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Failure to engage in fragile and conflict-
affected situations differently and in 
an innovative manner is likely to entail 
major human, social, economic, and 
security costs
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Introduction

Developing Asia on the whole has enjoyed a couple of decades of high 
economic growth and significant transformation. In the midst of this growing 
wealth and prosperity, however, abject poverty remains in poor countries as 

well as in pockets of emerging middle income ones. Many poor people in Asia and 
the Pacific live in countries with weak governance, ineffective public administration 
and rule of law, and civil unrest. These countries have been referred to variously as 
weakly performing countries, fragile states, low-income countries under stress, and 
countries in fragile and conflict-affected situations (FCAS).1 

FCAS deserve special attention. Fragility is costly for a country and its citizens, 
for neighboring countries, and for the global community. From the view point of 
development assistance, policies, principles, and operational approaches that 
development agencies normally apply can be ineffective. They may even risk 
adding to the difficulties nations already face in establishing the effective and 
legitimate institutions and leadership needed to transit to stability and sustained 
development over the long term. Failure to engage in these situations differently 
and in an innovative manner is likely to entail major human, social, economic, and 
security costs. For these reasons, the Asian Development Bank (ADB) has reviewed 
its experience to identify ways to work effectively in such settings.2 

1 Through most of the handbook, the term “fragile and conflict-affected situations” is used. 
However, in some instances, the abbreviation “FCAS countries” is used for brevity and clarity. ADB’s 
definition of fragile and conflict-affected situation is discussed fully in Chapter 1.
2 ADB reported on its engagement in FCAS during the Asian Development Fund (ADF) midterm 
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This handbook answers requests from ADB staff for guidance on what 
constitutes “working differently.” It encourages new thinking and mainstreaming 
of innovative engagement in fragile situations. All this aims to enhance the 
effectiveness of ADB’s financing and advisory services in these countries. Thus, the 
handbook is structured around two main aims: 

(i) To inform ADB staff of the issues they are likely to confront as they engage 
with fragile and conflict-affected situations, and to help ADB staff and 
other development practitioners to plan, design, and implement projects 
more effectively in fragile situations. 

(ii) To draw on the experience of ADB and other agencies to suggest 
approaches to handle these issues better. ADB has considerable 
operational experience in small, isolated, and vulnerable countries; in 
much larger countries in transition from closed to market-led economies; 
and countries emerging from conflict. The handbook also captures 
lessons from other multilateral organizations, such as the World Bank (see 
Appendix 1 for guides by other multilateral organizations).

The handbook follows the framework provided by ADB’s Approach to 
Engaging with Weakly Performing Countries (or the ADB approach to fragile 
and conflict-affected situations) adopted in 2007.3 The framework aligns with the 
Fragile States Principles adopted by the Organisation for Economic Co-operation 
and Development (OECD).4 

The handbook contains five chapters. The first chapter gives a brief overview 
of WHAT defines the fragile and conflict-affected situations, summarizing the 
evolving perspectives and highlighting the relevance in the developing Asia and 
Pacific context. The second chapter reiterates the point of WHY we should engage 
in FCAS differently, reflecting the lessons learned, new initiatives, and latest 
researches. The subsequent two chapters detail a structured account of HOW 
to engage in FCAS differently at country level, and during project design and 
implementation, providing concrete illustrations from actual program and project 
cases. The final chapter discusses areas for further consideration.

review in 2010 and ADF Replenishment Meeting in 2011. At the Third ADF XI Replenishment Meeting 
in March 2012, ADB committed to regularly report to development partners on its engagement in 
FCAS and to update its 2007 approach. See ADB. 2010. ADB Engagement in Fragile and Conflict-
Affected Situations, 2007–2009. Paper presented at ADF X Midterm Review Meeting. November 
2010. www2.adb.org/Documents/Reports/ADF/X/Session-5-Fragile-conflict-Affected-Situations.pdf; 
ADB. 2011. ADB Engagement in Fragile and Conflict-Affected Situations. Paper presented at ADF 
XI Replenishment Meeting. September 2011. Manila. http://beta.adb.org/sites/default/files/ADF-XI-
ADB-Engagement-Fragile-Conflict-Affected-Situations.pdf
3 ADB. 2007. Achieving Development Effectiveness in Weakly Performing Countries: The 
Asian Development Bank’s Approach to Engaging with Weakly Performing Countries. Manila.  
www.adb.org/documents/achieving-development-effectiveness-weakly-performing-countries 
-asian-development-bank-s-a 
4 OECD. 2007. Principles for Fragile States and Situations. Paris. www.oecd.org/dacfragilestates/ 
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In defining how to “work differently,” it is necessary to balance general 
guidance that can be applied across diverse situations with recognition that the 
specifics will vary according to the particular context. Indeed, every fragile situation 
calls for a unique response. Sometimes lessons from one context can be judiciously 
adapted and applied in another context, but innovative approaches are often 
needed. 

The practical examples in the handbook are drawn from the collective tacit 
knowledge of ADB’s operational staff. These examples include innovative, flexible, 
streamlined, and simplified approaches to project processing and implementation 
relevant in fragile and conflict-affected situations. Several case studies also 
demonstrate ADB’s development work in fragile and conflict-affected countries, as 
well as countries not in fragile situations, that may be applicable. 

This handbook does not introduce new policy or procedural requirements. 
Rather, it informs staff working with countries or regions in fragile situations about 
specific areas along the project cycle and in business processes that may need 
special consideration. It also highlights sensitive aspects of project preparation and 
implementation in the context of fragile and conflict-affected situations, including 
analysis of political economies. The handbook should therefore be read alongside 
the existing policies and procedural requirements of ADB’s business processes.5

5  ADB. 2003. Operations Manual. Manila. (www.adb.org/documents/operations-manual); See also 
ADB Streamlined Business Processes (http://lnadbg1.asiandevbank.org/ocs0178p.nsf); Operations 
Manual (http://lnadbg1.asiandevbank.org/spo0001p.nsf); and COSOpedia at http://wpqr2 
.asiandevbank.org/LotusQuickr/cosopedia/PageLibrary482575990005F02E.nsf/h_Toc/46543c4b4a6
e4b80482575a000308cb4/?OpenDocument
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What Is a Fragile and  
Conflict-Affected Situation?

A t least a quarter of the world’s people live in fragile and conflict-affected 
situations (FCAS)—affecting either an entire country or a region or area 
within a country—where the state is functionally and institutionally weak, 

is unable to effectively extend its authority, and political legitimacy is challenged 
by conflicting interests and values. Unsurprisingly, not a single, low-income country 
categorized as fragile or conflict-affected has been able to achieve even one 
Millennium Development Goal.6

FCAS typically refers to a country as a whole, and sometimes to a supra-
national territory that has been destabilized, but in the Asia and Pacific region, 
it is more likely to be applicable to subnational territories within countries. ADB 
distinguishes among four types of FCAS in Asia and the Pacific: fragile situations, 
conflict-affected situations, transitional situations, and subnational fragile situations.

Fragility and Conflict: Evolving Perspectives
There is no internationally agreed definition of fragility. However, most 
development practitioners have adopted the OECD definition: “a state with weak 
capacity to carry out the basic state functions of governing a population and its 
territory, and that lacks the ability or political will to develop mutually constructive 
and reinforcing relations with society (footnote 4).” Whereas earlier definitions 
highlighted the state’s ineffectiveness in service delivery, research has put explicit 
focus on the state’s authority and legitimacy as the underlying factors for fragility 

6  World Bank. 2011. World Development Report 2011: Security, Conflict and Development. 
Washington, DC. http://go.worldbank.org/QLKJWJB8X0 

1



6  Working Differently in Fragile and Conflict-Affected Situations

and which determine political stability and the effective delivery of services.7 This 
has important implications for how donors engage with fragile or conflict-affected 
countries. For instance, strengthening the capacity or authority of institutions that 
lack legitimacy can add to instability and further weaken public confidence in 
government. 

Fragility therefore reflects a mix of factors, including “instability, dysfunction, 
and illegitimacy that prevents the functioning of a state, its economy, and society.”8 
As noted in the World Bank report, the Societal Dynamics of Fragility, fragility can 
“best be understood as a continuum: societies can experience extreme state failure 
and violent conflict at one end, and varying degrees of fragility at other points in 
the continuum.” States can “jump” to and from different points on the continuum, 
though not necessarily in a linear fashion (Figure 1).9

ADB identifies fragile or conflict-affected countries as those of its developing 
member countries with weak governance, ineffective public administration and rule 
of law, and civil unrest (footnote 3). It distinguishes between fragility and conflict 
affected:

  Fragility reflects weakness in the state’s functional capacity to provide 
basic security within its territory, institutional capacity to provide for the 
basic social needs of its population, or political legitimacy to represent its 
citizens effectively at home and abroad.10 

  Conflict is a violent or nonviolent process in which two or more parties 
disagree about interests and values. Although it may provide an opportunity 
for change, if not managed correctly and peacefully, it can escalate into 
violence.11 Conflict can be a cause, symptom, or consequence of fragility; 
although some fragile situations are less associated with or dominated by 
conflict, as in the case of small Pacific island countries. However, a lack of 
state responsiveness may raise the risk of violence. 

 7 F. Stewart and G. Brown. 2010. Fragile States. United Kingdom: Centre for Research on 
Inequality, Human Security and Ethnicity, University of Oxford. (www.crise.ox.ac.uk/pubs/
CRISE%20Overview%203.pdf); See also OECD 2011. Supporting Statebuilding in Situations 
of Conflict and Fragility: Policy Guidance, DAC Guidelines and Reference Series. Paris.  
www.oecd.org/document/12/0,3746,en_2649_33693550_46623180_1_1_1_1,00.html
 8 O. Fiteu. 2009. Governance, Fragility and Conflict: Reviewing International Governance Reform 
Experiences in Fragile and Conflict-Affected Countries. Washington DC: Social Development 
Department, World Bank. 
 9 World Bank, Social Development Department, Social Cohesion and Violence Prevention Team. 
2011. Societal Dynamics of Fragility: Engaging Societies in Responding to Fragile Situations. 
Washington, DC. p. 7.
10 Country Indicators for Foreign Policy. 2006. Fragile States: Monitoring and Assessment. The Way 
Forward. Carleton, Ottawa: CIFP. www.carleton.ca/cifp/app/serve.php/1140.pdf 
11 Australian Agency for International Development. 2011. Framework for Working in Fragile 
and Conflict-Affected States: Guidance for Staff. Canberra. www.ausaid.gov.au/Publications/
Pages/1345_8687_9985_5238_2253.aspx
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 Fragile and Conflict-Affected Situations  
in Asia and the Pacific 
As noted above, a fragile and conflict-affected situation generally refers to a 
whole country; however, there are fragile situations in which subnational states 
have strong ethnic identities and autonomous governments pursuing their own 
agendas, with extreme variations in development performance and high levels of 
violent conflict.12 

In a list updated annually, ADB identifies fragile and conflict-affected countries 
based on its developing member country ranking in the country performance 
assessment and on some conflict considerations. Developing member countries 
in the 4th or 5th quintiles of the country performance assessments for 2 of the 
most recent 3 years, and those in conflict or postconflict situations, are considered 
FCAS countries.13 In 2011, ADB listed 11 FCAS countries, nine of them fragile and 
in the Pacific: Kiribati, the Marshall Islands, the Federated States of Micronesia, 
Nauru, Palau, Papua New Guinea, Solomon Islands, Tuvalu, and Vanuatu. The 
remaining two FCAS countries, Afghanistan and Timor-Leste, are conflict-affected 
(Appendix 2). 

12 J. Eldon and S. Commins. 2012. Towards a Framework for Better Donor Engagement in Fragile 
Federal States: Lessons from Balochistan. London: HLSP institute. www.hlsp.org/LinkClick.aspx?fileti
cket=1wBCQ5NePZs%3d&tabid=2526&mid=4839
13 ADB. 2008. Performance-Based Allocation of Asian Development Fund Resources. Operations 
Manual Bank Policies. OM Section A3/BP. Manila. (www.adb.org/documents/operations-manual); 
In line with the International Development Association (IDA), consideration for postconflict status 
includes (i) sufficient reduction of conflict to allow implementation of IDA-supported activities, 
(ii) reasonable expectation of continued stability, (iii) presence of an effective government counterpart, 
and (iv) evidence of strong international cooperation. See International Development Association. 
Fragile and Conflict-Affected States. (http://go.worldbank.org/RPX3HTLF40); and International 
Development Association. 2001. Adapting IDA’s Performance-Based Allocations to Post-Conflict 
Countries. Washington, DC. http://siteresources.worldbank.org/IDA/Resources/Seminar%20PDFs/
performanceANDallocations.pdf

Figure 1 Fragility Continuum in Asia and the Pacific

Source: ADB.

• Small, isolated, underdeveloped markets
• Limited resources and infrastructure
• Weak, social, political, and security systems
• Inadequate core functions of state
• Vulnerable to climate change and 
   naural disasters

• Social and economic disruption
• Weak governance and core state function
• Damage to infrastructure
• Disruption of service provision
• Democratic/transitional/de facto government

• Economies may be growing
• Reform processes constrained by
   poor state capacity
• Essential services delivery reamins inadequate

Fragile situations
Resilient/table
situationsTransitional situations

Conflict-affected situations
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Some countries in the region are no longer identified as fragile or conflict-
affected and may therefore be classified as in a transitional situation. Nepal has 
come under this category since 2008. Such countries have left fragility or conflict 
behind, and their economies are exhibiting some capacity for self-sustained growth, 
in part because of improved governance and structural reforms. However, because 
they continue to display broad weaknesses in the institutional and human capacity 
needed to deliver essential public goods and services, the risk of relapsing into 
fragility remains. The four situations in Asia and the Pacific that ADB refers to as 
fragile and conflict-affected are discussed in details below. 

Fragile Situations
The nine fragile countries in the Pacific are small and geographically isolated, 
often with scattered, low density populations and underdeveloped markets. 
Opportunities for economies of scale and scope, as well as human and financial 
resources and infrastructure, are limited and highly dependent on aid flows. Core 
state political, security, and service delivery functions are weak, unstable, and 
concentrated around urban areas. Countries in these fragile situations may also be 
particularly vulnerable to climate change and disasters.

Small size and long distances to major markets have a determining impact on 
the economic prospects of these fragile countries.14 Improving the environment to 
broaden now highly constrained opportunities for private sector development is 
therefore critical for economic growth. Indeed, it is essential for creating jobs for 
the growing number of unemployed youth. Scattered geography with few urban 
market centers and high factor costs are fundamental constraints on private sector 
development (footnote 14). Others include

(i) the pervasive state role in many aspects of the economy; 
(ii) inadequate access to finance; 
(iii) outdated and inadequate business laws and regulations; 
(iv) substandard and inadequate infrastructure; and 
(v) lack of competition because of small market size, public or private sector 

monopolies, and ineffective regulation.15 

Fragile countries suffer weak public governance in part due to a difficulty 
in attracting and retaining needed expertise and an inability to build what the 
2011 World Development Report terms “inclusive enough coalitions” that create 
incentives to invest trust, loyalty, and resources in public institutions. Capacity to 
perform core state functions—such as policy formulation, economic management, 

14 World Bank. 2011. Pacific Futures. Discussion Note. Sydney; and D. Porter, T. Haque, and A. 
Bottril. 2010. Solomon Islands Growth Prospects: Constraints and Policy Priorities. Discussion Note 
No. 57795. Washington DC: World Bank. http://siteresources.worldbank.org/INTPACIFICISLANDS/
Resources/SourcesofGrowthSummary.pdf
15 ADB. 2009. ADB’s Pacific Approach 2010–2014. Manila. www.adb.org/publications/adbs-pacific-
approach-2010-2014 
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public financial management and procurement, revenue generation, and civil 
service management—therefore remains limited and prospects highly uncertain.16 
As a result, the state is unable to respond consistently and equitably to societal 
demands, increasing the risk of political instability and violence.17 

Conflict-Affected Situations
Conflict-affected situations—conflict or post-conflict, national or subnational—
are those in which significant social and economic disruptions lead to weak 
governance, extensive damage to infrastructure, and disruption of service provision. 
Governments affected by conflict may be democratic, transitional, or de facto.18 
United Nations peacekeeping or peacebuilding missions may also be present. A 
conflict-affected situation is not the phase of emergency that immediately follows 
the end of a conflict, requiring emergency measures.19

Among countries ADB lists as conflict-affected, Afghanistan is currently 
considered the world’s most dangerous country for women, while it is second 
only to the Republic of Chad in the UN ranking of countries with the highest 
child mortality.20 This reflects serious weaknesses in social, political, and security 
systems after 3 decades of civil unrest, political instability, and ineffective law 
and order. Although the country has made significant progress in reconstruction 
and development, it has been compromised by ongoing conflict and weak state 
institutions. 

The security situation in Afghanistan makes it difficult to keep project 
preparation and implementation on track. Security issues also raise the cost of 
doing business—they contribute to higher-than-average project costs—in part 
because they reduce consultants’ and contractors’ interest in projects and limit 
competition, raising quality concerns. A lack of capacity in government agencies 

16 The latest World Bank government effectiveness ranking placed all ADB fragile 
developing member countries at levels 4 and 5, except for Nauru, which is at level 6 (level 
1 being the most effective and level 6 the least). Five of ADB’s nine fragile developing 
member countries improved government effectiveness during 1996–2007, but are still rated 
poorly. The other four experienced a decline. D. Kaufman, A. Kraay, and M. Mastruzzi. 2008. 
Governance Matters VII: Governance Indicators for 1996–2007. Washington, DC: World Bank.  
www.govindicators.org 
17 The relationship between social fragmentation, political instability, and violent conflict 
in the fragile Melanesian fragile developing member countries is explained in S. Dinnen,  
D. Porter, and C. Sage. 2010. Conflict in Melanesia: Themes and Lessons. Background Paper for 
World Development Report 2011. Washington DC: World Bank. 
18 ADB. 2000. Memo re De Facto Governments (14 August 2000). Manila. 
19 ADB. 2004. Disaster and Emergency Assistance Policy. Manila. (www.adb.org/documents/
disaster-and-emergency-assistance-policy); and ADB. 2004. Disaster and Emergency Assistance. 
Operations Manual Bank Policies. OM Section D7/BP. Manila. www.adb.org/sites/default/files/
OMD07_15jun04_0.pdf 
20 United Nations Children’s Fund. 2011. The State of the World’s Children 2011. New York.  
(www.unicef.org/infobycountry/files/SOWC_2011.pdf); In 2009, Afghanistan’s estimated under-5 
mortality rate per 1,000 live births was 199. 
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compounds the problem. Some of these challenges are addressed by outsourcing 
project preparation and implementation to design engineers and supervision 
consultants engaged through the multitranche financing facility (MFF). Contract 
modalities are also modified to attract high-quality contractors. These approaches 
yield results without compromising principles of governance, transparency, 
competition, or efficiency. 

