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I.  Background 
 
A. Introduction 
 
1. Effectively addressing the needs of countries in fragile and conflict affected situations 
(FCAS)1

 

 has become a priority on the international development agenda in recent years. 
Although different organizations have emphasized various aspects of fragility, low capacity and 
political will, weak governance, disruptions or deficiencies in service delivery and the presence 
of violent conflict are common to many agency definitions of countries in fragile situations. The 
World Bank has identified 25 countries in fragile situations in the Asia and Pacific region in its 
2005 report while the ADB has 12 indicative FCAS in its 2007 policy framework paper. In total, 
these countries are home to about 500 million people in the region. As of 2009 there are 11 
countries classified as FCAS. 

2. World Bank & OECD.  Steps towards applying a formal differentiated approach to 
fragile states assistance efforts were first undertaken by the World Bank in 2001, with the 
establishment of the Low-Income Countries Under Stress (LICUS) Task Force and its approach 
paper for improving donor engagement in fragile states.2 The LICUS Initiative was subsequently 
launched in October 2002.3 The LICUS approach was rearticulated in 2005 to focus on the 
following priority objectives: (i) building state capacity and accountability, (ii) pursuit of an 
interlinked strategy between peace-building and development objectives, (iii) development of 
strong international partnerships and (iv) the adoption of a strong and flexible institutional 
response.4

 

 This updated directive emphasized stronger efforts for state-building, peace-building 
and capacity development than seen in the 2002 document. 

3. OECD-DAC established its Fragile States Group (FSG) in 2003 to facilitate and 
coordinate development partner activities for working effectively in fragile settings and oversaw 

                                                
1 The terminology applied to this agenda has evolved over time, from Low-Income Countries Under Stress (LICUS), 

weakly performing countries and fragile states to the generally accepted present term “fragile and conflict-affected 
situations”. Terms such as failed, failing or collapsed state also fall under the conceptualization of a fragile 
situation. The reference to “fragile situations or fragile and conflict affected situations" is generally preferred to 
“fragile states” or “weakly performing countries,” as it focuses the engagement on operational risks in specific 
conditions, rather than on a country in general.   

2 World Bank. 2002. World Bank Group Work in Low-Income Countries Under Stress: A Task Force Report. 
Washington, DC. 

3 World Bank. 2006. Engaging with Fragile States: An IEG Review of World Bank Support to Low-Income Countries 
Under Stress. Washington, DC. 

4 World Bank. 2005. Fragile States – Good Practice in Country Assistance Strategies. Operations Policy and Country 
Services.  Washington, DC. 

Asian Development Bank. 6 ADB Avenue, Mandaluyong City, 1550 Metro Manila, Philippines 
Tel +63 2 632 5467; Fax +63 2 636 2163; evaluation@adb.org; www.adb.org/evaluation 



2 

2 
A

ppendix 3 

the drafting of the Principles for Good International Engagement in Fragile States5 in 2005 
which aim to minimize unintentional harm and maximize positive impact of donor activities by 
engaging a variety of stakeholders, supporting existing dialogue and enhancing partnership 
efforts.6

 
  

4. Bilateral Agency Engagement. Bilateral development partners also began adopting 
their own differentiated approaches to fragile states engagement, with themes and key foci 
similar to those of the World Bank/OECD-DAC but modified to reflect each agency’s priorities. 
Table 1 provides a summary of various development agencies' approaches to engaging FCAS. 
 

Table 1: Summary of Select Development Agency Approaches to FCAS 
 

Organization ADB World Bank OECD-DAC DFID AusAID USAID 

Terminology 

Fragile and 
conflict affected 
situations; 
Fragile 
Situations7

Low-income countries 
under stress (LICUS); 
fragile states; fragile 
and conflict-affected 
countries  

Fragile 
states and 
situations 

Fragile 
states Fragile states Fragile states 

Objective for 
Engagement 

Improve aid 
effectiveness 

State-building, peace-
building and capacity 
development 

State- 
building 

State 
and 
peace- 
building 

Address 
development, 
economic, security 
and political 
issues in a 
comprehensive 
and sequenced 
way 

Strengthen US 
national 
security, 
improve 
development 
outcomes and 
enhance aid 
effectiveness  

Year 
Recognized 2007 2002 2005 2005 2006 2005 

 
B. ADB's Policies and Assistance to Fragile and Conflict Affected Situations 
  
5. ADB’s first involvement with an approach for engaging in situations of fragility took place 
with the 2000 drafting of ADB Guidelines on Dealings with De Facto Governments.8

 

 Although 
this was not a formal policy for fragile states per se, the guidelines reiterate the ADB Charter's 
mandate of non-interference in the political matters of member countries while outlining steps to 
be taken in the event of a forcible change in a state's government.  

