
Terlien, M. J. T. 

An Approach Towards 
Deterministic Landslide 
Hazard Analysis in GIS. 
A Case Study From 
Manizales (Colombia) 

1995 AA 
Enschede, 
The 
Netherlands 

Earth Surface 
Processes and 
Landforms 

Academic 
article 

Safety factors, 
landslide risk, 
deterministic 
assessment, 
GIS 

English Case study Urban 
Manizales 

 

Velasquez, Luz Stella Biociudad: alternativa 
para la sostenibilidad de 
pequeñas ciudades. El 
caso de Manizales en 
Colombia 

2010 National 
University 
of Colombia 

https://upcomm
ons.upc.edu/han
dle/2099/9377  

Academic 
article 

Sustainable 
urban 
development 

Spanish Case study Urban 
Manizales 

Environmental 
sciences 

Velasquez, Luz Stella Propuesta de una 
metodología de 
planificación para el 
desarrollo urbano 
sostenible y el sistema de 
evaluación de la 
sostenibilidad de las 
ciudades medianas de 
América Latina 

2003 Polytechnic 
University 
of Catalonia 

https://upcomm
ons.upc.edu/bits
tream/handle/21
17/93238/01Lsv
b01de12.pdf  

Doctoral 
thesis 

Sustainable 
urban 
development 

Spanish Case study City level Environmental 
sciences 

Voight, Barry The 1985 Nevado del 
Ruiz volcano 
catastrophe: anatomy and 
retrospection 

1990 Penn State 
University 

Journal of 
Volcanology 
and Geothermal 
Research 

Academic 
article 

Chronicle of 
catastrophe 

English Part of 
chronicle, 
institutions 
from 
Manizales 

Regional Earth Sciences 

Williams, Gareth Study on Disaster Risk 
Reduction, 
Decentralisation and 
Political Economy 

2011 UNISDR Global 
Assessment 
Report 2011 

Report Political 
economy of 
disaster 
management 

English Mentioned 
in two case 
study 
boxes 

Internation
al 

Economics 

Williams, Stanley N. Nevado del Ruiz 
volcano, Colombia: The 
November 1985 eruption 
and related events 

1987 Louisiana 
State 
University 

Journal of 
Volcanology 
and Geothermal 
Research 

Academic 
article 

Volcanic 
eruption 

English Regional 
link 

Nevado del 
Ruiz,  

Geosciences 
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Authors Title Year Institutions Link/ 
Publication 

Type Themes Language Role of 
Manizales 

Scale/ 
Focus 

Discipline 

Zambrano-Hernández, 
Lina A; Gómez-Serna, 
Edwin A 

Prácticas culturales y 
gestión del riesgo 
sísmico: la cultura de las 
buenas costumbres 

2015 University 
of Manizales 

Revista de la 
Facultad 
Nacional de 
Salud Pública;  

Academic 
article 

Cultural 
practices in 
risk 
management 

Spanish Case study Neighbour
hood 20 de 
Julio 

Public health 

Zilbert Soto, Linda; 
Wilches-Chaux, 
Gustavo; Orrego 
Ocampo, Juan Carlos  

Guardianas de la Ladera. 
Una Estrategia 
Preventiva y de 
Generación de Ingresos a 
Grupos Vulnerables 
desde la Alcaldía de 
Manizales 

2005 UNDP Gestión Local 
del Riesgo en la 
Región Andina. 
Sistematización 
y Diseminación 
de Buenas 
Prácticas en 
Preparativos de 
Desastres y 

Report Guardians 
programme, 
management 

Spanish Case study Programm
e 

Social studies 
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Appendix C: Sample consent form and information sheet 

Sample Participant Information Sheet 
                                                            
 
Project name:  Integrated risk management in the city of Manizales 
 
This research project has been approved by the UCL Research Ethics Committee 
(Project ID Number): 6147/001 
 
The researcher is Julia Wesely, julia.wesely.13@ucl.ac.uk, (304) 5708674 
 
Please do not hesitate to contact me if you have any questions about the research 
and your participation; if you require clarifications or if you would like to receive 
more information. 
 
   
Details: This research is part of a PhD Project, which has the aim to understand the 
capacities of residents and institutional actors in Manizales in relation to integrated 
risk management, and to elaborate a typology of different forms and interpretation of 
‘integrated’ management.  The interviews are held with academics, representatives of 
organisations and initiatives which discuss risk management projects and 
programmes. Further, representatives of practitioners in the fields of risk 
management and urban development, as well as participant families of projects and 
programmes are interviewed.  
 
As [add role/position], I would like to interview you in this research Project. The 
interviews will be developed in three parts. 1. The identification of critical moments 
and processes, which contributed to today’s integrated risk management 2. A 
reflection about the role of risk as well as the capacities and resources of 
participating actors, who have developed and/or implemented them. 3. The relation 
between integrated risk management and urban planning at the neighbourhood level. 
 