Timor-Leste, meanwhile, is on the way to recovery. The country’s oil wealth 
contributed to a dramatic fiscal expansion in the aftermath of the conflict in 2006, 
therefore boosting service delivery, cash transfers, and infrastructure spending 
to support its peacebuilding and statebuilding efforts.21 It still faces shortfalls in 
the availability of experienced and qualified government staff and the evolving 
mandates of some key agencies, which continue to constrain the delivery of basic 
services. Security problems have subsided, and state legitimacy and people’s 
engagement and trust are being built. The creation of an enabling environment for 
private sector-led economic growth is hampered by poor infrastructure connectivity 
as well as broad weaknesses in public sector management. 

Both Afghanistan and Timor-Leste need investment in critical infrastructure 
and in developing human and institutional capacity. The growth of modern and 
competitive private sectors must be supported. Statebuilding and peacebuilding 
must be strengthened by developing rural livelihoods, empowering communities, 
improving community relations, and increasing public confidence in the system of 
government through mechanisms of accountability, transparency, and participation. 

Transitional Situations
A country’s transition may take place over 
a generation—between 15 to 30 years. 
Transitional situations include countries exiting 
fragility conflict, or other significant social or 
political upheaval, and wherein economies 
may be growing. Typically, however, reform 
processes are constrained by weak state capacities or poor governance. Delivery of 
essential services remains inadequate. Some countries may no longer be identified 
as fragile or conflict-affected per se, but the fragility risk remains.

Social and economic exclusion and widening inequality are ongoing concerns 
in such countries. In Nepal, for example, the government must act quickly to deliver 
needed public services in rural and remote areas and preempt the deep frustration 
that can feed unrest and agitation by indigenous communities. Economic reform is 
needed even as the state struggles to effectively maintain peace and order amid a 
protracted and disruptive peacebuilding process.

21 D. Porter and H. Rab. 2010. Timor-Leste’s Recovery from the 2006 Crisis: Some Lessons. Input 
Report to World Bank. World Development Report 2011. Washington DC: World Bank. 

A country’s transition 
may take place 
over a generation—
between 15–30 years
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Close attention is therefore required to the inclusiveness of economic growth. 
This is true in Vanuatu, for example, which has become one of the fastest-growing 
economies in the Pacific, driven primarily by deregulation in the airline industry, 
construction, and aid inflows. However, growth has been confined largely to 
urban enclaves, generating few jobs in rural areas, while as a Pacific country it 
remains highly vulnerable to disaster. Its remoteness, small market size, and limited 
absorptive capacity are key constraints to implementing external assistance. 

Subnational Fragile Situations 
While there have been no interstate wars in the region in the past decade, 
subnational fragile situations are a widespread problem in Asia, affecting nearly 
two-thirds of the countries in South and Southeast Asia. Whereas most of Asia 
is rapidly developing, fragile, subnational areas typically lag in key development 
indicators. Many of these regions have been afflicted by conflict for decades, 
leading to protracted cycles of underdevelopment, poor governance, and 
instability. These conditions often create an environment that stifles local economic 
growth, prevents integration into national and regional economies, and leads to 
deteriorating social services and a consistently high level of violent conflict.22 
Countries with subnational fragile situations include Pakistan, the Philippines, and 
Sri Lanka. 

The conflict in Khyber Pakhtunkhwa Province and the Federally Administered 
Tribal Areas (FATA) in early 2009 led to one of the worst security crises in Pakistan’s 
history, displacing millions of people and severely disrupting lives, livelihoods, and 
the provision of public services.23 ADB and the World Bank, in coordination with the 
European Union, the UN, and the government, carried out a detailed post-conflict 
needs assessment in five districts of Khyber Pukhtunkhwa and FATA, where conflict 
had internally displaced more than 2 million people. The assessment formulated a 
framework and action plan to rehabilitate affected areas.24

In the Philippines, conflict is concentrated in the Muslim-majority areas of central 
and southwestern Mindanao, where over 120,000 have been killed in fighting since 
the 1970s between the military, the armed wing of the Communist Party, the New 
People’s Army, and two Muslim separatist groups.25 Although religious differences 
have partly shaped the conflict, at its roots is a clash of interests in land and other 
natural resources, and identity issues emerging from the de facto second-class 

22 The Asia Foundation. Forthcoming. Aid to Subnational Conflict and Post-Conflict Areas: 
Conceptual Framework and Research Design. (Draft as of 1 March 2011).
23 World Bank. Pakistan: Projects, Programs & Results. www.worldbank.org.pk/external/default/mai
n?menuPK=293083&pagePK=141155&piPK=141124&theSitePK=293052
24 ADB. 2011. Asian Development Bank and Pakistan: Fact Sheet. Manila. www.adb.org/publications/
pakistan-fact-sheet?ref=countries/pakistan/publications
25 S. Schiavo-Campo and M. Judd. 2005. The Mindanao Conflict in the Philippines: Roots, Costs, 
and Potential Peace Dividend. Conflict Prevention and Reconstruction. Paper No. 24. Washington 
DC: World Bank. 
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status of much of the Moro population (footnote 25). Many other lines of conflict 
also contribute to violence such as the terrorist acts of the Abu Sayyaf Group, and 
clan feuds, creating an atmosphere of fear, poverty, and social division. Though 
affected areas represent just a fraction of Mindanao, the entire island has suffered 
the adverse effects.26 ADB’s Mindanao operations have focused on increasing 
access to infrastructure in rural areas; promoting agrarian reforms and rural growth; 
improving human capital, particularly through investments in qualitative education; 
and supporting peace initiatives, capacity building, and governance.27

For nearly 3 decades, Sri Lanka faced several parallel and partly interlinked 
conflicts at different levels of magnitude, and different stages of violent/non-violent 
manifestation. Factors associated with the exacerbation of violent conflicts included 
the politicization of ethnicity; poverty; social status; and lack of access to political 
power, educational mobility, and economic opportunity. Smaller-scale, usually 
localized, conflicts also erupted in competition over resources.28 ADB undertakes a 
conflict risk assessment for all its projects in the conflict-affected areas, which has 
helped the organization to maintain project implementation during the conflict. 
ADB coordinates closely with its development partners on strategies for assessing 
and addressing Sri Lanka’s humanitarian and development needs, in line with the 
government’s national and provincial development plans and priorities.29 

Fragility Continuum
As noted, the three types of fragile and conflict-affected situations—fragile 
situations, conflict-affected situations, and transitional situations—are not mutually 
exclusive or static. They are best considered on a dynamic continuum (Figure 1) 
extending from extreme fragility—in which states and societies are incapable 
of establishing peace and order or institutions to overcome internal or external 
stresses—to resilient, stable conditions in which citizens’ expectations of the state 
(such as to provide security or services) are balanced with the state’s expectations 
of citizens (for example, loyalty, trust, and taxation). 

Few countries that have gone through conflict are truly postconflict. As the 
2011 World Development Report made clear, every civil war since 2003 has been 
in a country with previous experience of civil war; although countries may succeed 
in dealing with one kind of conflict, such as violent political contests, they may 

26 Mindanao Development Authority. 2011. Mindanao 2020: Peace and Development Framework 
Plan 2011–2030. Davao City. http://minda.gov.ph/site/About-MinDA/downloads/Mindanao-2020/
Executive-Summary
27 J. Mangahas. 2010. Making a Difference in Mindanao. Manila: Asian Development Bank.  
www.adb.org/publications/making-difference-mindanao
28 World Bank. Sri Lanka: The Conflict Environment. siteresources.worldbank.org/INTPRS1/
Resources/PRSP-Review/srilanka.pdf
29 ADB. 2010. ADB Engagement in Fragile and Conflict-Affected Situations, 2007–2009. Discussion 
Paper for the ADF X Midterm Review Meeting. Manila. 18–19 November. www2.adb.org/Documents/
Reports/ADF/X/Session-5-Fragile-conflict-Affected-Situations.pdf
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then face high levels of violent crime. It is therefore important to recognize that the 
progress along the continuum need not imply a linear process; societies typically 
move along the continuum as they respond to opportunities, threats, or shocks.30 
Many are able to achieve the transition on a sustained basis, whereas others suffer 
the consequences of long-term decline in effective public authority.31

30 World Bank. 2012. Societal Dynamics and Fragility: Engaging Societies in Responding to Fragile 
Situations. Washington DC. p. 7. 
31 L Chauvet and P Collier. 2006. Helping Hand? Aid to Failing States. DIAL Working Paper 
2006/14. (http://mail.dial.prd.fr/dial_pagesperso/dial_chauvet/workingpapers/helpinghand.pdf); 
and M. Moore, A. Schmidt, and S. Unsworth. 2009. Assuring Our Common Future in a Globalised 
World: The Global Context of Conflict and State Fragility. Background Paper. London: Department 
for International Development.
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Why Do We Need to Work 
Differently in Fragile and  
Conflict-Affected Situations?

T he abnormal circumstances brought about by fragility and conflict require 
special attention. FCAS countries lag far behind in development as a result 
of political instability, weak governance, economic and geographic isolation, 

repeated cycles of violence, and vulnerability to climate change and disasters. For 
development aid to be effective, modes of engagement must be customized to 
the specific needs and local context of the affected country. Working differently 
in countries experiencing fragile or conflict-affected situations and helping them 
achieve and maintain peace and political stability are prerequisites to economic 
growth in these countries. From a broader perspective, addressing these “weaker 
links” of economic growth could help boost the overall economy in Asia and the 
Pacific. 

Fragility Matters in Development
Despite international efforts to foster global peace and prosperity, in many 
countries, fragility and conflict persist, making this a primary development challenge 
and priority for the international development community. As a result of terrorism, 
violence, civil unrest, organized crime, and political instability, many countries in 
Asia and the Pacific suffer from weak institutional capacities and poor governance, 
economic and social disruption, and insecurity. Many are also vulnerable to 
climate change and disasters that cause extensive damage to infrastructure. These 
scenarios place these countries in fragile and conflict-affected situations. 

2
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While the share of official development assistance to FCAS countries doubled 
in the decade to 2009 to $46 billion, or 37% of total assistance,32 the repeated 
cycles of political instability and criminal violence, lagging growth, and stagnant 
human development indicators in these countries contrast sharply with rapid 
poverty reduction in many parts of the rest of the world. 

In addition to the growing alarm about chronically poor economic and 
human indicators, the priority given to FCAS countries also reflects concern about 
recurring violent conflict and the performance of external development agencies 
in these situations. Weakly performing states are more likely to experience large-
scale and violent civil conflict than other low-income countries.33 The problems of 
trafficking in arms, people, and drugs; corruption and the illicit flow of money; and 
other spillover effects of violence in one country also compromise the stability of 
neighboring countries and regions (footnote 6). 

Development agencies now appreciate the ways in which badly coordinated 
and poorly designed and conceived interventions in fragile and conflict-affected 
situations can do harm34 by compounding stresses and tensions, changing the 
political dynamics of a country. As a result, they risk undermining the functional 
legitimacy of the state by disrupting the relationships of accountability between 
civil society and the government.35 

 Peace and Political Stability Are Prerequisites  
to Economic Growth 
ADB’s Asia 2050 study, published in 2011, postulates two scenarios for Asia’s 
growth trajectory: the Asian Century and the Middle Income Trap. The optimistic 
Asian Century scenario assumes that the 11 economies with a demonstrated 
record of sustained convergence to best global practice over the past 30 years or 
so continue this trend over the next 40 years and that some economies aspiring 
to modest growth will become convergers by 2020. In this scenario, Asia will take 
its place among the ranks of the affluent on par with those in Europe today; some 
3 billion additional Asians will become affluent by 2050. The pessimistic Middle 
Income Trap scenario assumes that these fast-growing converging economies fall 
into that trap in the next 5–10 years, without any of the slow- or modest-growth 
aspiring economies improving their record.

32 OECD. 2011. International Engagement in Fragile States: Can’t We Do Better? OECD, Paris. 
www.oecd.org/dac/conflictandfragility/internationalengagementinfragilestatescantwedobetter.htm
33 World Bank. 2002. World Bank Group Work in Low-Income Countries under Stress: A Task Force 
Report. Washington, DC.
34 M. Anderson. 1999. Do No Harm: How Aid Can Support Peace or War. London: Lynne Rienner.
35 D. Porter and D. Craig. Forthcoming. Winning the Peace: New Institutions and Neo-patrimonialism 
in Post-Conflict Cambodia. University of Michigan Press; S Bellina et al. 2009. The Legitimacy of the 
State in Fragile Situations. Report for the OECD DAC International Network on Conflict and Fragility. 
Oslo: NORAD and Paris: Ministere Des Affaires Etrangeres et Europeenes.
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The study recognizes conflict as one of the major factors that could jeopardize 
Asian growth. More conflicts are seen in Asia than elsewhere and their frequency 
has not declined (Figure 2). While devastating for individual countries or areas, 
these conflicts have not yet derailed economic development in Asia as a whole. 
But they serve as a reminder that stability and lack of violence cannot be taken 
for granted. Without peace and political stability, the necessary transport and 
infrastructure to integrate Asian economies will not be built. 36 

Moreover, a quantitative study by the International Monetary Fund is one 
of many that have traced the multiple channels through which political instability 
undermines economic growth.37 Using a dataset of 169 countries during 1960–
2004, the study demonstrated the harmful effects of political instability on total 
factor productivity growth and, to a lesser extent, by discouraging physical and 
human capital accumulation. 

Similarly, the evidence in the 2011 World Development Report suggests that 
insecurity has now become the primary development challenge. It underscored 
the links between repeated cycles of political and criminal violence and economic 

36 ADB. 2011. Asia 2050: Realizing the Asian Century. New Delhi: Sage Publications.  
www.adb.org/publications/asia-2050-realizing-asian-century
37 A. Aisen and F.J. Veiga. 2010. How Does Political Instability Affect Economic Growth. IMF 
Working Paper. Washington DC: International Monetary Fund. (www.imf.org/external/pubs/ft/
wp/2011/wp1112.pdf). See for example P. Collier. 1999. On the Economic Consequences of Civil 
War. Oxford Economic Papers 50 (4): 168-83; A. Hoeffler and M. Reynal-Querol. 2003. Measuring 
the Costs of Conflict. Washington DC: World Bank; J. Restrepo et al. 2008. Estimating Lost Product 
Due to Violent Deaths in 2004. Unpublished background paper for the Small Arms Survey. Geneva/
Bogota: Small Arms Survey.

Figure 2 Armed Conflicts by Region, 1946–2010

Source: Uppsala University. Department of Peace and Conflict Research. Charts and Graphs. 
(Accessed 15 June 2012). www.pcr.uu.se/research/ucdp/charts_and_graphs/
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growth, human development, and environmental sustainability. The report’s central 
message is that providing citizens security, justice, and jobs through institutions 
that are effective, legitimate and inclusive is the key to breaking cycles of violence. 

Creating such institutions and leadership is particularly difficult in fragile and 
conflict-affected situations. People are frequently reluctant to invest trust and 
loyalties or provide revenues or skills to public authorities. Institutional changes 
are often risky—dismantling patronage systems, devolving power, or creating 
effective supreme audit agencies result in winners and losers and therefore as 
much resistance as popular support. Moreover, institutional change takes time—
even the fastest transitions from fragility and violent conflict have typically taken 
between 15 and 30 years. 

After surveying the experience of countries able to successfully exit from 
conflict over the long term, the 2011 World Development Report found two 
distinctive patterns. First, leaders in successful transitions were able to restore 
confidence in collective action by credibly signaling to the population that their 
core concerns were being addressed. Core concerns will vary from country to 
country; they might be about security and public safety, about how officials are 
appointed, or how livelihoods are enabled or services delivered. These signals 
were a prelude to embarking on the more difficult challenge of institutional 
transformation in particular, institutions that deliver security, justice in public wealth 
distribution, and economic opportunities and jobs (footnote 6).

 Knowledge of Local Context Is Essential  
to Aid Effectiveness
In view of the interrelationships among 
state stability, fragility, aid effectiveness, and 
development, ADB recognizes that to be 
effective its mode of engagement must be 
tailored to address both the specific needs 
of the affected countries and the drivers 
of conflict and fragility. Applying the same 
approaches to fragile and conflict-affected 
situations as used in better performing 
countries may not prove beneficial over the 
long term. Understanding the peculiarities 
and development dynamics of FCAS countries is a prerequisite to coherent and 
relevant development assistance. The need for a differentiated engagement is 
emphasized by the ADB Independent Evaluation Department’s assessment of 
ADB’s support to FCAS.38

38 ADB. 2010. Asian Development Bank’s Support to Fragile and Conflict-Affected Situations. 
Special Evaluation Study. Manila. www.adb.org/Documents/SES/REG/SES-REG-2010-45/default.asp
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The same holds true with the experience of the international community in a 
conflict-affected country. The 2011 World Development Report stresses that when 
development partners tried to improvise in a very complex and volatile setting, they 
were hampered by the lack of knowledge on sociopolitical realities, inadequate 
understanding of the culture, and the complicated internal political relationships 
that existed in the conflict-affected country. Transplanted best practices from other 
country experiences can undermine the search for tailored and context-specific, 
best-fit approaches, especially in fragile situations (footnote 6). 