6. A more specific involvement by ADB in the international fragile situations agenda began 
in 2004 with the circulation of ADB’s Approach to Weakly-Performing Developing Member 
Countries (WPDMCs) at the ADF IX Donor’s Meeting in Lisbon.9

                                                
5 OECD-DAC. 2005. Principles for Good International Engagement in Fragile States. Paris. 

 Intended to serve as a starting 
point for enhancing ADB engagement and improving aid effectiveness in countries showing 
limited development progress, the paper (i) proposed initial indicators and factors that underpin 
weak performance, (ii) outlined country analytical work and strategic partnerships with other 
donors as the two key pillars for improving assistance efforts in fragile situations and (iii) 
requested donor guidance on how to move forward in refining the approach. The ADF IX 
Donors’ Report (2004) reaffirmed the need to remain engaged while quickly operationalizing a 

6 OECD-DAC. 2005. Principles for Good International Engagement in Fragile States. Paris. 
7 Per 2008 Steering Committee on Fragile Situations decision. 
8 The guidelines define a de facto government as one which has assumed, or remains in, political control by means 

not provided for in the constitution of that country, i.e. via a coup d'etat, revolution or suspension of the constitution. 
See ADB, 2000. ADB Guidelines on Dealings with De Facto Governments, 10. Office of the General Counsel: 
Manila. 

9 ADB. 2004. ADB’s Approach to Weakly Performing Developing Member Countries: A Discussion Paper. Manila. 
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special approach for working in such country contexts.10

 

 In the Regional Capacity Development 
Technical Assistance for Supporting ADB Engagement in Fragile Situations (April 2009), ADB 
preferred the terminology fragile and conflict affected situations or fragile situations from weakly 
performing countries in reference to this typology. 

7. Rationale for Engagement and Differentiation. ADB's Medium-Term Strategy II in 
2006, the 2007 approach paper for FCAS,11

 

 and Strategy 2020 argued for a differentiated 
approach for fragile situations, based on the premise that these countries, or some parts of their 
territories, deserve special attention since normal operations may no longer be effective. Among 
low income countries, the FCAS are characterized to have more pronounced problems in 
governance, public administration, service delivery mechanisms, and are likely to be in 
situations of civil unrest.  

8. ADB's 2007 approach paper identified five key factors which highlight fragility: (i) weak 
policy, policy formulation and management capacity, (ii) small isolated market conditions, (iii) 
physical and social disruption linked to violent conflict, (iv) meager public sector resources and 
(v) volatility and unpredictability of aid.  
 
9. As the nature of governance and political economy will vary depending on country 
context, the 2007 approach notes the importance of determining which of these factors are most 
prevalent in any given setting before engagement. Three categories of governance are 
therefore outlined based on willingness to reform: (i) key leaders are committed, (ii) commitment 
is less advanced and (iii) no commitment exists. The four-way LICUS typology was also used by 
the ADB as a reference point for outlining possible models of engagement but modified as 
follows: (i) countries in prolonged political crisis, (ii) countries in post-conflict or political 
transition, (iii) countries with deteriorating governance or rising conflict risk and (iv) countries 
undergoing a gradual reform process. 
 
10. ADB's approach for working in fragile situations is based on two pillars: (i) selectivity and 
focus, and (ii) strategic partnerships, where ADB collaborates closely with other development 
partners to implement its commitments under the Paris Declaration vis-à-vis harmonization, 
alignment, ownership, and results-based management. Chart 1 summarizes the evolution of 
ADB policy relating to FCAS. 
 
11. For the 11 countries currently classified as FCAS, a total of 71 loan and grant operations 
were provided, for a total of $3.8 billion, and 204 TAs were approved for the amount of $161.2 
million. Afghanistan and Papua New Guinea are the two biggest recipients of loans/grants and 
technical assistance, followed by Solomon Islands and Timor-Leste which have more TAs than 
loan/grant operations. 
 