It is up to you to decide whether you participate or not. If you decide to participate, 
you will receive a consent sheet to formally agree on the following conditions of the 
interview:  
If the questions make you feel uncomfortable, you can of course interrupt or 
postpone the interview at any moment.  

 
I would like to record the interview to facilitate the interview process as well as the 
analysis afterwards.  

 
The information of this interview will be treated anonymously and confidential and 
will be stored in accordance with data protection laws in Colombia and UK (Data 
Protection Law 1998). This means that your audio files, contact dates and 
transcriptions will be held in separate folders, protected with a password and on a 
secure server. The data will be accessible to the researcher and will not be given to a 
third party.  

 
If you decide to withdraw from the study, you can do so at any moment. You can 
withdraw your data of the project a any moment until the final phase of the 
interviews (December 2015).  
 
This information sheet will be given to you if you decide to participate and I will ask 
you to sign a consent sheet.  
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Sample consent form 
 
Project name:  Integrated risk management in the city of Manizales 
 
Before completing this consent form, please take time to read the information sheet 
and listen to the explanations of the researcher 
 
This research project has been approved by the UCL Research Ethics Committee 
(Project ID Number): 6147/001 
The researcher is Julia Wesely, julia.wesely.13@ucl.ac.uk, (304) 5708674 
 
Please do not hesitate to contact me if you have any questions about the research 
and your participation; if you require clarifications or if you would like to receive 
more information. 
 
Thank you for your interest in participating in this research.  
I will give you a copy of this consent sheet to refer to at any point.  
 
Participant declaration: 
 
I have read the information sheet and understand what the research implies and why I 
am being interviewed.  
I understand that if I decide at any time during the interview that I do not longer want 
to participate in this project, I can notify the interviewer and withdraw immediately.  
I understand that participation consists of an interview. This interview will be audio 
recorded, unless I request otherwise, and that the audio-recording will be processed 
for the purpose of the research project.  
I agree that the research has been explained to me to my satisfaction and that I agree 
to participate in this study.  
I understand that the presented information will be published as part of a doctoral 
thesis at the University College London. The data will not be given to third parties 
and will be treated anonymously. I will not be identified by my name in the thesis 
unless I am explicitly agreeing to this.  
I understand that the information will be treated strictly confidential and in 
accordance with data protection laws in Colombia and the UK 
I acknowledge that the contact information of the researcher has been given to me 
together with a copy of this consent sheet.  
I agree that the research project has been explained to me to my satisfaction and I 
agree to participate in this study.  
 
 
Please tick accordingly: …………….. ......................................................Yes / No 
I accept that this interview will be audio recorded.....................................Yes / No 
I agree to using my full name in this research …………………………...Yes / No 
 
Name:_______________________________________________________________
____ 
 
E-mail and phone number  
(optional)___________________________________________ 
 
Signature/date________________________________________________________
_____ 
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Appendix D: Sample of an interview guide 

Institutional interview [add Name, Institution, Date, Place] 

Introducing research project/information sheet/consent form 

I would like to make a reflection with you about your work experience in [add 
institution] in relation to the history and development of disaster risk management in 
Manizales. The interview will have three foci: on the urban part of Manizales, on 
processes of integrated management, and on the capacities that formed part of these 
development processes.  

Part 1: ROLES and RESPONSIBILITIES 

To start, can you tell me about your roles and responsibilities as [add 
role/position/institution] and how these relate to disaster risk management? 

 Part 2: CRITICAL JUNCTURES 

 In your opinion and in relation to integrated risk management: What 
were critical processes or moments or projects, which you have experienced in 
your work and which fostered integrated risk management in Manizales?  

What happened before/during/after? Who were the actors involved? What 
risks/hazards/vulnerabilities were addressed? How did the (inter-) institutional work 
happen? Where there any participatory/collective processes? What are the links 
between this CJ and the urban development in the city?  

In this context: What does the term “integrated” mean for you?  
Have you discussed it within your institution? When did it come up? What does it 
add to the debate? 

 Part 3: CAPACITY BUILDING 

Thinking about [select one or more mentioned CJ]: What were the capacities 
and critical factors that have been developed and were used in this process?  

Which capacities and factors were missing? Who are the actors and their 
responsibilities? What are the shared aims between the actors, the decisions that 
have been taken, what were the other options? Did it result in changes in the way 
you work, and if so, how? Is there a difference between large- and small-scale risks? 

 Part 4: CITY-WIDE PERSPECTIVE ON WORKING WITH 
VULNERABLE GROUPS/NEIGHBOURHOODS 

Talking about these capacities you mentioned, which are important for 
integrated risk management: Which of these are particularly important for 
working in low-stratus neighbourhoods/with vulnerable groups?  
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How to strengthen integrated risk management there? Are there other capacities that 
are important? What are capacities that exist there? How do you interact/with 
whom? What kind of capacity building is needed? 

Concluding: Thank you – do you have any questions for me? Is there anything we 
have not talked about yet, which would be relevant to discuss in this context? May I 
contact you again if I have follow-up questions? 
 
  

 