Moreover, greater attention on fragile and conflict-affected situations is not 
reflected in improved results. Much of the aid delivered in response to conflict 
or fragility does not address the drivers of conflict and institutional weakness, but 
deals only with the direct consequences, such as the decline in social services. 
As made clear by the 2011 World Development Report, development partners 
have paid insufficient attention to local context and relied instead on importing 
“best practices” and mimicking institutional forms from the developed world. They 
have poorly appreciated the political economy of reform and the kinds of political 
alignments needed between domestic stakeholders and external agencies to 
ensure that available resources, skills, trust, and loyalties are directed into durable 
institutional forms that adequately respond to public expectations of the basics—
security, justice, and jobs. Rather than engaging over the long term—reflecting the 
generational commitment needed to transform institutions—they have focused on 
changes presumed to be achievable over short time spans. Such approaches have 
often foundered on political opposition, economic constraints, and the failure to 
align with the incentives of key actors or social norms that emerge outside the 
state, but that are central to how it is able to perform. The report concludes that 
rather than copying programs that have been used elsewhere, adapting their 
design to local context can ensure that they will deliver results within local political 
dynamics (footnote 6).
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How Do We Approach Fragile  
and Conflict-Affected Situations?

A DB’s 2007 Approach to Weakly Performing Countries embeds the guiding 
principles of flexibility, sustainability, and partnership, and is based on 
the pillars of (i) selectivity and focus, and (ii) strategic partnerships. The 

ADB Independent Evaluation Department (IED) special evaluation study concludes 
that ADB’s approach to fragile and conflict-affected situations is relevant, and a 
differentiated engagement is needed (footnote 38). 

As a member of the Steering Group of the International Dialogue on 
Peacebuilding and Statebuilding, ADB’s engagement in fragile and conflict-
affected situations is being aligned with the New Deal for International 
Engagement in Fragile States (New Deal).39 ADB’s approach is consistent with the 
actions highlighted by the New Deal, including providing timely, transparent, and 
predictable assistance; promoting the use of country systems; joint donor risk-
mitigation strategies; and more effective capacity development. ADB’s policies and 
operational commitments are also consistent with the thrust and recommendations 
of the 2011 World Development Report. ADB continues to learn from the 
operational and programmatic experiences of development partners, including the 
World Bank, OECD Development Assistance Committee members, and the g7+ 
partners involved in the New Deal discussions.

39 Members of the International Dialogue on Peacebuilding and Statebuilding, including ADB, 
endorsed the New Deal for Engagement in Fragile States at the 4th High-Level Forum on Aid 
Effectiveness. International Dialogue on Peacebuilding and Statebuilding. A New Deal for Engagement 
in Fragile States. www.oecd.org/international%20dialogue/anewdealforengagementinfragilestates.
htm

3
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 Adopting the 2007 ADB Approach  
to Weakly Performing Countries
In 2007, the multilateral development banks committed to closer collaboration in 
fragile situations,40 while ADB adopted the 2007 Approach to Weakly Performing 
Countries (which it now refers to as fragile and conflict-affected situations or FCAS 
countries). ADB has a framework for identifying FCAS countries and planning and 
implementing appropriate interventions (footnote 3). The two pillars of the 2007 
approach—as noted, selectivity and strategic partnerships—are consistent with the 
OECD Fragile States Principles. The approach also highlights the need for flexible 
institutional responses and modalities, working with non-state actors in civil society, 
adjusting staffing levels, and strengthening incentives to enhance staff motivation 
to work and locate in a FCAS country.

ADB’s classification of developing member countries as fragile or conflict-
affected in no way impairs the country’s membership standing. Rather, the 
designation of weak performance or fragility is intended to draw attention to the 
challenges the country faces, and is therefore aimed at improving the effectiveness 
of ADB’s assistance in providing access to resources and support, and achieving 
development objectives. 

ADB recognizes that working in FCAS 
countries involves a greater commitment of 
resources and time, and greater risk. FCAS 
countries require a significantly different and 
long-term engagement given apparently 
intractable problems for which a short-term 
response is insufficient. 

Further, no single agency or actor can 
provide all the resources needed to address the challenges. Cooperative strategies 
among the main development partners are needed that pool and share each 
partner’s unique or specific human and financial resources to work toward common 
plans, goals, and results. 

ADB recognizes a range of performance and fragility. A country may not be 
classified as fragile or conflicted-affected, but may nonetheless exhibit evidence 
of weak performance and fragility.41 Fragility may also manifest itself in the whole 

40  African Development Bank, Asian Development Bank, Inter-American Development Bank, 
European Bank for Reconstruction and Development, and World Bank. 2007. Report of the MDB 
Working Group Toward a More Harmonized Approach to MDB Engagement in Fragile Situations. 
Meeting of the Heads of MDBs and MFIs. http://siteresources.worldbank.org/INTLICUS/Resources/
Report_of_the_MDB_Working_Group.pdf
41 In 2007, the multilateral development banks adopted a definition for fragile states and situations as 
follows: (i) an absolute cutoff point of an average Country Policy and Institutional Assessment country 
rating of 3.2 or less, or (ii) the presence of UN and regional peacekeeping or peacebuilding missions 
during the past 3 years. See Inter-American Development Bank. 2007. Development Banks Commit 

Working in fragile 
and conflict-affected 
situations involves a 
greater commitment 
of resources and 
time, and greater risk



How Do We Approach Fragile and Conflict-Affected Situations? 23

country, or a specific area within the country. ADB acknowledges that weak 
performance and fragility do not disappear when a country designated as fragile or 
conflict-affected shows a small improvement in its scores on the country performance 
assessment that might move it off the annual list of identified FCAS countries. 

ADB, therefore, encourages country teams working in such countries to 
consider the modalities, tools, and instruments appropriate for the context. A 
menu of available financing modalities allows ADB to operate more flexibly with 
fragile and conflict-affected situations. This is especially useful, since there is 
considerable variation among countries in political economy, development needs, 
capacity constraints, and reform orientation. It is important to determine, in any 
country or particular situation, which elements are most relevant.

Lessons from the special evaluation study. As noted, the IED assessment of 
ADB’s support to fragile and conflict-affected situations in 2007–2009 concluded 
that ADB’s approach to fragile and conflict-affected situations is relevant, but a 
differentiated engagement is needed (footnote 38). Its three key lessons are fully 
consistent with the recommendations of the 2011 World Development Report. 

First, a programmatic approach to fragile and conflict-affected situations 
is appropriate to make project processing and implementation more efficient.42 
Flexibility to deal with the unseen and responsiveness to adaptive learning should 
be the important elements of operations in FCAS countries, wherein significant 
adjustments during project implementation are likely to exist.

Second, relaxing business processes and procedures does not offer a 
sound solution to avoiding delays in project implementation, in that it can raise 
governance issues. A deeper understanding of the country contexts, the influence 
of political economy on programming counterparts and implementation, more 
astute and simpler project designs, and consistent and longer term commitment 
to working in the country are critical ingredients for efficiency and effectiveness. 

Third, many projects in fragile and conflict-affected situations have been 
effective. Establishing temporary mechanisms has been critical to helping projects 
achieve intended outputs and outcomes. And some Pacific countries have realized 

to Closer Collaboration Working in Fragile Situations. News release. 20 October. (www.iadb.org/
NEWS/articledetail.cfm?artid=4092&language=En); African Development Bank, Asian Development 
Bank, Inter-American Development Bank, European Bank for Reconstruction and Development, and 
World Bank. 2007. Report of the MDB Working Group Toward a More Harmonized Approach to MDB 
Engagement in Fragile Situations. Meeting of the Heads of Multilateral Development Banks and 
Multilateral Financial Institutions. http://siteresources.worldbank.org/INTLICUS/Resources/Report_
of_the_MDB_Working_Group.pdf
42 A programmatic approach is a coherent approach to planning and implementation at strategic, 
regulatory, budgetary, and operational levels. It may involve long-term and strategic arrangement 
of individual yet interlinked projects aimed at achieving large scale impacts. See S. Agrawala. 2009. 
Implementing Adaptation Towards a Programmatic Approach. OECD AIXG Seminar. 4–5 March; 
and Global Environment Facility. Adding Value and Promoting Higher Impact through the GEF’s 
Programmatic Approach. 
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benefits through pooling of funds and technical experience from regional programs 
(including the exchange of experiences among countries), and a reduction in 
transaction costs. Working with other partners and increasing presence on the 
ground are also essential for development effectiveness.

 Aligning with the New Deal for International 
Engagement in Fragile States
Established in the Timor-Leste capital, Dili, in 2010, the group known as the g7+ 
has grown remarkably and is now viewed internationally as the most vocal and 
legitimate voice representing fragile states on the world stage.43 The g7+ members 
have reaffirmed a commitment to the Paris Declaration on Aid Effectiveness, the 
Principles for Good International Engagement in Fragile States and Situations, and 
the Accra Agenda for Action. The leaders gathered in Dili also noted that conflict 
and fragility pose major obstacles to achieving the Millennium Development Goals 
(MDGs) and identified peacebuilding and statebuilding goals as stepping stones to 
dealing with conflict and achieving MDG results. These goals include the following: 

  Foster inclusive political settlements and processes, and inclusive political 
dialogue. 

  Foster regional stability and co-operation.
  Establish and strengthen basic safety and security.
 Achieve peaceful resolution of conflicts and access to justice.
  Develop effective and accountable government institutions to facilitate 

service delivery.
  Create the foundations for inclusive economic development, including 

sustainable livelihoods, employment, and effective management of 
natural resources.

 Develop social capacities for reconciliation and peaceful coexistence. 

Later, at the 4th High Level Forum on Aid Effectiveness held in Busan, 
Republic of Korea in November 2011, members of the International Dialogue 
on Peacebuilding and Statebuilding (including ADB) endorsed the New Deal for 
Engagement in Fragile States. 

The New Deal commits the 19 members of the g7+ to five peacebuilding 
and state-building goals and a way of working toward them.44 It highlights several 
actions that are consistent with how ADB has been approaching fragile and conflict-
affected situations, including providing more timely, transparent, and predictable 

43 Among ADB’s developing member countries, Afghanistan, Papua New Guinea, Solomon Islands, 
and Timor-Leste are members of the g7+. Full list of members at www.g7plus.org/
44 ADB is a member of the Steering Group of the International Dialogue on Peacebuilding 
and Statebuilding. See International Dialogue on Peacebuilding and Statebuilding. 
Participating Countries and Organisations. www.oecd.org/document/56/0,3746,en_21571361 
_43407692_43413880_1_1_1_1,00.html
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assistance; promoting the use of country systems; joint donor risk-mitigation 
strategies; and more effective capacity development. 

The New Deal also includes commitments to re-evaluate formal compacts 
between donors and FCAS countries, more consistent support for country-led 
political processes, and the development of special tools to assess conditions of 
fragility. Rather than the dichotomy that categorizes countries as being “in” or 
“out” of fragility, the fragility assessment tool will place countries on a spectrum 
and identify the building blocks needed to kick-start and sustain economic and 
social development. Dialogue within countries and with international partners 
will therefore allow comparisons with past performance and monitoring of how 
capabilities are improving, instead of the more common practice of identifying 
failures and deficits, and the rather futile practice of comparing countries. 

The g7+ members have reaffirmed their commitment to the MDGs and 
the protocols for aid harmonization and alignment promoted earlier under the 
auspices of the OECD DAC. The New Deal represents the first sustained and high 
profile effort by fragile and conflict-affected nations to collectively articulate their 
priorities in relation to peace and statebuilding and to find ways to address the 
stigmatization that often accompanies “failed” states. 

As noted above, much of what the g7+ promotes is already standard practice 
for ADB in fragile and conflict-affected situations. ADB will also support other 
initiatives the g7+ promotes—for example, increasing the policy profile given to 
inclusive economic development, including sustainable livelihoods, employment, 
and effective management of natural resources. Similarly, joint risk assessments and 
special purpose fragility assessment methodologies could help ADB improve the 
match between country needs and circumstances and the technical and financial 
support it provides. 

 Learning from the World Development Report
The World Development Report 2011: Conflict, Security, and Development 
examined available data on patterns of global violence and made observations 
that are directly relevant to ADB’s developing member countries (footnote 6). First, 
the nature of violent conflict has changed in the 21st century: interstate and proxy 
“conventional” civil war violence (i.e. contests for state power) have declined since 
the Cold War ended in 1990 and new forms of violence have emerged. 

These forms commingle and mutate, with “political and criminal” forms 
of violence increasingly hard to distinguish. Violence spills across frontiers with 
increasing ease and societies and countries at all income levels can be caught in 
repetitive cycles of complex violence that can take decades to overcome. Countries 
and subnational regions trapped in this way experience severe economic and social 
consequences, increasingly isolating them from the global economic mainstream.
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The 2011 World Development Report identifies three main categories of 
“stress” factors that can lead to violence: security, political, and economic. It also 
distinguishes between internal and external stresses, underlining the importance 
of global pressures (such as the impact of price fluctuations on Pacific economies 
reliant on single commodities) and of the destabilizing effects of decisions made 
in powerful societies (such as the impact of the European and United States drug 
market on Afghanistan and Myanmar). 

The report examines why some countries have been able to manage these 
stresses without persistent recourse to violence, while some have not—and finds 
the essential difference to be the ability of a society’s institutions to mediate 
conflict. As noted earlier, it can take a generation or more (15 to 30 years) of 
persistent effort to turn ineffective institutions into “legitimate” entities (legitimate 
for 2011 World Development Report purposes being defined as capable, inclusive, 
and accountable).

The findings and recommendations of the report validate ADB’s 2007 
approach paper on Achieving Development Effectiveness in Weakly Performing 
Countries (footnote 3). In a supplementary paper, Operationalizing the 2011 
World Development Report,45 the World Bank outlines six priority themes for 
implementing the report’s recommendations: 

(i) focusing country assistance strategies more on fragility; 
(ii) strengthening partnerships on development, security, and justice; 
(iii) paying more attention to jobs and private sector development; 
(iv) realigning results and risk management; 
(v) reducing financing volatility; and 
(vi) striving for global excellence for work in fragile and conflict-affected 

situations. 

Since its 2007 approach paper, ADB has been implementing most of these 
recommendations.

 Programmatic and Operational Lessons  
from Experience
ADB is learning lessons from counterparts in the World Bank, OECD DAC members, 
and the g7+ partners involved in the New Deal discussions.46 

45 World Bank. 2011. Operationalizing the 2011 World Development Report: Conflict, Security and 
Development. Washington, DC.
46 More detail on these points is found in Supporting Statebuilding in Situations of Conflict and 
Fragility: Policy Guidance (OECD 2011); Principles and Good Practice of Humanitarian Donorship 
(2003); Paris Declaration on Aid Effectiveness (2005); International Support to Post-Conflict Transition: 
Rethinking Policy, Changing Practice (OECD 2012); Principles for Good International Engagement in 
Fragile States and Situations (OECD 2007); World Development Report 2011 (World Bank (2011); and 
ADB. 2007. Achieving Development Effectiveness in Weakly Performing Countries: ADB’s Approach 
to Engaging with Weakly Performing Countries. Manila. (www.adb.org/documents/achieving-
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First, it is crucial to appreciate the changing nature of violent conflict and 
fragility in the 21st century. Furthermore, it is important to recognize that the pace 
of economic and social change associated with globalization will generate conflict; 
while this will often have socially beneficial consequences, violence is likely to arise 
where institutions are unable to successfully mediate these conflicts. 

Second, development agencies are increasingly conscious of the ways that 
development interventions—unless they are well tuned to knowledge of local 
context and political economy—can “do harm,” contributing to tensions in 
already fraught situations. This is likely to arise from public sector reforms (such 
as privatization of state-owned enterprises, or civil service reforms), from major 
infrastructure projects, or from community-level decentralization programs. As will 
be illustrated in the next chapter, this has required ADB to be alert to conflict and 
fragility in all aspects of policy, programming, and the project cycle. 

Third, while complex and varied, successful transitions from fragility and 
conflict have involved donors providing increasingly integrated, specialized 
assistance for measures that improve the sense among citizens that security of the 
families and property is improving. It is also increasing the sense that public wealth 
is being fairly and equitably distributed through social and economic services, and 
that the economy is providing jobs and positive prospects in the longer term. 

Critically important in this transition is that national leaders, backed by the 
international community where needed, can send credible signals of change that 
build public confidence and enable longer term institutional transformation. The 
object of this is to create institutions and leaders that are effective and capable of 
delivering on their responsibilities, are regarded by the public as legitimate and 
just, and are able to project their authority to all people and places in the nation. 

Fourth, institutional change in support of situations of fragility and conflict 
requires ongoing changes in the operations of development agencies. It requires 
that donor countries and multilateral agencies act regionally and globally to deal 
with the external stresses that produce conflict—the transfers of illicit wealth, 
criminal activity, movement of arms, and plundered natural resources. It requires 
more effort on cross-border activities that integrate action on citizen security, 
justice, and jobs. And it requires more shared regional administrative and technical 
capacity to allow citizens and leaders in fragile and conflicted situations to develop 
capabilities they cannot achieve on their own.

ADB’s approach to fragile and conflict-affected situations continues to 
evolve while ADB learns from its own experiences and from the experiences of its 
development partners. The next chapter discusses how ADB has operationalized 
this approach. 

development-effectiveness-weakly-performing-countries-asian-development-bank-s-a); Application 
of these principles and lessons in relation to FCAS countries in the Pacific is discussed in S. Dinnen, 
D. Porter, C. Sage. 2010. Conflict in Melanesia: Themes and Lessons. Input report to the World 
Development Report 2011. Washington, DC: World Bank. 
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How Do We Operate in Fragile  
and Conflict-Affected Situations?

Depending on the country situation and based on the local context, ADB 
formulates its differentiated engagement by considering a range of 
approaches: from country partnership strategy, interim operational strategy, 

regional strategy, to a watching brief. ADB uses strategic partnerships with the 
private sector, civil society/nongovernment organizations (NGOs), and other 
development partners to inform and implement the country strategy. Partnerships 
are also deemed important in consultation and participatory approaches. 