 
 
 
 

                                                
10 ADB. 2004. ADF IX: Development Effectiveness for Poverty Reduction. Manila. 
11 ADB. 2007. Achieving Development Effectiveness in Weakly Performing Countries (The Asian Development 

Bank’s Approach to Engaging with Weakly Performing Countries). Manila 
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Chart 1: Timeline of ADB Activities for FCAS Engagement, 2004-2009 
 

           
 
 
12. Country performance of FCAS.  IED's database on past evaluation results show that 
for countries currently classified as FCAS, country success rates tend to be below ADB wide 
average in the three periods considered (from 1990 to 2006 based on project/program 
approvals). Countries who have exited as FCAS in 2009 showed a more improved performance, 
with Lao PDR, Tajikistan, and to some extent Nepal, showing higher than ADB-wide average. 
 
C. Emerging Findings and Lessons Learned  
 
13. Over the last three years multilateral and bilateral agencies have conducted reviews and 
evaluations of their fragile states engagement activities, including the Midterm Review of the 
Pacific Strategy (2005–2009), IED's 2009 SES on Pacific Reforms, IEG's Review of World Bank 
Support to LICUS. The following lessons emerge from these various studies.12

 
 

                                                
12 Synthesis based on several agency findings. 

|    2004   | 2005 | 2006 |              2007                 |              2008                  |            2009 

ADB’s 
Approach to 

FCAS 
Discussion 

Paper 
circulated at 

ADF IX 
Donor’s 

Meeting in 
Lisbon, 
Portugal 
(March 
2004) 

Medium-
Term 

Strategy II 
outlines the 
rationale for 
engaging in 

fragile 
situations 

(May 2006) 

ADB commits to 
MDB Fragile 

States Working 
Group 

(March 2007) 

ADF IX 
Donor’s 
Report 

reaffirms 
need and 

support for a 
differentiated 
approach to 
countries in 

fragile 
situations 

(June 2004) 

FCAS 
approach 

paper 
approved 

(May 2007) 

ADB's Approach to 
Weakly Performing 

Countries circulated at 
the ADF X Donors' 

Meeting in Vientiane 
(November 2007) 

 

Steering 
Committee 
established 

(November 2007) 
 

Strategy 2020 
reiterates need and 

support for a 
differentiated 

approach to fragile 
states 

 (April 2008) 
 

Shifting the Focus to 
Fragile Countries 
consultant report 
commissioned 

(May 2008) 

R-CDTA 7269: 
Supporting ADB’s 

Engagement in 
Fragile Situations 

Approved 
(April 2009) 

 

Focal Point for 
Fragile and 

Conflict-Affected 
Situations identified 

(June 2008) 

Work Program Budget 
Framework pledges 

increase of 20% for TA 
resources for fragile 

situations 
(September 2008) 

PARD commissions case 
studies of Department’s 

capacity development and 
fragile states engagement 

efforts in select Pacific 
FCAS 

(June 2009) 

R-CDTA 7269 
consultants 
commence 

project 
implementation 

work 
(September 

2009) 
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14. State-building and capacity development. Moving beyond the focus on aid 
effectiveness and incorporating a state-building objective in assistance efforts for fragile 
situations have been identified as key aims for development agencies, with priority given to 
developing state capacity and  influencing governments in such settings.13 However, these are 
not easy goals to achieve: the experience of the World Bank indicates that such approaches 
require clearly defining what state-building involves, identifying what the World Bank's 
comparative advantage in this area is, stating precisely how operations in fragile situations 
should be done differently and considering how previous World Bank shortcomings in pursuing 
capacity development and governance objectives will be overcome. 14

 
  

15. Understanding the political economy context. Strong awareness of a recipient 
country's political economy and detailed knowledge of local conditions is essential; failure to 
adequately develop and utilize such information may result in overly technical approaches to 
engagement. The main lessons are to produce such analysis before initiatives are designed and 
use this to design strategies and projects, yet the findings indicate that this exercise is not 
common to all donors. 
  
16. The impact of parallel systems/channels. Government capacity weaknesses and the 
need to show results quickly in fragile settings have often led donors to use project 
implementation units for carrying out initiatives, due to their perceived greater effectiveness. 
Such approaches can yield short-term benefits but may hinder the long-term development of 
recipient institutions which will ultimately be tasked with such implementation responsibilities 
after donors disengage. Progressive integration of external implementing entities into 
government systems ought to be considered carefully by development agencies, yet findings 
suggest a considerable gap exists between donor rhetoric and reality in this regard.  
 
17. Prioritizing reforms. Reform efforts should be carefully prioritized and sequenced to 
avoid overwhelming the recipients, particularly in a FCAS where many things require attention. 
To date, global assistance efforts have not necessarily reflected such awareness. Focusing 
initially on incremental reforms which reduce the root causes of state fragility may be advisable, 
while being realistic about the duration required for such reforms to occur and what can 
reasonably be expected overall in a given country context. 
 