ADB maintains the relevance of its approach to fragile and conflict-affected 
situations by understanding the local context, anchored on sound assessments. 
ADB also adopts a gender-responsive approach to these situations by including 
a summary gender strategy in the country partnership strategy. And reflecting the 
fluid conditions in fragile and conflict affect situations, flexibility is already built in 
during project design—in the preparation stage—to easily adjust to the necessary 
changes in scope during implementation. More programmatic approaches are also 
applied in project implementation to address security and inefficiency issues. Thus, 
this way to operate provides for judgment to take account of the complexities and 
heterogeneity of fragile and conflict-affected situations.

Customizing Country Strategy Formulation

Different Approaches for Different Situations
The ADB 2007 approach highlights the first of the Fragile States Principles that 
OECD countries adopted in 2007, which emphasizes the importance of recognizing 

4
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the constraints of a government’s capacity, political will, and legitimacy. There 
are also important differences among countries in their conflict experience and 
their governance trajectories that can mean the difference between gradual 
improvement, a prolonged impasse, or a deteriorating outlook. 

Depending on the stage of conflict and fragility, the country strategy may be 
formulated as a country partnership strategy, an interim operational strategy, a 
regional strategy, or a watching brief. 

Country Partnership Strategy

What is the scope and purpose of the country partnership strategy? A country 
partnership strategy provides a framework for ADB to engage with each developing 
member country. The strategy provides the opportunity to systematically examine 
the internal and external stresses that may underlie fragility and the drivers of 
conflict so as to provide a well-argued focus on priorities within a strategy for 
economic, social, and inclusive growth and development. 

ADB prepares the country partnership 
strategy for FCAS countries together with 
all concerned parties to help the country 
systematically define the binding constraints 
to peace and state building. Formulation 
of such a strategy involves assessments—
such as political economy analysis, fragility 
assessment, and conflict sensitivity analysis—
to ensure the relevance of the planned 
development initiatives. A thorough, context-
based country partnership strategy will 
provide the basis for a long-term, constraints-
focused, and consistent fragile and conflict-
affected situation development program that 
is implemented regardless of the turnover of 
management and staff in both the recipient 
government and development partner.

Who  should  be  involved? Country 
partnership strategy formulation should 
be done in close partnership with the 
recipient government, and guided by that 
government’s own development plans and 
policies. However, where the government 
apparatus, development policies and institutions, and political support are all 
weak, as they tend to be in fragile and conflict-affected situations, then such 
strategy is likely to be better formulated and implemented more (efficiently) when 
nongovernment parties are also involved. These may include NGOs, religious 
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institutions, and the business community. These nongovernment entities are often 
involved in advocacy and delivery of public services in fragile and conflict-affected 
situations, where government policies, institutions, and delivery of services are 
weak.

How can a country partnership strategy be best carried out in fragile and 
conflict-affected situations? When carried out in a participatory way, the country 
partnership strategy can secure greater understanding of development concerns, 
more buy-in or ownership, and commitment to implementation. An informed and 
participatory assessment of the binding constraints to growth and development 
can identify the systemic problems—such as the weak core government functions 
that prevent better public and private sector operations, constrain inclusive growth, 
and eventually create social exclusion and conflict.47 

In addition, analysis of the political economy helps identify vested interests 
and the potential winners and losers from any development strategy, program, 
or project. It can also help establish how consensus for change and difficult 
development decisions can be reached. Nevertheless, the feasibility and 
appropriateness of preparing a country partnership strategy in a fragile or conflict-
affected situation should be considered (Box 1). 

Interim Operational Strategy

An interim operational strategy may be needed in emergency fragile and conflict-
affected situations where a full country partnership strategy is either absent, 
outdated, or inadequate to guide an emergency response and/or to resume 
activities. The interim operational strategy may be based on an earlier watching 
brief or on damage and needs assessment, where relevant. It provides critical 
policy recommendations and sets out ADB’s short- to medium-term plan for an 
emergency response (footnote 19). 

The interim operational strategy identifies immediate priority assistance 
objectives and medium-term objectives. This may include (i) a proposed program 
of technical assistance and investments to meet stated objectives, (ii) a financing 
plan and ADB administrative budgetary requirements, and (iii) the identification of 
potential impediments to rapid disbursement. The strategy highlights exceptional 
measures that may be needed to undertake required assistance and includes an 
assessment of risks, entry and exit strategies, and contingency responses.

47 For example, in a fragile or conflict-affected situation, successful tertiary education is in part 
dependent on the output of secondary education, which in turn depends on good primary education. 
But good primary education depends not only on teaching, curriculum, facilities, and parenting, but also 
on the effective management and administration of the entire public service and on an unpoliticized, 
transparent, accountable, and otherwise well-governed public service, including a nonpolitical public 
service commission. Too often, children in countries in fragile or conflict-affected situations may be 
poorly educated because the public service is politicized or nepotistic.
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When there is considerable uncertainty, as in a fragile or conflict-affected 
situation, an interim country partnership strategy with a time horizon shorter than 
the country’s strategic planning cycle or abbreviated business process may be 
considered (Box 2).48

Regional Strategy

A regional strategy involving partnerships among regional shareholders can 
be useful as a source of complementary technical, administrative, and financial 

48 ADB. 2010. Country Partnership Strategy. Operations Manual Operational Procedures. OM 
Section A2/OP. Manila. www.adb.org/documents/operations-manual 

Box 1  Preparing a Country Partnership Strategy for Pacific Countries

In 2011, ADB’s Pacific Department (PARD) sought management support to 

rationalize the preparation of the country partnership strategy in the Pacific in 

the spirit of paragraph 41 of ADB’s approach to engaging with weakly performing 

countries. It states that “ADB will in some cases relax expectations for CSPs (country 

strategy and program) and selectively accept other, less extensive programming 

documents.”a

PARD operates mostly in FCAS countries affected by all or a subset of the 

five factors that underlie weak performance, namely, small size and geographic 

isolation; capacity constraints that have led to weak policy, policy implementation, 

and management capacity; conflict and social disruptions; meager resources and 

endowments; and volatility and unpredictability of aid.b To rationalize the preparation 

of the country partnership strategy, the following approach has been recommended:

(i) A country partnership strategy is prepared for each of the following: 

Republic of Fiji, Papua New Guinea, Timor-Leste, and Solomon Islands; 

and a country operations business plan is prepared for each of these 

countries annually. Preparation of a country partnership strategy for the 

Republic of Fiji is subject to ADB’s reengagement.

(ii) ADB’s Pacific Approach 2010–2014, and the succeeding regional 

strategies, will serve as the country partnership strategy for each of the 

following: Cook Islands, Kiribati, the Marshall Islands, Federated States 

of Micronesia, Nauru, Palau, Samoa, Tonga, Tuvalu, and Vanuatu; and a 

country operations business plan for each of these countries is prepared 

annually. The IED evaluation of ADB’s Pacific Approach 2010–2014, or the 

succeeding IED evaluation, will serve as the evaluation/validation for each 

of these countries.

a ADB. 2007. Achieving Development Effectiveness in Weakly Performing Countries: ADB’s 
Approach to Engaging with Weakly Performing Countries. Manila. www.adb.org/documents/
achieving-development-effectiveness-weakly-performing-countries-asian-development 
-bank-s-a 

b Footnote a, p. 2.
Source: Fragile and Conflict-Affected Situation Team, ADB.
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resources, and for expanding an effective market for weakly performing countries.49 
Such partnerships can also help prevent the spillover onto neighboring countries of 
weakness from fragility or conflict in another country. 

Regional cooperation and integration is one of ADB’s crosscutting strategic 
themes for poverty reduction. ADB’s regional cooperation and integration strategy 
has four pillars: 

  Regional and subregional economic cooperation programs for cross-
border infrastructure and related software, 

  Trade and investment cooperation and integration, 
  Monetary and financial cooperation and integration, and 
  Cooperation in regional public goods. 

49 ADB. 2004. ADB’s Approach to Weakly-Performing Developing Member Countries. Discussion 
paper presented at the Asian Development Fund IX Donors’ Meeting. Lisbon. 9–11 March. www2.
adb.org/Documents/Reports/ADF/IX/weakly_performing.pdf

Box 2  Solomon Islands—Interim Country Partnership Strategy,  
2009–2011

Solomon Islands, a large Melanesian island country, suffers high unemployment 

and underemployment (especially among youth) and rapid population growth, 

making poverty reduction difficult.

ADB’s development experience in the country has been mixed. The arrival of 

the Regional Assistance Mission to Solomon Islands in July 2003 was instrumental 

in restoring law and order after recent conflict, rebuilding the state, and reengaging 

in meaningful development partnerships. However, weak government capacities 

alongside relatively low governance standards and political instability continue to 

pose formidable challenges. 

Rebuilding the economy—which is essential to generate employment, income, 

and social consent—is extremely difficult in this fragile development setting. If the 

government does not carefully and forcefully address this issue, there is a risk that 

the gains made in the past few years could be lost. 

ADB’s strategy for Solomon Islands seeks to reduce poverty by promoting 

equitable private-sector-led economic growth through improved transportation 

infrastructure and services and a stronger business enabling environment. Capacity 

development and the promotion of good governance are guiding priorities. 

The evolving economic crisis is limiting the government’s ability to engage in a 

meaningful medium-term partnership planning process. In March 2012, ADB’s 

Board of Directors endorsed the country partnership strategy for Solomon Islands, 

covering 2012–2016.

Source: ADB. 2009. Solomon Islands: Interim Country Partnership Strategy, 2009–2011. Manila.  
www.adb.org/documents/solomon-islands-interim-country-partnership-strategy-2009-2011
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These aim to help reduce poverty through regional collective action that 
leads to greater physical connectivity; the expansion of trade and investment; the 
development of financial systems and macroeconomic and financial stability; and 
improved environmental, health, and social conditions.50 

ADB’s focus on regional cooperation is demonstrated strongly in its support to 
the Central Asia Regional Economic Cooperation (CAREC) Program, a partnership 
including Afghanistan and nine other countries across the region,51 and supported 
by six multilateral institutions. CAREC helps Central Asia and its neighbors reduce 
poverty and realize their significant potential by promoting regional cooperation in 
transport, trade facilitation, trade policy, and energy (Box 3).

A regional strategy may also take the place of a country partnership strategy 
in FCAS country. Box 1 presents an example of this, with ADB’s Pacific Approach 
2010–2014 recommended to serve as the country partnership strategy for some 
of the Pacific countries. ADB’s approach to assisting the Pacific, simply called the 
Pacific Approach, addresses common challenges and opportunities in the region, 
and identifies where and how regional approaches and common guidelines can be 
used to improve the effectiveness of development assistance. It was developed 
in coordination with Pacific governments and in consultation with civil society 
(footnote 15).

A regional strategy can also enhance connectivity and strengthen sense 
of community at both the national and regional levels. Again, in the Pacific, 
regionalism has been evolving slowly in response to developing circumstances. 
Today, regionalism is led by the Pacific Plan, which is the long-term plan of the 
Pacific countries reflecting the development aspirations of countries in the region, 
the common problems and opportunities they face, and the benefits that regional 
solutions can offer (footnote 15).

Watching Brief

A watching brief may be maintained in a whole country or region within a country in 
a fragile or conflict-affected situation where the ADB portfolio is inactive. Inactivity 
may be due to factors such as arrears in loan repayments, lack of security, or an 
extreme lack of governance. Watching briefs help maintain ADB’s knowledge base 
and awareness of social and economic trends in such situations, especially when 
conflict is ongoing and prevents ADB from continued assistance or other business 
as usual. 

50 ADB. 2006. Regional Cooperation and Integration Strategy. Manila. www.adb.org/documents/
regional-cooperation-and-integration-strategy
51 The 10 CAREC partner countries are: Afghanistan, Azerbaijan, People’s Republic of China, 
Kazakhstan, the Kyrgyz Republic, Mongolia, Pakistan, Tajikistan, Turkmenistan, and Uzbekistan. The six 
multilateral institutions include the Asian Development Bank, the European Bank for Reconstruction 
and Development, the International Monetary Fund, the Islamic Development Bank, the United 
Nations Development Programme, and the World Bank. The CAREC institutions—Ministerial 
Conference, Senior Officials’ Meeting, and sector committees—were established in 2001.
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Watching briefs also allow the maintenance of constructive engagement with 
a country or region from which ADB might otherwise have been absent. Such briefs 
are typically implemented through a third party, such as an NGO or a UN partner 
agency already on the ground. With the information these briefs provide, ADB can 
respond quickly when conditions are ripe for emergency intervention or for the 
resumption of normal activities (footnote 19). 

 Using Assessment Tools to Better Understand  
the Local Context
In fragile and conflict-affected situations, the organization and management of 
government and state, society, and economy are all weak and underdeveloped. 
Development interventions in these situations are likely to require much more 
sensitive and flexible design and management than usual. The extremely 
difficult development environment will also, often, have to temper performance 

Box 3  Promoting Regional Power Trade and Transmission  
for Energy Security, Economic Development,  

and Poverty Reduction

A fghanistan needs more power to promote economic recovery and stability. 

Energy consumption is just 1 million British thermal units per capita, a 

fraction of Pakistan’s 12 million, India’s 14 million, and the People’s Republic of 

China’s 35 million, pointing to energy insecurity. And only 30% of the population is 

connected to the public power supply, more than two-thirds of them urban residents.

Following the completion in 2008 of an ADB-assisted project to transmit power 

from Uzbekistan into Afghanistan, providing energy to 2.5 million residents of Kabul, 

the follow-on ADB-financed Regional Power Transmission Interconnection Project 

(Afghanistan and Tajikistan) began in July 2011 to serve centers in northeastern 

Afghanistan. 

The project covers the construction of transmission lines linking Tajik 

hydropower stations to the Afghan border town of Sherkan Bandar, then continuing 

to Kunduz, Baghlan and Pul-e-Khumri. This line will supply major electricity 

demand centers, importing some 300 megawatts of clean and cheap hydropower 

surplus annually from Tajikistan. 

The net economic benefits of this regional cooperation project are estimated at 

about $114.1 million, 47% to Afghanistan and 53% to Tajikistan.

Source: ADB. 2006. Report and Recommendation of the President to the Board of Directors: 
Proposed Loans, Technical Assistance Grants and Administration of Loans to Afghanistan and 
Tajikistan for the Regional Power Transmission Interconnection Project. Manila. Quoted in 
ADB. 2011. ADB Engagement in Fragile and Conflict-Affected Situations. Paper presented at 
the ADF XI Replenishment Meeting, Manila, Philippines, 8–9 September; See also Regional 
Power Transmission Interconnection Project (Afghanistan and Tajikistan). Project Data Sheet: 
Overview. www.adb.org/projects/40043-013/main



36 Working Differently in Fragile and Conflict-Affected Situations

expectations. Assessment tools are therefore 
essential to understand the FCAS setting 
and to effectively formulate appropriate 
operational strategies and assistance program 
development. These assessment tools can be 

(i) political economy analysis of 
how to best facilitate change and 
development decision making;

(ii) postcrisis needs assessment, which 
involves exploring the means to 
reinforce government finances—at least in the medium to long term—
and the use of specialist trust funds;

(iii) a conflict-sensitive approach using the peacebuilding tool to assess the 
key factors that may lead to social conflict;

(iv) capacity development assessment, paying attention to the capacity of 
government to undertake core government functions,52 and the potential 
to outsource the delivery of public services either nationally or regionally;

(v) private sector assessment looking out for an environment for private-
sector-led development;

(vi) social assessment employing consultative and participatory approaches 
to secure support for development activities and to determine the 
nature and extent of poverty with special consideration to the displaced, 
marginalized, and vulnerable; 

(vii) conflict and disaster risk assessment taking into account the nature of 
conflict and disaster risks in fragile and conflict-affected settings; and

(viii) climate risk assessment, which involves identifying the risks associated 
with the consequences of climate variability or climate change.

Political Economy Analysis

Political economy analysis involves understanding the politics and institutions that 
influence economic and social development.53 Policy changes and development 
initiatives involve various stakeholders who can influence the path and outcomes 
of development. Reform and development involve politics because it requires 
collective choices in an environment characterized by different and sometimes 
conflicting perceptions and interests. Policy reforms and development initiatives 
are also conditioned by institutions that initiate, design, implement, and sustain 
efforts; these are incentivized or constrained in how they perform by how various 
interest groups exercise power. 

52 As defined in ADB’s Pacific Approach 2010–2014, these functions are (i) policy formulation, 
(ii) economic management, (iii) public financial management and procurement, (iv) revenue 
generation, and (v) civil service administration.
53 G. Abonyi. 2002. Toward a Political Economy Approach to Policy-Based Lending. ERD Working 
Paper Series. No. 14. Manila: Asian Development Bank. www.adb.org/Documents/ERD/Working_
Papers/wp014.pdf
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Political economy analysis can be carried out at the country level, sector level, 
and policy or project level.54 Several approaches and tools can be used to inform 
development strategies at the country or sector level, or in relation to a particular 
development problem.55 Political economy analysis, therefore, helps development 
workers understand how incentives, institutions, and ideas shape political action 
and development outcomes in the countries where they work. This can be very 
useful when thinking about the feasibility of policy reform and institutional change, 
the contribution that ADB and other development partners can realistically make, 
and the risks involved.

Political economy analysis at the country level looks at the ways in which 
alliances and contests among powerful actors impact on stability and order, 
growth, and equity. The challenges facing good governance are particularly acute 
in fragile and conflict-affected situations, while those responsible for surmounting 
them often lack the necessary experience and resources. Political leaders in these 
situations may face the challenges of vague and shifting leadership expectations, 
multiple and significant priorities, a lack of shared perspectives, weak state-society 
relations, and a mistrustful and myopic culture.56 

A study of the political economy of accountability in Timor-Leste provides 
one example of such analysis at the country level. The study examines the social, 
economic, political, and governance context of Timor-Leste and suggests that it is 
conducive to state capture and systemic grand and petty corruption.57 

Sector analysis presents an opportunity to update the understanding of 
domestic institutional arrangements and the political and policy development 
process, assess the time and resources needed to effect change and develop 
capacity, and minimize efficiency losses. One study of the water supply and 
sanitation sector in Viet Nam provides an example: the study is part of a broader 
project of the Department for International Development of the United Kingdom 
(DFID)—Analysing the Governance and Political Economy of Water and Sanitation 
Service Delivery. The study aims to develop the utility of political economy analysis 

54 M. Beuran, G. Raballand, and K. Kapoor. 2011. Political Economy Studies: Are They Actionable? 
Some Lessons from Zambia. Policy Research Working Paper 5656. Washington DC: World Bank. 
http://go.worldbank.org/N5Y3CQAKL0
55 DFID in its Political Economy Analysis How To Note presents some approaches and tools for 
macro-level country analysis, sector-level analysis, and problem-driven analysis; See DFID. 2009. 
Political Economy Analysis How To Note. DFID Practice Paper. London. www.odi.org.uk/events/
docs/3501.pdf
56 World Bank. 2009. The Challenge of Governance in Fragile and Conflict-Affected Countries: 
Supporting Leadership Development. Washington, DC (A Global Review of Eight Leadership 
Development Interventions funded by the LICUS Trust Fund and Post Conflict Fund). http://
siteresources.worldbank.org/EXTLICUS/Resources/511777-1247506883703/Final_Challenge_of 
_Governance_in_Fragile_Conflict_June30.pdf
57 P. Blunt. 2009. The Political Economy of Accountability in Timor-Leste: Implications for Public 
Policy. Public Administration and Development. www.gsdrc.org/go/display&type=Document&id 
=3230&source=rss
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for the water supply and sanitation sector, with a focus on improving the operational 
impact of DFID (and other donor) country programming.58

Political economy analysis can also be conducted for a particular policy or 
development issue, or problem of strategic importance to a developing member 
country. This type of analysis puts ADB in a much stronger and more credible 
position to engage with countries in policy dialogue, especially in areas of policy 
reform and change, which may be critical, but sensitive. 

At the policy level, ADB’s special evaluation study on the effectiveness of its 
support for public sector reforms in the Pacific provides an example of a political 
economy analysis. The study considers how reform processes and political 
economy factors have influenced the reform agenda, design, and results of ADB’s 
support, and recommends ways to improve ADB’s support for Pacific developing 
member country reforms and development. The evaluation addresses three key 
questions: 

(i) Was ADB support relevant to Pacific developing member country needs?
(ii) Was ADB’s approach to supporting reforms in the Pacific and use of the 

program loan modality and technical assistance effective?
(iii) How can ADB improve its support to Pacific countries for reforms? (see 

Appendix 3)

The role of political economy is important 
in a country’s growth and development, 
because vested interests may prevent change 
in favor of public interest and may maintain 
fragility and even create and sustain conflict. 
Such interests can be even more pronounced 
in fragile and conflict-affected situations. 
Understanding the economic, political, social, 
and cultural characteristics of a society and the 
interactions between them can be essential 
for development partners in the design, local 
acceptance, and implementation of reforms 
(Box 4). 

Political economy analysis allows 
interventions to start from the local context. 
While each country has a unique political 
economy, this can vary substantially within a country, particularly for those in a 
fragile subnational situation. It is therefore essential for international actors to 
understand the specific context in each country and for each project, and to 

58 D. Harris, M. Kooy, and P.Q. Nam. 2012. Scaling Up Rural Sanitation in Viet Nam: Political 
Economy Constraints and Opportunities. London: Overseas Development Institute. www.odi.org.uk/
resources/details.asp?id=6222&title=rural-water-sanitation-vietnam-political-economy-analysis
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develop a shared view of the required strategic response. This is the first of the 
Fragile States Principles adopted in 2007 by ministers of OECD (Appendix 4). 
Sound political economy analysis goes beyond quantitative indicators of 
conflict, governance, or institutional strength. It is needed to adapt international 
responses to country and regional context, thus avoiding blueprint approaches  
(footnote 4).

For development partners to maximize the quality and impact of their 
assistance, they must gain a “real world” sense of what is possible. It is only then 
that they can more feasibly engage, particularly in FCAS countries. This is where a 
problem-driven, dynamic, and actionable political economy analysis can

(i) contribute to deeper understanding of political context and how it affects 
pro-poor development assistance; 

(ii) lead to more politically astute—and therefore more realistic and 
effective—country partnership strategies and related programming, 
including the selection of lending and nonlending modalities, through 
the identification of pragmatic solutions to challenges; 

(iii) support scenario planning and risk management by helping identify 
critical factors apt to drive or obstruct positive change; 

(iv) broaden the scope for quality dialogue among and engagement by 
clients, audiences, and partners around key political challenges and 
opportunities, for example, at country, sector or thematic, and policy or 
project levels; 

Box 4  Governance Reform in the Public Sector in Pacific Island 
Countries—Understanding How Culture Matters

International aid agencies have emphasized governance reform in Pacific island 

countries for more than a decade. Nevertheless, there is little evidence that 

governance reform programs have improved public sector operations in most of 

these countries.

Past reviews of governance reform programs by international aid agencies have 

stressed the importance of understanding local culture, but there has been a failure 

to follow up with research into Pacific culture, especially political culture. 

Current Pacific political culture shares many of the same values that were in 

place prior to contact with European societies. Three Pacific political values are 

identified: distribution, transparency, and competition. Working with these values, 

rather than against them, could lead to better design of international aid efforts in 

the Pacific.

Source: R. Duncan, ed. 2010. The Political Economy of Economic Reform in the Pacific: 
Executive Summary. Manila: ADB. (www.adb.org/publications/political-economy-economic 
-reform-pacific-executive-summary); See also ADB. 2009. Kiribati’s Political Economy and 
Capacity Development. Manila. www.adb.org/publications/kiribatis-political-economy-and 
-capacity-development
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(v) foster coherence across joint goals through a common analysis of the 
underlying political and economic processes shaping development; and 

(vi) build coalitions for innovative or “good enough” change.59 

Political economy analysis has often been viewed as primarily concerned 
with identifying obstacles and constraints. However, increasingly, it is being used 
to identify opportunities for leveraging policy change and supporting reform. 
By better understanding the political constraints that ADB developing member 
countries face, ADB can work more effectively with partner countries to identify 
reforms in key priority sectors that have a greater likelihood to work; sustainable 
reform is about achieving the possible, as distinct from a preoccupation with the 
“theoretically optimal.” In this way, analysis can help foster country ownership and 
contribute to improved prioritization and sequencing of reform efforts.

Postcrisis Needs Assessment

Postcrisis needs assessments are multilateral exercises undertaken by United 
Nations Development Group, European Commission, World Bank, and regional 
development banks in collaboration with national governments and with the 
cooperation of funding countries.60 National and international actors increasingly 
use postcrisis needs assessments as an entry point for conceptualizing, negotiating, 
and financing a common shared strategy for recovery and development in fragile, 
postconflict settings (Box 5). They include both the assessment of needs and 
the national prioritization and costing of needs in an accompanying transitional  
results matrix. 

A Conflict-Sensitive Approach

A conflict-sensitive approach is designed to 
help manage risks that may lead to social 
conflict. It includes the application of a 
peacebuilding tool involving an assessment 
of the key factors that may cause conflict: 
(i) sources and root causes of conflict, 
including their links and synergies; (ii) the actors involved in potential conflicts, 
including interests, potential spoilers, their capacities for violence and peace, 
and the incentives required to promote peace; and (iii) the dynamics needed for 
conflict to arise, such as the triggers for violence, local capacities for peaceful and 

59 O. Serrat. 2011. Political Economy Analysis for Development Effectiveness. Knowledge 
Solutions. September (107). Manila: ADB. (www.adb.org/publications/political-economy 
-analysis-development-effectiveness); This material also provides cases on how a political 
economy perspective might add value to development work by changing the way it is 
conducted.
60 United Nations Development Group. Post-Conflict Needs Assessment. www.undg.org/
index.cfm?P=144
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constructive conflict management, and likely future scenarios.61 Analysis may be 
undertaken at the local, national, regional, and international levels. ADB has been 
successfully adopting a conflict-sensitive approach using the peacebuilding tool 
(Appendix 5). 

61 Governance and Social Development Resource Center. www.gsdrc.org/index.cfm 
?objectid=3133E975-14C2-620A-277DFFB9CA069184

Box 5 Postcrisis Needs Assessment in Northwestern Pakistan

In Northwestern Pakistan, the Federally Administered Tribal Areas (FATA) 

and Khyber-Pakhtunkhwa Province have suffered decades of poor governance, 

regional instability, marginalization, inequity, and underdevelopment.

To address these challenges, ADB, the European Union, the United Nations, 

and the World Bank, jointly with the governments of Khyber-Pakhtunkhwa and 

FATA and at the request of the Government of Pakistan—conducted a postcrisis 

needs assessment, which is an overarching peacebuilding strategy.a 

The postcrisis needs assessment aimed to (i) develop a shared understanding 

of the crisis-inducing factors, (ii) build consensus on the corresponding strategies 

for sustainable crisis recovery, and (iii) contribute toward ongoing national 

peacebuilding efforts. 

The assessment held extensive consultations with local, provincial, and national 

stakeholders to identify the drivers of crisis to be translated into strategic objectives:

(i) building responsiveness and effectiveness of the state to restore citizen 

trust, 

(ii) stimulating employment and livelihood opportunities, 

(iii) ensuring delivery of basic services, and 

(iv) countering radicalization and fostering reconciliation.

Assessments of peacebuilding opportunities, led mainly by ADB and the World 

Bank, focused on governance, the rule of law, agricultural and natural resources, 

nonfarm economic development, education, infrastructure (energy, transport, and 

water supply and sanitation), health, social protection, and strategic communications. 

The peacebuilding strategy has been a first step in the government’s concerted 

efforts to bring peace to the people of FATA and Khyber-Pakhtunkhwa. It cannot 

resolve all issues in the short term. However, the strategy balances the need for 

tangible evidence of change in the short term with sound approaches to create an 

environment where sustainable peace—with mutual trust and hope—and long-term 

development can take root. 

Successful implementation of the postcrisis needs assessment requires 

endorsement by all stakeholders, commitment to budgetary reallocation and 

external support, establishment of an oversight and implementation institutional 

structure, and sustained effort for peacebuilding.

a ADB. 2009. Islamic Republic of Pakistan: Post-Conflict Needs Assessment. Manila. www.adb 
.org/documents/tars/pak/43535-pak-tar.pdf

Source: Fragile and Conflict-Affected Situation Team, ADB.



42 Working Differently in Fragile and Conflict-Affected Situations

Implementation of this approach entails continuous and constant monitoring of 
the evolving country situation, including comprehensive reviews timed to coincide 
with the main milestones of ongoing peace processes, and flexibility in operations 
to allow for timely adjustment of assistance programs. Support for public financial 
and expenditure management may mitigate the fiduciary risks associated with a 
possible deterioration of the political situation. 

DFID has recognized the strength of such an approach.62 In a fragile situation 
that is not conflict affected, a “fragility filter” could similarly be developed and 
customized to minimize the risks of social tension.

Capacity Development Assessment

Many more capacity development challenges remain in countries in fragile 
and conflict-affected situations than in other developing countries. Capacity 
development in these situations may impose the challenges of insufficient and 
inadequately qualified staff, inefficient and ineffective rules and procedures, 
inappropriate organizational structures and lack of support systems, and poor 
management.63 

The IED 2008 special evaluation study of the effectiveness of ADB’s capacity 
development assistance provides guidance for assessing capacity development 
needs and preparing capacity development strategies.64 

According to the Pacific capacity development study and subsequent 
assessments of Pacific countries’ capacities, although the shortage of individual 
skills and weak organizational systems are significant constraints to capacity 
development, inter-organizational and broader institutional systemic concerns tend 
to be much more constraining.65 Another special evaluation study on ADB’s support 
to fragile and conflict-affected situations in 2010 recommends the development of 
a step-by-step plan for capacity development based on country context, country 
performance assessment, and country diagnostics identified through a needs 
assessment (footnote 38). 

62 Department for International Development. 2011. Multilateral Aid Review: Ensuring Maximum 
Value for Money for UK Aid through Multilateral Organisations. London. www.dfid.gov.uk/what-we 
-do/how-uk-aid-is-spent/a-new-direction-for-uk-aid/multilateral-aid-review/
63 ADB. 2010. Report of the Project Implementation Working Group: Good Project Implementation 
Practice. Manila. http://lpedge.asiandevbank.org/wps/myportal/SPD/GPIP (ADB internal site).
64 ADB. 2008. Effectiveness of ADB’s Capacity Development Assistance: How to Get Institutions 
Right. Manila. (www.adb.org/Documents/SES/REG/SES-REG-2008-05/SES-REG-2008-05.asp); See 
also ADB. 2011. Practical Guide to Capacity Development in a Sector Context. Manila. www.adb 
.org/documents/practical-guide-capacity-development-sector-context and ADB. 2007. Integrating 
Capacity Development into Country Programs and Operations: Medium-Term Framework and Action 
Plan. Manila. www.adb.org/documents/integrating-capacity-development-country-programs-and 
-operations 
65 J. Bolger. 2008. Pacific Choice: Learning from Success. Capacity Development Series. Manila: 
Asian Development Bank. www.adb.org/publications/learning-success 
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One of the key conclusions of the Pacific capacity development study was 
that where the core functions of government are weak—as they have been in many 
Pacific countries—the delivery of basic public services, such as education and 
health, has also been weak. The technical assistance Capacity Principles Checklist 
guides the formulation of capacity development technical assistance in the Pacific. 
The checklist covers the potential for outsourcing, strengthening core government 
functions, design and monitoring framework, exit strategy and duration, demand 
for assistance, dimensions of capacity development, consultation and participation, 
dissemination of findings, and change management (Appendix 6).

Private Sector Assessment

ADB-funded private sector assessments have firmly established the need to 
improve the administrative, legal, and operating environment for private sector 
development in countries experiencing fragile and conflict-affected situations in 
the Pacific.66 ADB carried out eight private sector assessments (of which four were 
updates) for selected Pacific developing member countries within the period of the 
Pacific Strategy 2005–2009.

The Private Sector Development Initiative, cofinanced by the Government 
of Australia and managed out of ADB’s Pacific Liaison Coordination Office in 
Sydney, provides support for the country partnership strategies of the Pacific 
FCAS countries, such as for addressing the need to strengthen the environment 
for business. This analysis is most often prepared in the form of a private sector 
assessment.

Private sector assessments are drafted in a highly consultative manner, 
with extensive in-country fact finding based on discussions with private sector 
representatives, civil society, and the government—in addition to analytical work 
based on available economic and fiscal data. An initial draft of the assessment 
is then distributed for comment from these stakeholders before a final draft is 
published. 

The assessments help facilitate detailed policy dialogue with key economic 
ministers. In the Pacific, ADB’s private sector assessments are widely regarded and 
used as policy tools to guide reforms in support of private sector development. In 
Tonga, for example, the Prime Minister publicly launched the 2008 private sector 
assessment and referred to it in subsequent speeches as a blueprint for private sector 
development. The assessment has been requested by the new government for the  
same purpose. 

66 P. Holden, M. Bale, and S. Holden. 2004. Swimming against the Tide? An Assessment of the 
Private Sector in the Pacific. Manila: Asian Development Bank. www.adb.org/publications/swimming-
against-tide-assessment-private-sector-pacific 
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Social Assessment: The Poor, Displaced,  
Marginalized, and Vulnerable

Fragility and conflict have greater impact 
on those most vulnerable—poor, displaced, 
and marginalized people. Social assessment 
involves consultation with individuals and 
groups likely to be directly affected by a 
project and likely to affect project design and 
implementation. This type of analysis may 
include assessment of (i) groups expected to 
benefit from and use services provided by the project, (ii) the needs of the groups, 
(iii) their demands, (iv) their absorptive capacity, (v) gender issues, and (vi) possible 
adverse effects on vulnerable groups (and the need for measures to mitigate or 
compensate those adversely affected).67 

Social assessment can also help development partners identify assistance 
delivery approaches that can harness the capacity and political support of 
vulnerable groups. ADB, DFID, and the World Bank employed this approach 
in 2008 in Nepal. The sought views included what the country’s priorities were, 
how development partners could help address them, and how plans could be 
implemented in a manner that effectively supported Nepal (Box 6). 

In preparing for and undertaking the social assessment, it is critical that 
(i) the selection of vulnerable groups encompasses all social and political 
positions, (ii) consultations are conducted by someone who has the respect 
and trust of each vulnerable group, (iii) special consideration is given to 
ensure both males and females can discuss issues freely, (iv) there is follow-up 
to explain how the inputs of the vulnerable groups were incorporated into 
the final design, and (v) support is sought within the broader community for  
the project. 

The project design should also detail how and what role vulnerable 
and marginal groups should have during implementation. Timeliness of 
implementation and sustainability of the outputs are often tied with the ownership 
and commitment of the vulnerable and marginalized groups who are the project 
beneficiaries or the project-affected people. Participation in steering committees 
and community forums during implementation, as well as work schemes within 
project implementation can enhance ownership and commitment.

Conflict and Disaster Risk Assessment

Conflict and disaster management approaches are correlated. While the 
trigger, scope, duration, and necessary actions might differ, most large-scale 
emergencies generally result in widespread physical damage, death, disability, and 

67 S. Pillai. 2003. Guidelines for a Participatory Resettlement Process. Colombo, Sri Lanka: Ministry 
of Lands.
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displacement, as well as economic and social disruption. Regardless of the cause, 
each necessitates a timely, flexible, and systematic response. 