18. Flexible approaches. Given the fluid environment of many fragile states, donor 
programs should be flexible, responsive and allow for mid-course adjustments in projects based 
on feedback from the field. Assumptions made during design may not hold true during 
implementation and as such, an adaptable approach is advised. 
 
19. Coordination & Partnerships. Although limitations in recipient ownership and capacity 
can potentially limit coordination between development agencies and state governments, 
findings indicate coordination among and within donors also remain crucial but problematic 
elements of working in fragile settings. Despite awareness of the need for strong frameworks, 
differences in organizational priorities often reduce the meaningfulness of agency coordination 
in the field, and synergies between donors' projects may go unrealized. Improved efforts for 
inter and intra-agency coordination and building effective partnerships are necessary and 
should include actors such as NGOs, media outlets and faith-based organizations in addition to 
other development partners. 

                                                
13 Manor, J. (ed). World Bank. 2008. Successful Development in Fragile States. Washington, DC 
14 World Bank. 2006. Engaging with Fragile States: An IEG Review of World Bank Support to Low-Income Countries 

Under Stress. Washington, DC. 
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20. Involve local and non-state actors. Research findings have indicated that community-
level and non-state entities can play a valuable role in donor initiatives and in some cases have 
more constructive potential than higher levels of recipient government, though such lower-level 
actors are not always engaged by donors. Grassroots consultative and participatory processes 
for project planning and implementation were found to have a positive transformative effect on 
state-society relations and can contribute to a stronger social contract. 
 
21. Organizational support. Support by development agencies for implementing fragile 
states programming has been mixed. The 2006 World Bank IEG report found little progress in 
the way of enhancing staffing levels, qualifications or incentives for working in a fragile setting, 
while an AusAID report15

 

 noted that frequent turnover of donor TA personnel made it difficult to 
establish effective working relationships with recipient country counterparts. Enacting 
appropriate internal processes and support in regards to staffing and organizational restructure 
have been found to be important for overall agency effectiveness in working in fragile situations. 

II. Key Issues 
 
22. Based on the review of relevant literature, ADB's approach for dealing with countries in 
fragile situations and the constraints faced by them, the evaluation report will focus on three 
basic questions. 
 

1. Is ADB's approach in fragile and conflict affected situations relevant and 
properly resourced? To examine this in detail, the SES will focus on (i) finding 
whether the two pillars (Selectivity and Partnership) of the approach useful for FCAS 
engagement; (ii) are there other important elements in the approach that needs to be 
highlighted? (iii) are ADB resources provided to country teams appropriate and 
sufficient to carry out implementation of the programs? (iv) is the FCAS classification 
and selection process appropriate? and (v) what improvements can be made to 
strengthen the process? 

2. For countries who have exited as FCAS, how did they perform? The 2007 
approach paper recognized that elements of fragility do not disappear when a 
country shows a small improvement in performance scores that might move it above 
a cut-off point. Regional departments operating in countries that might not be 
classified as FCAS but that exhibit evidence of weak performance are encouraged to 
adapt elements of the approach in their operations. The SES will focus on these 
countries' experiences in terms of the two pillars, CPA ratings, and development 
indicators (i.e., MDG and growth performance indicators). 

3. What are the lessons from implementation performance? The SES will examine 
ADB operations from 2000 to latest available information, focusing on how they 
perform on key issues, such as: capacity development, sustainability, flexibility, 
innovation, analytical work, sequencing of reforms, non-sovereign engagement, 
among others. 

                                                
15 Baser, Heather. Technical Assistance Personnel in the Solomon Islands: What Can We Learn from the RAMSI 

Experience? European Centre for Development Policy Management: Netherlands. 
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III. Methodology 
 
A. Purpose & Objectives of the SES 
 
23. The purpose of this SES is to assess ADB’s support to FCAS. The study will examine 
ADB’s progress in assisting FCAS to date, identify key lessons learned, draw conclusions and 
make recommendations for further strengthening ADB's engagement in this area. The final 
report also provide inputs to the ADF X Midterm Review Meeting in November 2010. 
 
B. Scope & Focus 
 
24. The scope of this SES will cover (i) a broad-level strategy review and data analysis, (ii) 
specific country-based case studies.  The SES will be guided by (i) the contents of ADB’s 2007 
approach paper and (ii) emerging findings and international best practices for FCAS 
engagement. 
 