Further, they share the relative importance of risk management and vulnerability 
assessment, early warning, risk reduction, mitigation, and need for organized 
responses at the national and subnational levels. In 2004, the Inter-American 
Development Bank produced a generic table (Table 1) that identifies actions 
and instruments that are chronologically differentiated. It is particularly useful, 
as it illustrates the close correlation between conflict and disaster management 
approaches.68

Climate Risk Assessment

Climate change is likely to compound the burdens on countries in fragile or conflict-
affected situations as they strive for speedy recovery and development. The 
institutional capacity of such countries to address these and other development 
concerns is extremely limited. They are almost always in geologically or climatically 

68 ADB. 2008. Positioning ADB’s Disaster and Emergency Assistance Policy in a Changing 
Regional Environment. Manila. www.adb.org/documents/positioning-adbs-disaster-and-emergency 
-assistance-policy-changing-regional-environment

Box 6  Social Assessment in Nepal

To update their assistance plans for Nepal, ADB, Department for International 

Development of the United Kingdom (DFID), and the World Bank in late 2008 

held joint consultations with stakeholders to seek views on what people thought 

Nepal’s priorities were and how development partners should help address them. 

In early 2010, following the approval of their new plans, the three agencies 

undertook another round of joint consultations to brief stakeholders on how their 

suggestions were incorporated and to seek further views on how those plans could 

be implemented in a manner that effectively supports Nepal. 

Consultations in the cities Nepalgunj, Pokhara, Biratnagar, and Kathmandu 

brought together more than 350 stakeholders from political parties, constituent 

assembly members, community groups, the private sector, nongovernment 

organizations, the youth, women and excluded groups, donors, and government 

agencies representing 48 of Nepal’s 75 districts.

The key consultation question was “How can ADB, DFID, and the World Bank 

effectively support the Government of Nepal through the implementation of their 

plans, given the many challenges that Nepal faces?” The question was answered in 

myriad ways by different stakeholders. Yet, everyone agreed on one central issue—

peace must go hand in hand with development. The process concluded in April 

2010, with a meeting of secretaries of the Government of Nepal, hosted and chaired 

by the chief secretary.

Source: Fragile and Conflict-Affected Situation Team, ADB.
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unstable areas; have weak governance structures to build or maintain social and 
physical resiliency measures; and are in areas where education and wealth are 
low, presenting few options to adapt at the household level. To address these 
weaknesses, ADB works in countries in fragile or conflict-affected situations to:

(i) promote climate-resilient development through support to country-driven 
climate change adaptation programs, prioritizing the least developed 
countries and addressing threats to highly vulnerable segments of 
society; and 

(ii) strengthen policies, governance, and capacities by using ADB’s 
development policy and poverty reduction dialogue as well as targeted 
policy and institutional interventions to support this process at the 
regional, national, and local levels. 

Table 1  Generic Approaches to Conflict

Phase Actions Instruments

Before   Build institutional capacity 
for prevention through good 
governance

  Conduct conflict and 
vulnerability analyses

  Develop instruments of 
prevention

  Promote stakeholder 
participation in program 
development

  Position for rapid response

  Development loans with 
prevention components

  Technical cooperation with 
focus on prevention

  Policy-making lending

During   Humanitarian assistance
  Bridge relief to development
  Provide incentives and 

sanctions for peace
  Conflict impact assessment, 

damage and needs assessment, 
capacity (institutional) 
assessment

  Watching briefs
  Transitional support strategy
  Emergency assistance loan

After   Restoration and developing 
capacity of critical state 
institutions

  Rehabilitation of critical 
infrastructure

  Demobilization and 
reintegration of ex-combatants

  Return and reintegration of 
displaced persons

  Create and support new 
livelihoods

  Reconstruction investments

  Portfolio restructuring and 
reallocation

  Reconstruction loans
  Technical cooperation 

for reconstruction and 
transformation

Source: Inter-American Development Bank. 2004. Human-Driven Disasters: Violent Conflict, Terrorism 
and Technology. Sustainable Development Department Technical Paper Series. Washington, DC.
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Appendix 7 provides examples of how ADB has integrated climate change 
into country partnership strategies in countries in fragile and conflict-affected 
situations. Following are some of the readily available modalities and ongoing 
work that may be used to address climate change priority areas in these situations: 

(i)  Mobilizing and innovating to meet financing needs. ADB helps mobilize 
and channel public or concessional funds to its developing member 
countries to facilitate the flow of private capital into climate-resilient 
investments. The global carbon market is expected to expand further, 
and ADB will continue and deepen its leadership in helping countries 
gain access to these resources. The increased availability of grant and 
concessional financing is particularly important for FCAS countries, since 
they are the ones that are likely to suffer most from climate impacts. They 
need financial support to climate-proof existing infrastructure and to 
enhance the climate resilience of future development programs.

(ii)  Generating and disseminating knowledge. Strong technical assistance 
programs in the sectors most affected by climate change will be used as 
platforms for developing and disseminating knowledge about effective 
responses to the challenge. The knowledge base for addressing climate 
impacts needs to be improved dramatically through concerted efforts 
with partners at the regional and national levels. This can be done by 
generating and making available downscaled climate models and 
vulnerability assessments as critical public goods, and by compiling and 
disseminating information on best practices for climate adaptation in 
vulnerable sectors and places.

(iii)  Cultivating  and  fostering  partnerships.  ADB’s continued working 
relationships with international and bilateral partners, government, 
the private sector, and civil society can help expand its capacities and 
outreach in achieving its climate change objectives. Both mitigation 
and adaptation programs will function best if stakeholders, especially 
intended beneficiaries, are closely involved in the entire program cycle—
from identification through design, implementation, and monitoring and 
evaluation.

Leveraging Strategic Partnerships
Ideally, the preparation of a medium-term development strategy should be led by 
a government with technical support from its development partners. But because 
many FCAS countries lack the systems, internal coordination, and human resources 
to lead this process, development partners are often relied upon to both lead and 
facilitate the preparation of the country’s development strategy.69 

69 Department for International Development. 2010. Working Effectively in Conflict-Affected and 
Fragile Situations. Briefing Paper F: Practical Coordination Mechanisms. London. www.gsdrc.org/
docs/open/CON81.pdf
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In fragile and conflict-affected situations, how to go about implementing 
change is often more important than the tangible outcomes of the strategy. A range 
of diagnostic and assessment tools is available to assist development partners in 
understanding the political economy in the FCAS country or region and to inform 
strategy development. A good medium-term development strategy with country 
ownership and participation is not enough to drive change. Strategic partnerships 
between development partners can facilitate a strong and unified presence within 
the FCAS country, leverage real policy debate, and improve performance in 
implementing the country’s development strategy.

In reality, it has been challenging for most development partners to 
coordinate their programs in some developing countries, specifically to harmonize 
procurement, consulting services, and business processes. Nonetheless, 
coordination and harmonization have been easier to achieve in urgent response to 
crises such as disasters and conflict. Major development partners’ programs have 
also been coordinated and harmonized when they have agreed to one partner 
taking the lead in support of government initiatives. There is also opportunity for 
good cooperation in upstream analysis, joint assessment, and shared strategies. 
Practical initiatives can include joint aid offices, an agreed division of labor among 
funding agencies, delegated cooperation arrangements, multidonor trust funds, 
and common reporting and financial requirements.70 

Partnerships are also important elements of stakeholder consultation and 
participation. Different participatory processes can be employed in fragile and 
conflict-affected situations,71 and the process chosen needs to suit a country’s 
situation. The method used may include information gathering, or sharing and 
consultation using tools such as stakeholder analysis and participatory assessment. 

Key actors involve the ADB review or country team, government officials, 
and key country stakeholders such as the private sector, civil society groups, and 
representatives from major political parties or interest groups if consensus building 
is of particular importance. Stakeholder 
consultation and participation tend to 
work better when focused on discrete 
development issues, sectors, or 
projects. 

And sustaining the process also 
relies on participation leading to  
 

70 Examples of such cooperation include (i) when the World Bank took the lead in coordinating 
assistance to postconflict Timor-Leste; (ii) ADB and Australian Agency for International Development 
joint Pacific Island Economic Reports; and (iii) ADB and World Bank sharing country policy and 
institutional assessments. 
71 See ADB. 2012. Strengthening Participation for Development Results. An Asian Development 
Bank Guide to Participation. Manila. www.adb.org/documents/strengthening-participation-
development-results-asian-development-bank-guide-participation
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action—stakeholders soon tire of just talk. Participatory country strategy 
formulation72 has been adopted in the Marshall Islands and Nauru (Box 7).

Private Sector

Beyond providing jobs and generating income, the private sector can contribute in 
other ways to peacebuilding, relief, and reconstruction. It can ease the burden on 
the government and help lend legitimacy to the state, deliver tangible dividends 
to a wider population through investments that create jobs and provide basic and 
new services, introduce innovative approaches to development, and generate tax 
revenues for reconstruction efforts.73

72 ADB. 2009. Strengthening Pacific Fragile States: The Marshall Islands Example. Manila. (www.adb 
.org/Documents/Studies/Strengthening-Pacific-Fragile-States/default.asp); Government of Nauru. 
2005. Partnerships for Quality of Life: Nauru National Sustainable Development Strategy 2005–2025. 
www.sprep.org/att/IRC/eCOPIES/Countries/Nauru/2a.pdf?bcsi_scan_97E98328E2B67804=0&bcsi 
_scan_filename=2a.pdf; See also ADB. 2008. Building Capacity through Participation: Nauru 
National Sustainable Development Strategy. Manila. (www.adb.org/publications/building 
-capacity-through-participation-nauru-national-sustainable-development-strategy); and ADB. 2010. 
Transparency to the People: Using Stakeholder Participation to Support Public Sector Reform in 
Nauru and the Republic of the Marshall Islands. Manila. www.adb.org/publications/transparency 
-people-using-stakeholder-participation-support-public-sector-reform-nauru-
73 M.P. Peschka et al. 2011. The Role of the Private Sector in Fragile and Conflict-Affected States. 
World Development Report 2011: Background Paper. Washington: World Bank. www-wds.worldbank 
.org/external/default/WDSContentServer/WDSP/IB/2011/06/06/000356161_20110606032439/
Rendered/PDF/620590WP0The0R0BOX0361475B00PUBLIC0.pdf

Box 7  Preparing Nauru’s National Sustainable Development Strategy 
Using Participatory Approaches

In 2005, ADB and the Australian Agency for International Development (AusAID) 

assisted the Government of Nauru in preparing its first national development 

plan, the National Sustainable Development Strategy. ADB and AusAID’s technical 

assistance operation contributed to the development of local capacity in participatory 

methods to engage many stakeholders. The process included a component that 

also sought to develop participatory leadership capacity. The government led the 

participatory processes, which covered a large portion of Nauru’s population and 

included all districts. This led to the country’s first national development conference.

The project illustrates how effective engagement and authentic participation 

can be more than the contribution of one’s thoughts and ideas to a plan. It can be 

an educational experience that is both empowering and transformational—creating 

new capabilities and expectations through participation in development decisions.

Source: ADB. 2008. Building Capacity through Participation: Nauru National Sustainable 
Development Strategy. Manila. (www.adb.org/publications/building-capacity-through 
-participation-nauru-national-sustainable-development-strategy); See also National Reform 
Program. Project Data Sheet: Overview. www.adb.org/projects/32099-022/main
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However, the private sector faces the direct impacts of conflict and fragility, 
such as difficulties in accessing finance and dealing with the government. Business 
people may find it even harder to import or export products; and conflict can either 
interrupt or put a halt to normal operations. Private sector development in fragile 
and conflict-affected situations therefore requires special policies and instruments.

The full suite of ADB financing modalities—such as loans, grants, direct 
private sector investment, and credit enhancement tools—can and have been used 
in fragile and conflict-affected situations. ADB’s Pacific Private Sector Development 
Initiative (PSDI), which began in 2006 with financial support from Australia, has 
proven to be a particularly effective technical assistance delivery model to assist 
the Pacific countries in encouraging private-sector-led, sustainable economic 
growth. Three factors explain the PSDI’s success in fragile Pacific countries: 

(i) All interventions are demand driven and based on joint sound 
analytical work to diagnose issues and prioritize reform actions with the 
governments. 

(ii) PSDI is multiyear, allowing full implementation of policy reforms. 
(iii) The PSDI facility has a core team of consultants who can mobilize and 

demobilize as political support for reform evolves.

Many of PSDI’s interventions have been quickly mobilized, and often there 
have been periods of demobilization before reforms are fully implemented—
reflecting changing conditions on the ground. PSDI’s ability to flexibly respond to 
these opportunities enhances both its impact and cost effectiveness. 

PSDI focuses on three core areas of intervention: state-owned enterprise 
reform and public–private partnerships, commercial law reform, and access to 
finance. On state-owned enterprise reforms, PSDI is working in some fragile states 
(the Marshall Islands, Papua New Guinea, Solomon Islands, and Vanuatu) with 
varying levels of success. 

In countries with fragile political coalitions, governments may not be able to 
counteract vested interests that seek to maintain public monopolies and refuse 
minimum standards of public disclosure. This has been the case most recently in 
Vanuatu and historically in Solomon Islands. 

In Solomon Islands, however, there is now a good opportunity to pursue 
reforms in state-owned enterprises with the support of the current government 
(Box 8). In the Marshall Islands, weak public sector capacity has constrained 
progress; and in Papua New Guinea, the next phase of state-owned enterprise 
reform requires a consensus within the government on certain framing policy 
positions, which will ultimately affect the winding back of public monopolies and 
improve standards of public disclosure. 

In the areas of access to finance and commercial law reform, PSDI has engaged 
with the Government of Samoa to introduce collateral reform, a priority identified 
in the 2008 private sector assessment, but one which the government did not 
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feel ready to undertake until 2011. Since then, there has been rapid progress in 
preparing this new legislation and associated registry; and the government has 
requested the implementation of an electronic registry of companies. These 
reforms aim to enhance abilities among creditors to secure loans against movable 
property and to facilitate company registration. Sustained engagement and policy 
dialogue, combined with the ability to respond quickly to requests for assistance, 
have made these reforms possible. 

In Timor-Leste, ADB’s operational emphasis is on easing the transition from an 
economy led by the public sector to one led by the private sector (Box 9).

In Afghanistan, ADB has directly invested in the private sector and has helped 
attract other foreign investors in infrastructure and finance sector projects important 
to the country. ADB financed the expansion of the first privately owned mobile 
telecommunications provider in the country, for example. Success was attributed 
to the use of innovative leveraging partnerships among private entities and the 
adoption of successful business models from other emerging markets to the unique 

Box 8  A Successful Privatization in Solomon Islands

In early 2007, the Government of Solomon Islands decided to privatize Sasape 

Marina Ltd., a government-owned slipway based in Tulagi used for boat repair 

and maintenance. Lack of investment and mismanagement had steadily undermined 

the company’s financial and operating position over the years, leaving both of the 

company’s slipways inoperable by the end of 2007.

The minister of finance championed the company’s privatization as the best way 

to secure needed investment and ensure its long-term survival. The Private Sector 

Development Initiative (PSDI) was enlisted to help prepare the transaction, but a 

change of government in late 2007 sidelined the privatization process. 

After the new government indicated that the transaction should proceed, in 

2009, the PSDI quickly reengaged by reconfirming the government’s endorsement 

of the sales plan and preparing bid documents. The transaction was successfully 

completed in 2010 and now serves as an important precedent for the ongoing 

privatization program. 

The current finance minister, who also championed the privatization of Sasape 

Marina Ltd. in early 2007, demonstrated that loss-incurring state-owned enterprises 

can be successfully privatized and can attract significant private sector investment. 

A key lesson to be drawn from this transaction is the importance of flexibility 

in technical assistance supporting politically sensitive reforms such as privatization. 

Traditional standalone technical assistance could not have seen this transaction 

through, but the PSDI did so very cost effectively.

Source: ADB. 2011. ADB Engagement in Fragile and Conflict-Affected Situations. Paper 
presented at the ADF XI Replenishment Meeting, Manila, Philippines, 8–9 September; See 
also State-Owned Enterprise Reforms and Private Sector Participation. Project Data Sheet: 
Overview. www.adb.org/projects/38147-012/main
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needs of Afghanistan. ADB was also instrumental in investing in the first private 
sector commercial bank post-Taliban in 2004. The bank today is the largest and 
most profitable commercial bank in the country, and often held up as an example 
of how to run and manage a bank in an extremely challenging environment and  
market (Box 10).

 Civil Society Organizations and Nongovernment Organizations

There is ample evidence of the virtues of close engagement between donors, local 
NGOs, and the private sector through all aspects of donor engagements, including 
in formulating reform policies and strategies, and the design, implementation and 
evaluation of program interventions (footnote30).

In fragile and conflict-affected situations, the formal institutions of the state—
parliament, the executive, and the civil service—are seldom the only significant 
authority that a population regards as legitimate. A mix of formal and informal 
institutions that intermediate between the state and society is likely to hold 
authority. Civil society organizations differ in size, interest area, and function, but 
can be described broadly as organizations distinct from the government and the 

Box 9  Long-Term Commitment to Results Expanded Microfinance  
in Timor-Leste

The Institute for Microfinance in Timor-Leste—established in late 2001 with 

external funding under an ADB microfinance project to provide financial and 

other services to the poor—has become the country’s largest locally owned financial 

institution. From only three branches in 2004, it has expanded its network, covering 

all 13 districts of the country by August 2011.

The institution, which puts an emphasis on rural areas and women, increased 

lending from $1.0 million in 2004 to $6.5 million by mid-2010, with a cumulative 

total of 40,417 loans disbursed and 34% of total value lent to women. 

The institute, which in July 2011 became the country’s first locally owned 

commercial bank—the Commercial Bank of Timor-Leste—provides an important 

channel into rural areas for finance and government cash payments. It has low 

nonperforming loans, is profitable, financially sustainable, and has lifted its loan 

ceiling from $5,000 to $100,000. It will also continue providing microfinance 

products. 

ADB support has also helped the bank prepare and implement a new business 

plan for the strengthening of the institution’s systems and capacity, including staff 

training.

Source: ADB. 2004. Technical Assistance to Timor-Leste for Strengthening Microfinance 
Operations. Manila. Quoted in ADB. 2011. ADB Engagement in Fragile and Conflict-Affected 
Situations. Paper presented at the ADF XI Replenishment Meeting, Manila, Philippines, 8–9 
September; See also Strengthening Microfinance Operations. Project Data Sheet: Overview. 
www.adb.org/projects/38213-012/main
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Box 10 ADB and Private Sector Development in Afghanistan

Telecom Development Company of Afghanistan

The Telecom Development Company of Afghanistan (Roshan) became the 

country’s first privately owned mobile telecommunications provider, extending 

voice and data services to more than 5 million subscribers with the help of three 

rounds of financing totaling $130 million from ADB.

Roshan offers products and services uniquely tailored to client needs, including 

accessibility for women and rural populations, such as women-only public call 

centers that provide the first-ever access to communication and internet services 

in an environment of ongoing gender segregation. The company also provides 

innovative data services such as M-paisa for mobile money transfer, and TradeNet, 

which informs farmers of market prices through text messaging. Through its 

affiliation with the Aga Khan Development Network, Roshan has also pioneered 

the use of telemedicine in Afghanistan, allowing local doctors to access medical 

expertise from top medical centers in the region.

Roshan is part of the Vodafone Partner Markets Program, which currently has 

equity interests in 31 countries across five continents and about 40 partner networks 

worldwide. This strategic partnership has enabled Roshan to better serve its 

customers by providing exclusive access to a wider range of products and services. 

Roshan customers can enjoy improved voice and data roaming in countries where 

Vodafone is active, and Vodafone will use Roshan’s state-of-the-art network to offer 

its customers roaming service while in Afghanistan.

Afghanistan International Bank

Despite the challenging environment and the nascent nature of the finance 

sector, the Afghanistan International Bank (AIB), after 7 years of operations, is 

today considered a professionally managed bank that is independent, transparent, 

and compliant with local and international standards.

In May 2004, ADB approved a $2.6 million equity investment in exchange for 

a 25% stake in AIB, the high-risk investment aimed at establishing an exemplary 

institution and promoting private sector finance in the postconflict country. The 

investment was driven by ADB’s vision of establishing the first post-Taliban private 

commercial bank in the country alongside a group of reputable Afghan business 

people with extensive contacts within and beyond the region. 

AIB is now regarded as the best training ground for young graduates who want 

to pursue banking as a career, equipping them with skills that will ensure a livelihood 

for themselves and their families. The bank employs over 350 Afghanis, 20% of them 

women, with an average age of 23. 

It is expected to achieve a return on assets of 1.6% (a run rate of 1.9%) and a 

return on equity of 17.9% (actual first 5 months results were 21.3%). Its tier 1 capital 

ratio as of the end of 2010 was 23%. 

continued on next page
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private sector that operate around shared interests, purposes, and values (see 
Appendix 8 for types of civil society organizations)

Different civil society organizations suit different functions in ADB and 
operations in its developing member countries. The representation (in ADB) of civil 
society organizations with local expertise, language skills, and independence from 
government interests is important. When links are weak, these organizations can 
build bridges between people and communities and also among governments, 
development institutions, and aid agencies. International NGOs, large national 
NGOs, labor unions, and umbrella organizations can connect their constituents 
with national governments, and many have existing relations. Smaller NGOs and 
community-based organizations are more likely to connect at the local and regional 
levels.

ADB recognizes that civil society organizations have a vital role to play in 
fragile and conflict-affected situations, particularly in:

(i) enabling government-citizen engagement in strategy development, 
(ii) facilitating community-driven development, 
(iii) advocating good governance, 
(iv) supporting conflict-sensitive and peacebuilding program development, 
(v) participating in institutional capacity development and assessment, and
(vi) delivering social services directly in areas where government capacities 

remain weak.

Civil society organizations in Vanuatu and Papua New Guinea are helping 
to determine how to improve engagement and the delivery of core government 
services. 

The  role of  civil  society organizations  in mitigating  the  impact of  crisis. 
Civil society organizations are involved in this area in the Pacific countries. ADB is 

Box 10 continued

ADB’s role in supervising AIB is further evidenced through direct dialogue and 

meetings it has had with the regulator on issues such as a legal lending limit, hiring 

senior management, and the constitution of the board.

Sources: ADB. 2004. Report and Recommendation of the President to the Board of Directors: 
Proposed Loan for Roshan Cellular Telecommunications. Manila; ADB. 2006. Report and 
Recommendation of the President to the Board of Directors: Proposed Loan for Roshan 
Phase II Expansion. Manila; ADB. 2008. Report and Recommendation of the President to 
the Board of Directors: Proposed Loan for Roshan Expansion Phase III. Manila. Quoted in 
ADB. 2011. ADB Engagement in Fragile and Conflict-Affected Situations. Paper presented at 
the ADF XI Replenishment Meeting, Manila, Philippines, 8–9 September; See also Afghanistan: 
Roshan Expansion Project (Phase III). Project Data Sheet: Overview. (www.adb.org/
projects/42919-014/main); and Afghanistan International Bank. Project Data Sheet: Overview. 
www.adb.org/projects/37903-014/main
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working with selected Pacific developing member countries (the Cook Islands, the 
Marshall Islands, Samoa, Solomon Islands, and Tonga) to assess and mitigate the 
impact of global economic crises and disasters. The initiative aims to strengthen 
social protection policies, pilot social protection programs, and build capacity 
in civil society organizations to partner more effectively with government to 
implement programs targeting the most vulnerable. The key components of this 
initiative involving the civil society organizations include: 

(i) Consultations to inform program design. ADB will conduct consultations 
at the national and local levels with international and local NGOs, civil 
society organizations, and target communities to better understand the 
nature of the recent economic crisis and disasters and to inform program 
design. The Asia Pacific Sustainable Development Organization, a 
Japanese NGO, will serve as advisor during this process.

(ii) Capacity  development  for  partnership. ADB will conduct a rapid 
capacity assessment of local NGOs and churches working with vulnerable 
populations to more effectively target capacity development measures 
and to promote partnership between civil society organizations and 
government agencies. Necessary regulations will be recommended to 
ensure effective and accountable partnerships among government, civil 
society, and the private sector.

(iii) Pilot  programs  for  direct  social  service  provision. NGOs, religious 
institutions, and existing social service providers (such as schools and 
health facilities) will be contracted to help pilot social service programs 
targeting vulnerable groups, including unemployed youth, women, low-
income households, and people with disabilities. The project will include 
“cash-for-work” and a conditional cash transfer program. Women’s 
groups and other civil society organizations in each targeted community, 
alongside community committees, will monitor beneficiaries’ compliance 
with conditions. Community-based organizations will also undertake 
small-scale rehabilitation projects for schools, health facilities, and rural 
roads used for the work programs in the affected areas.

Leveraging civil society organization partnerships to minimize conflict. In 
Nepal, civil society organizations are seen as key players in conflict-sensitive and 
peacebuilding approaches.74 In line with the Paris Declaration on Aid Effectiveness, 
ADB, DFID, and the World Bank held several joint consultations with stakeholders 
to seek their views on Nepal’s priorities to inform and align the agencies’ assistance 
plans. Consultations in cities of Nepalgunj, Pokhara, Biratnagar, and Kathmandu 
included more than 350 stakeholders from political parties, donors, government 
agencies, the private sector, and a range of community organizations, including 
NGOs, youth, women, and other disadvantaged groups. 

74 ADB. 2009. Nepal: Country Partnership Strategy (2010–2012). http://beta.adb.org/documents/
nepal-country-partnership-strategy-2010-2012



56 Working Differently in Fragile and Conflict-Affected Situations

In 2009, as a result of this participatory process, ADB approved the new 
Country Partnership Strategy 2010–2012 for Nepal, which identifies engaging with 
civil society as one of six thematic priorities. The strategy was prepared at a time 
when the country was at the height of political conflict. Based on this experience, 
the new strategy mandates that social and conflict-sensitive analysis accompany the 
development of new projects to minimize conflict and to maximize community and 
civil society participation in project implementation to overcome political barriers. 

Under Nepal’s refocused country partnership strategy, ADB will expand 
efforts to partner with civil society organizations and develop their capacities. 
Specifically, ADB will pilot approaches to strengthen community-based service 
delivery networks (such as in water supply and other municipal services) and 
NGO monitoring and evaluation efforts (such as social audits) to ensure that the 
views of women, socially excluded peoples, and other disadvantaged groups are 
considered in policy, program, and project decisions.

The  role  of  civil  society  organizations  in  the  formulation  and  review of 
development strategies. During the preparation of Country Partnership Strategy 
2010–2012 for Nepal, gender and social exclusion assessment was carried out to 
identify the situation and issues in general and in sectors that are relevant to the 
Nepal Resident Mission portfolio, based on secondary information. 

Along with assessment of gender and social exclusion issues in education, 
health, governance, and legal rights related to gender-based violence, an in-depth 
study was conducted for three major sectors—agriculture, rural infrastructure, and 
water supply and sanitation. ADB, DFID, and the World Bank carried out the three 
sector-specific studies. 

Consultations and interviews with relevant government agencies, including 
NGOs and women’s organizations at various levels, were conducted to collect 
information and recommendations to develop the gender and social inclusion 
roadmap of the country partnership strategy. A gender equity and social inclusion 
roadmap, with clear objectives and areas of intervention, was included in the 
strategy. 

For the next country 
partnership strategy, the Nepal 
Resident Mission is planning a 
gender and social exclusion study 
in nontraditional sectors of ADB 
assistance—where gender has not 
been well addressed—to identify 
the gaps and find potential areas 
for future interventions. The 
sectors could be energy, transport, 
and urban development. Box 11 

Carefully choosing the lead 
civil society organization to 
conduct these consultations 
can be an effective tool to 
obtain community views and 
perspectives on development 
constraints and objectives 
without the need for the 
country team to participate
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Box 11  Consulting Civil Society Organizations  
to Assess Nepal’s Country Partnership Strategy

A s part of the midterm review of Country Partnership Strategy 2005–2009, 

ADB’s Nepal Resident Mission in 2008 organized regional consultations in the 

country’s five development regions, and a central-level nongovernment organization 

and civil society consultation.

The consultations assessed on-the-ground realities and gathered perceptions 

from local stakeholders on the strategy’s underlying assumptions, particularly 

in light of the changes in Nepal’s political situation since the country partnership 

strategy was formulated in 2004. The review consultations also enabled ADB to 

inform stakeholders on country partnership strategy progress and to get their views 

on the continued relevance of its strategic thrusts. 

The specific needs of Nepal’s regions differed, but the issues discussed were 

similar. According to the participants, most of the development needs identified 

during the 2003 regional consultations had been encompassed in ADB priorities 

and in the four strategic pillars the country partnership strategy adopted.

A total of 148 representatives from 55 of Nepal’s 75 districts joined the 

consultations. Civil society participants included freed bonded laborers; members 

of the dalit community; and individuals from other marginalized groups, women’s 

groups, and NGOs. ADB project staff from executing agencies at the central and 

district levels contributed to the discussions, along with the representatives of 

Nepal’s political parties, former elected members of the local government, central 

and district government officials, professionals, academicians, media, and private 

sector representatives. Officials from the National Planning Commission and the 

Ministry of Finance participated actively.

The publication Voices from the Field – On the Road to Inclusion summarizes 

key discussions and feedback from the local level consultations.a

a ADB. 2008. Voices from the Field – On the Road to Inclusion. Manila.
Source: Fragile and Conflict-Affected Situation Team, ADB.

discusses how civil society organizations were consulted to assess Nepal’s country 
partnership strategy.

The team should identify key civil society organizations in sectors and 
regions targeted by the country partnership strategy, and ensure that civil society 
organizations from crosscutting themes are included, such as women’s and 
environment groups. Carefully choosing the lead civil society organization to 
conduct these consultations can be an effective tool to obtain community views 
and perspectives on development constraints and objectives without the need for 
the country team to participate. Bringing in outsiders for these consultations can 
risk distorting the discussion and its findings. This is because language, culture, 
and a tendency to confirm others’ expectations can limit open and honest dialogue 
between peers. A good local civil society organization can identify the right groups 
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to talk with, report the findings accurately and honestly, and avoid the possible 
distorting impacts of including outsiders. 

Development Partners

In working in fragile and conflict-affected situations, establishing strategic 
partnerships with other development partners or aid agencies is premised on one 
of the OECD’s Fragile States Principles, which is to agree on practical coordination 
mechanisms between international actors (footnote 4). 

While the importance of partnerships is by now well recognized in development 
work, they have special relevance for assistance to ADB’s weakly performing 
developing member countries. First, aid coordination is vital to ensuring a focused 
approach that does not stretch already weak capacities to the limit. Second, where 
misgovernance and/or conflicts are serious obstacles to better performance, the 
nature of required assistance could be one that ADB cannot address without the 
appropriate partners (footnote 49). It is also critical to ensure that development 
partner assistance is aligned with the country’s national development plans 
and strategies, closely coordinated to avoid duplication and reduce burdening 
counterpart agencies, and focused on results (Box 12).

ADB strongly supports efforts to improve aid coordination, and has been 
involved in several key initiatives—such as the Pacific Region Infrastructure 
Facility (PRIF) (Box 13)—to ensure the coordination of its assistance programs with 
those of other development partners. Other examples include the quadrilateral 
meetings among ADB, the Australian Agency for International Development, the 
New Zealand Aid Programme, the World Bank, and the Pacific Financial Technical 
Assistance Centre of the International Monetary Fund; new partnerships with the 
Pacific Islands Forum Secretariat and Secretariat of the Pacific Community; and 
commitment to the Paris Declaration principles (footnote 15).

One particular initiative in ADB’s Pacific developing member countries is the 
establishment of joint ADB and World Bank development coordination offices 
in Samoa, Solomon Islands, Tonga, and Vanuatu. These bring both ADB and 
the World Bank closer to the country context of the fragile and conflict-affected 
situations in the Pacific (Box 14).

Poor economies of scale is a major challenge for fragile developing countries. 
Pacific Islands Forum leaders have long recognized that this challenge could be 
addressed by sharing scarce resources and aligning policies to strengthen national 
capacities. During the 2009 Pacific Islands Forum, they agreed on an initiative called 
the Cairns Compact on Strengthening Development Coordination in the Pacific.

The Cairns Compact sets out actions designed to improve the coordination 
and use of development resources in the Pacific, in line with international best 
practice as expressed in the Paris Declaration on Aid Effectiveness and Accra 
Agenda for Action. It is based on principles that recognize the development 
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Box 12 Coordinating Aid to Help Kiribati Tackle  
Urban Problems

Health officials report that, on average, there are 2 or 3 outbreaks of acute 

diarrheal disease in Kiribati’s South Tarawa every year, which is directly 

linked to inadequate sanitation and poor hygiene. At the same time, Kiribati’s 

infant mortality rate, at 46 per 1,000 live births, is among the highest in the world, 

which can be partly attributed to infantile diarrhea, according to the United Nations 

Children’s Fund’s (UNICEF) 2008 profile of the country.

Almost 50% of Kiribati’s 103,000 people live in South Tarawa. The environment, 

public health, and other essential services, including water and sanitation, on its 

urban atolls are under stress due to high population density and growth.a 

In 2010, the Government of Kiribati requested assistance from the ADB-financed 

Pacific Infrastructure Advisory Center to assist in formulating a comprehensive and 

coordinated approach to achieve urgently required improvements in the water and 

sanitation sector in South Tarawa. The center’s assistance resulted in the preparation 

of the South Tarawa Program for Water, Sanitation and Solid Waste Management. 

The program provides a coordinated government-led approach to improve service 

levels; sustainability; and performance in the water supply, sanitation, and solid 

waste subsectors, so as to improve the livelihood and welfare of people in South 

Tarawa. 

The program has resulted in a high degree of coordination of aid agencies in 

water supply, sanitation, and solid waste in South Tarawa. Development partners 

providing assistance to implement the program include ADB (sanitation), the 

Government of New Zealand (solid waste, water supply, and sanitation in Betio and 

Bairiki), and the World Bank (water resources and water supply). The Government 

of Australia is providing substantial grant cofinancing for all program development 

partner activities.

a ADB. 2010. Kiribati Country Partnership Strategy 2010–2014. Manila. (www.adb.org/
documents/kiribati-country-partnership-strategy-2010-2014); Population growth is 
estimated at 5.2% per annum, due to inward migration from outer islands; See also South 
Tarawa Sanitation Improvement Sector Project (formerly Tarawa Sanitation Improvement 
Project). Project Data Sheet: Details. www.adb.org/projects/43072-013/details

Source: Fragile and Conflict-Affected Situation Team, ADB.

needs of the Pacific, and reflects the shared commitment of Pacific Islands Forum 
countries and their partners, including ADB, to improving development outcomes 
in the region.

The Cairns Compact is a response to forum leaders’ concerns that the Pacific 
region remains off-track to achieving the Millennium Development Goals (MDGs) 
by 2015. It aims to accelerate progress on the MDGs by strengthening the forum 
countries’ leadership of their own development agendas, and encouraging 
development partners to work more effectively together. Key features of the 
compact include: 
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(i) peer reviews of forum countries’ national development plans, 
(ii) country reporting on national development plans, 
(iii) development partners reporting on coordination and aid effectiveness,
(iv) reporting on progress toward the MDGs, 
(v) high-level dialogue with the private sector, 
(vi) a road map to strengthen public financial management systems, and 
(vii) improving forum countries’ development data. 

Box 13 Dealing with Capacity Constraints  
in the Pacific Region Infrastructure Facility

Sizable investment commitments under the Pacific Region Infrastructure 

Facility (PRIF), a partnership among five development agencies and the Pacific 

developing countries, are likely to impose significant implementation challenges on 

the countries concerned, calling for creative strategies for dealing with the capacity 

constraints.

It is estimated that in combination, partners to the PRIF—including ADB, the 

Australian Agency for International Development, the European Commission and 

the European Investment Bank, the New Zealand Aid Programme, the World Bank, 

and the developing Pacific island countries—will commit about $1.6 billion to new 

infrastructure investments over the period ending 2017.

This level of investment will put a particular strain on the capacity of countries 

in the region to lead and coordinate funding agencies in new investment activities. 