25. Since awareness on FCAS within ADB gained ground only in 2004 within the ADF 
context, and a formal FCAS framework was adopted only in 2007, it may be too early for an 
evaluation of actual project outcomes since the approach was endorsed. Hence, the SES will 
review the development of the FCAS framework, how such policy has been translated into 
ADB's country-level engagements, and how ADB has adapted its modalities, resources, 
business processes and internal practices to suit the unique requirements of FCAS. The SES 
will also look at the extent to which emerging findings and recommendations from other donors 
for working in fragile states have been considered and are applicable in formulating and 
delivering assistance to ADB’s FCAS. In order to provide lessons and recommendations for 
future engagement, this study will also examine FCAS-specific experience to determine the 
manner by which ADB has been providing assistance prior to 2007 and the extent to which ADB 
has changed its approach to the country as a result of the 2007 framework. 
 
26. With respect to country coverage, since FCAS are identified based on the CPAs done 
for ADF allocation, ADB has developed annual lists of countries in fragile situations based on 
the ADF IX and X allocation exercises. For inclusiveness, the strategy review of the SES should 
cover all the countries identified in these annual lists. Selection criteria for the country case 
studies take into consideration geographic representation, size of ADB support, and the findings 
of the desk reviews. Based on this, the case studies will focus on 3 or 4 countries.  
 
C. Approach & Methodology 
 
27. This study will be undertaken in three phases: (i) inception; (ii) data collection, analysis 
and write-up; (iii) field visits, consultation, review and finalization. Inception will consist of a 
stocktaking of ADB and other agency strategies and findings with respect to fragile states 
engagement, refining the methodology for the SES and piloting of the data collection 
instruments to be used. Additional information from other recent CAPEs (e.g., Lao PDR and 
Nepal) and SESs will be included as part of the analysis. The second phase will account for the 
main workload of the study for both the strategy review and country case studies. In phase 
three, the evaluation draft paper will be strengthened based on the field visits. 
 
28. Methodologies for both the strategy review and country case studies will consist of 
quantitative and qualitative elements. The following evaluation tools and techniques will be used 
in undertaking this evaluation: 
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• Literature review 
o Review the approaches and implementation experience of other donors: 

 Resource allocation 
 Economic and political analysis 
 Capacity needs assessment and development 

o Review how ADB is approaching, monitoring and evaluating its country-specific 
performance in FCAS: 
 Economic and sector work on FCAS 
 Country Partnership Strategies relating to FCAS 
 IED reports covering FCAS, e.g., ADF, capacity development, resident 

missions, etc. 
 Interface with government: project implementation units, etc. 
 Diagnostics, implementation or monitoring of activities done jointly with other 

development partners specific to FCAS. 
• Econometric/statistical analysis  

o To investigate relationships between development outcomes and ADB support, its 
magnitude, and CPA ratings across all FCAS. To investigate the degree of 
correlation between development assistance (including ADB input) and country 
performance. 

• Analysis of Resources and Outputs  : 
o Assistance portfolio – by modality, by sectoral priorities, analyzing the sequencing of 

investments and reforms and taking note of supportive investments (advisory or 
capacity development TA or studies, even evaluations) 

o Budgets for ESW and CPS analytical work; 
o Staff allocations and administrative budgets of RMs in FCAS vs. non-FCAS 

• Fieldwork in selected FCAS:  
o The country case studies will follow IED's standard criteria of relevance, 

effectiveness, efficiency, institutional development, impact and sustainability, to be 
selected based on the project's contribution to increasing the CPA scores of the 
FCAS. These project evaluations under the country results case studies will be 
undertaken in two stages. Phase 1 will involve a detailed review of the project 
documents (including reports and recommendations of the President, consultant 
reports, back-to-office reports, project performance reports, project completion 
reports), leading to an assessment of results. Phase 2 will involve site visits and 
interviews with project stakeholders (counterparts in the central and local 
governments, non-government institutions and development partners, and project 
beneficiaries) to compile quantitative and qualitative evidence on project inputs, 
outputs, outcomes and impacts. 

• Semi-structured interviews of: 
o ADB officers and staff 
o Government counterparts (then and now) 
o Academe and NGOs/civil society (to determine level of engagement by ADB) 

• Survey of awareness among selected staff working in FCAS regarding: 
o Issues/challenges unique to the FCAS where they are assigned; 
o 2007 ADB approach paper; and 
o Establishment of baseline data and design of survey questionnaire as basis for panel 

data that will track staff and stakeholder views over time. The methodology may 
include a bounded recall to be used for experiences from 2007-2010, with proposed 
follow-up survey in 2013 to cover 2010-2013 and again in 2016, to cover 2013-2016.  
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