If a developing country fails to show leadership, then the aid agencies tend to fill the 

vacuum. This situation is less than ideal, as it typically leads to a loss of cooperation 

among development partners, duplication of effort, rivalry over priority projects, or 

partners simply walking away in frustration. 

The PRIF partners, acutely aware of the challenges facing Pacific island 

countries, have therefore developed several strategies for dealing with capacity 

constraints. The first is to put developing countries in the driver’s seat and support 

them in setting their development agenda. 

This objective has been partly facilitated through the establishment of the Pacific 

Infrastructure Advisory Center, a technical advisory arm of the PRIF that provides 

independent advice and support to developing countries. Much of its work is of a 

strategic nature and focused on helping countries develop national infrastructure 

plans based on country development strategies. 

The planning process also identifies the infrastructure projects countries 

need most, including identifying the resources and financing needs to implement 

the plan. An extension of this work is the development of an activity schedule that 

lists all projects being undertaken by the development partners across the Pacific. 

This helps monitor new investments and allows quick identification of gaps or 

opportunities for future support to particular countries or subsectors.

Source: J. Austin and C. Yap. Pacific Infrastructure Advisory Center. Sydney, Australia.  
www.theprif.org
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Box 14  Vanuatu Liaison Office Extends Pacific Partnerships

ADB reaffirmed its commitment to working alongside its development partners 

to boost aid effectiveness in small, vulnerable states with the opening of a joint 

liaison office with the World Bank Group in Vanuatu. It assigned a local development 

coordinator to support the Government of Vanuatu in implementing its national 

development strategy through activities outlined in its country partnership strategy 

with ADB.

Since 2004, ADB has significantly expanded its operations and presence in the 

Pacific region, establishing offices in the Republic of Fiji, Papua New Guinea, Timor-

Leste, and Australia (Sydney). 

ADB also works with the World Bank in Samoa, Solomon Islands, Tonga, and 

Vanuatu. The partnerships have allowed ADB to align its programs with those of 

developing member countries and development partners in the region, where it now 

has a field presence in seven of the 14 Pacific developing member countries. 

ADB and the World Bank are long-term development partners of Vanuatu, 

which joined both organizations in 1981. ADB has maintained a long and active 

presence in Vanuatu, providing a range of development assistance in the form of 

loans, grants, and technical assistance.

Source: S. Trembath. 2010. Vanuatu Liaison Office Extends Pacific Partnerships. Impact Stories 
from Fragile Situations: Handle with Care. Manila: ADB. www.adb.org/publications/handle 
-care-impact-stories-fragile-situations

These activities aim to promote best development practice in the region 
and to better direct all available resources—from national budgets and from 
partners—toward agreed national priorities. The Pacific Islands Forum Secretariat 
has the primary responsibility for implementing the Cairns Compact. It is working 
with forum member countries, development partners, including ADB, regional 
organizations, and a range of other stakeholders to make progress in this work.

Adopting Gender-Responsive Approaches 
Women and girls in fragile and conflict-affected situations fare notably worse on 
many human development indicators than their peers in other developing member 
countries. They are more likely to die during childbirth, have fewer income earning 
opportunities, and lower access to education. 

The average maternal mortality rate for FCAS countries was 1,202 per 100,000 
live births in 2009, which includes Afghanistan, with a rate of 1,458 per 100,000 live 
births. The primary education gender parity ratio for FCAS countries is only 0.65, 
and just 0.39 at the secondary level. 75 

75 Data sourced from ADB’s Strategy and Policy Department. 
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Women in these situations also have less access to income earning 
opportunities, hindering their economic empowerment. For example, based on 
the latest data, only 18.4% of women in Afghanistan and 38.5% in Kiribati are in 
non-agriculture wage employment (an MDG 3 indicator). In addition, four Pacific 
FCAS countries are the only ones in Asia and the Pacific region with no women 
elected in parliament.76 Many countries in fragile or conflict-affected situations are 
also highly vulnerable to food insecurity, environmental degradation, and reliance 
on imported food products at rising prices. These combined factors perpetuate 
and exacerbate female vulnerability. For these reasons, greater efforts are needed 
to empower women with the skills, resources, and decision-making power to adapt 
to increasing environmental fragility and key to building the resilience and viability 
of countries in fragile and conflict-affected situations

A gender-sensitive approach is essential for conflict prevention and resolution 
in countries that are emerging from conflict or at risk of conflict, such as Afghanistan, 
which is considered the most dangerous country in the world for women.77 Global 
studies have estimated that about 80% of displaced persons are women and girls, 
who have special concerns stemming from lack of shelter, food security, and access 
to reproductive health services; the incidence of rape and sexual abuse; relocation 
stress; and strains from changing gender roles and family separation.78 Women also 
tend to be marginalized from formal conflict resolution and peace decision-making 
processes, despite their key roles 
during conflict and in restoring 
peace. In some instances, they 
have been active combatants. 
For example, women comprised 
three of ten Central Committee 
members of the Liberation Tigers 
of Tamil Eelam.79

United Nations Security 
Council Resolution 1325 on 
Women, Peace and Security, 
passed in 2000, has critical 
implications for the protection 
of women during conflict and for 

76 Federated States of Micronesia, Nauru, Solomon Islands, and Tuvalu 
77 According to a Thomson Reuters Foundation poll cited in ADB. 2011. ADB Engagement in Fragile 
and Conflict-Affected Situations. Paper for the Asian Development Fund. Manila (July 2011 draft).
78 UNFPA. 2007. Global Review of Challenges and Good Practices in Support of Women in Conflict 
and Post-Conflict Situations. Report on United Nations Population Fund Workshop. Hammamet, 
Tunisia. 21–24 June. www.unhcr.org/refworld/category,POLICY,UNFPA,,,48abd5950,0.html
79 T. Bouta, G. Frerks, and I. Bannon. 2005. Gender, Conflict and Development. Washington, DC: 
World Bank. www-wds.worldbank.org/servlet/WDSContentServer/WDSP/IB/2004/11/15/000090341
_20041115142901/Rendered/PDF/30494.pdf?bcsi_scan_97E98328E2B67804=EihOdBrBaSpoaRBk
RGIhPhGWYtEeAAAAn+CoIQ==&bcsi_scan_filename=30494.pdf

Ideally, the gender strategy 
should be informed by 
a more in-depth country 
gender assessment, which 
comprehensively analyzes 
prevailing gender issues and 
informs how the government, 
ADB, and other stakeholders 
can support the advancement 
of gender equality and 
women’s empowerment
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the participation of women and civil society in conflict prevention, resolution, and 
reconstruction (Box 15). It explicitly recognizes that women experience conflict 
differently than men, and that women’s participation in peace and postconflict 
reconstruction processes is essential in program interventions in conflict and 
postconflict situations. Resolution 1325 should be used as a framework to inform 
development partner efforts during peacebuilding and reconstruction and ensure 
that particular attention is directed toward understanding and improving the 
status and position of women. See Appendix 9 on the examples of some gender 
dimensions in conflict-affected states.

Because the country partnership strategy sets out the framework for ADB’s 
assistance to a country, gender mainstreaming should be systematically addressed 
in its main text, sector roadmaps, and results frameworks. Each country partnership 
strategy should also include a summary gender strategy, which specifies how ADB 
intends to address gender issues, the sectors for which a gender focus is required, 
and specific actions to strategically achieve positive gender equality outcomes. 
Ideally, the gender strategy should be informed by a more in-depth country gender 
assessment, which comprehensively analyzes prevailing gender issues and informs 
how the government, ADB, and other stakeholders can support the advancement 
of gender equality and women’s empowerment. Given entrenched gender 
inequalities that persist in fragile and conflict-affected contexts, it is imperative 
that the country partnership strategy explicitly respond to the realities of unequal 
gender relations by

(i) identifying and supporting the implementation of national gender policy 
commitments;

(ii) collecting and analyzing sex-disaggregated data at national and sectoral 
levels; 

Box 15 Women at the Frontlines for Peace

History shows that whenever there is conflict, women mobilize for peace and the 

welfare of their families and communities. For example, during conflict in the 

island of Bougainville in Papua New Guinea and also in Solomon Islands, women 

ignored personal risk by crossing conflict lines to successfully convince their sons 

and husbands to surrender their weapons.

The Pacific regional women’s media network on United Nations Security 

Council Resolution 1325 on Women, Peace and Security, coordinated by femLINK 

Pacific, focuses on engagement with national governments and at the regional 

intergovernmental level, such as through the Pacific Island Forum Regional Security 

Committee process, so as to bring the voices of women at the grassroots level to 

influence regional policy on gender, peace, and security.opment Bank. www.adb.

org/publications/handle-care-impact-stories-fragile-situations

Source: Fragile and Conflict-Affected Situation Team, ADB.
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(iii) targeting investment in education, health, governance, and greater rule 
of law to better respond to women’s human development and personal 
security needs; 

(iv) earmarking investment in gender focused projects/programs and 
indicating gender mainstreaming pipeline projects in country operations 
business plans; 

(v) proactively seeking women’s leadership and participation in decision-
making forums (Box 16 discusses how women in Nepal were involved 
and mobilized in decision-making processes);

(vi) partnership and collaboration with key development partners on the 
gender agenda;

(vii) ensuring alignment with and support for UN Security Council Resolution 
1325 (and UN Security Council Resolution 1820 on sexual violence)—

Box 16  Nepal Transition to Peace Initiative  
and Women Peace Building Network

In 2006, a decade-long, armed conflict in Nepal ended with the signing of the 

Comprehensive Peace Agreement. However, women’s participation at the formal 

negotiating table was not ensured at the dialogue process or in the agreement itself.

There are two initiatives under Nepal’s peace process—Track 1 involving the 

bureaucracy and political parties and Track 2 involving women’s NGOs and groups. 

The missing element was the link between the two tracks. Hence Track 1.5, the Nepal 

Transition to Peace Initiative, began in 2005 to allow informal dialogue between 

seven major political parties and civil society representatives before making formal 

decisions. Multiple stakeholders, including international partners, supported the 

initiative. The Ministry of Peace and Reconstruction acted as the executing agency 

liaising between the political parties. 

The initiative helped draft the Comprehensive Peace Agreement and propose 

how cantonment of combatants would be managed, and envisaged the setting up of 

peace structures such as local peace committees. 

It also supported the creation of Women Peace Building Network made up 

of 11 large associations, mostly with development background and widespread 

membership in Nepal. This network creates links between tracks 1, 1.5, and 2, and 

links the leaders with peace forums. In addition to organizing rallies to demand 

greater women’s participation in the peace process, they have held several rounds of 

discussions with the prime minister and the Ministry of Peace and Reconstruction to 

ensure women’s participation in state structures. They also approached the Election 

Commission on the selection of 26 women to be nominated to the Constituent 

Assembly. At a community level, the network has sought to raise awareness of UN 

Security Council Resolution 1325.

Source: S. Jnawali. 2010. The Nepal Transition to Peace Initiative and the Women Peace 
Building Network: An Effective Way to Include Women? Centre for Humanitarian Dialogue.
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which all developing member countries and other actors are obliged 
to fully implement in conflict-affected situations—such as through 
strengthening the capacity of relevant sectors to address gender-based 
violence;

(viii) conducting gender conflict analysis particular to any given conflict 
context, to inform design of projects/programs that equally address the 
needs of both women and men during and after conflict; and

(ix) supporting greater access to comprehensive health information and 
services during times of conflict and recovery, including reproductive 
health and HIV/AIDS prevention.

 Incorporating Flexibilities  
During Project Preparation
Project designs in fragile and conflict-affected situations have at times struggled 
to balance the need to allow sufficient time for thorough project preparation with 
the need to respond quickly to urgent needs. In some cases, the preparation 
of detailed designs has been fast-tracked to facilitate construction or project 
implementation. This often results in poor arrangements for implementation. In 
some cases, complex environmental or socioeconomic assessments, including 
economic and financial analysis, were not strictly followed. This hampers the longer-
term assessment of economic costs and benefits. Designs have also suffered from 
over ambition and institutional weaknesses. Flexibility therefore needs to be built 
into project designs because the fluid conditions in fragile and conflict-affected 
situations often necessitate changes in scope during implementation (footnote 38). 

Investment Financing

Project Loan/Grant Financing

Traditional project loan/grant financing is often the appropriate modality for 
investment assistance in fragile and conflict-affected situations. When government 
capacity for planning is weak and sector plans are poorly developed or non-
existent, project preparatory assistance can be used to prepare country and sector 
assessments and determine specific investments to alleviate binding development 
constraints. It is often necessary to prepare projects that can achieve rapid start-
up, which a standard design can facilitate through advance procurement action 
and clearly specified components. Careful attention to thorough due diligence, 
as described in the following section, is essential to prepare projects that can 
be effectively implemented in the typically uncertain environment and uneven 
counterpart support in fragile or conflict-affected situations.

Projects should incorporate sufficient implementation assistance to ensure that 
the final design, procurement, and supervision are adequately supported and not 
subject to undue delays caused by weak implementation capacity. Depending on 
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the existing institutional arrangements, it may be necessary to create new project 
management units, but these should be integrated into the structure of executing 
agencies to the greatest extent possible. It is also often necessary to provide 
substantial assistance for capacity development, so that executing agency staff 
are progressively able to take on greater responsibility from external consultants. 

Sector Loan/Grant Financing

Sector loan/grant financing can provide a great deal of flexibility to respond to 
rapidly evolving country situations in cases where sector priorities are clear and 
government capacity for planning is adequate (or can be supplemented) to guide 
subproject selection and appraisal. It should be recognized that the time to 
implement a sector project can be longer than that for traditional project financing 
due to the need to complete and approve subproject feasibility studies while 
implementation is ongoing.

To meet ADB’s policy on sector financing criteria that need to be satisfied 
include (i) a well-developed sector development plan, (ii) institutional capacity to 
implement the plan, and (iii) appropriate sector policies that can be improved if 
needed.80 If these criteria are not met adequately, technical assistance may be 
provided for project preparation, sector analysis, and capacity development 
before or together with the provision of a sector loan. One way of doing so is 
to program hybrid technical by conducting a combination of project preparation, 
capacity development, and policy advice prior to project approval. This process 
can be done either once or in series. Involving executing agency counterparts in 
the complete project cycle in this way can be highly effective at preparing a cadre 
of experienced project staff, but it is expensive and time consuming. Sufficient 
time and resources and adequate counterpart support to implement such an 
arrangement are essential.

Additional Financing

In view of the risks involved in implementing a major project in a fragile or conflict-
affected situation, it is best to start small, learn from experience, and build on 
successes. To get more out of a good project, ADB’s additional financing policy 
allows scaling up and modifying projects that are performing well—without any 
restrictions being imposed on the amount, duration, and number of provisions. 
Scaling up may include additional geographical areas, increasing project 
beneficiaries, replicating outside the original locations, or meeting greater 
than anticipated demand and absorptive capacity of existing beneficiaries. 
Modifications may include accommodating changing circumstances, reflecting 
project implementation conditions, incorporating experience gained and lessons 
learned, or responding to innovations. 

80 ADB. 2003. Operations Manual. Manila (Section D3/BP: Sector Lending). www.adb.org/
documents/operations-manual
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While additional financing is primarily for expanding and deepening projects 
that are performing well, there are still times when ADB needs to provide additional 
financing for projects facing cost overruns or financing gaps. The policy recognizes 
that cost overruns may occur for some projects. Without providing timely additional 
financing, the project benefits would be forgone in some cases while project costs 
have already been incurred. For example, missing the last few miles of a road or 
the final part of a bridge may render such infrastructure a liability rather than an 
asset. However, the policy requires that teams clearly analyze the reasons for cost 
overruns and financing gaps, and address the risks that have caused cost overruns.

For projects that face cost overruns and are not performing well, the additional 
financing policy requires a stricter review and quality assurance process to avoid 
throwing good money after bad. It is important to note that cost overruns do not 
necessarily equate to poor project performance.81

Multitranche Financing Facility

ADB’s multitranche financing facility (MFF) offers a flexible financing modality that 
supports a country’s medium- to long-term investment programs in an efficient and 
cost-effective manner. Its more flexible financing and long-term support to fragile 
countries mean it can be an appropriate financing instrument in fragile and conflict-
affected situations.

The MFF provides program-
matic assistance by aligning 
the provision of financing with 
project readiness and the long-
term needs of the client. It also 
facilitates long-term partnerships 
between ADB and its clients. The 
facility also provides opportunities 
for constructive dialogue on 
physical investments as well as 
nonphysical (thematic and sector) 
interventions, and provides critical 
mass, predictability, and continuity 
to the client.82 Design, procurement, and safeguards work should be done under 
the first tranche of the facility, while the second tranche should cover civil works 
contracts, including engineering, procurement, and construction management. 
Using an MFF in a fragile or conflict-affected situation will require a narrowing of 

81 ADB. 2011. Additional Financing to Enhance Development Effectiveness. Manila.  
www.adb.org/publications/additional-financing-enhance-development-effectiveness-brochure 
82 ADB. 2008. Mainstreaming the Multitranche Financing Facility. Manila. (www.adb.org/documents/
mainstreaming-multitranche-financing-facility); and ADB. 2010. Multitranche Financing Facility. 
Operations Manual Operational Procedures. OM Section D14/BP. Manila. 

Using a multitranche 
financing facility in a fragile 
or conflict-affected situation 
will require a narrowing 
of the scope and scale of 
the project, and perhaps 
greater flexibility for changes 
in scope in subsequent 
tranches, while retaining 
ADB’s long-term commitment
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the scope and scale of the project, and perhaps greater flexibility for changes in 
scope in subsequent tranches, while retaining ADB’s long-term commitment.

However, there is another view that this facility may not always be a suitable 
financing instrument, especially when the sector is not well understood and 
when the executing agency’s capacity is weak or very limited. In such case, 
appropriateness of MFF should be carefully assessed. While the MFF does offer 
long-term engagement and flexibility, it should require a clear sector strategy/
roadmap underpinned by policy framework and investment plans, and strong 
executing agency capacity.

Using the additional financing policy may be a better approach. It offers 
similar benefits of long-term partnership and flexibility for changes, but through a 
stand-alone, simply designed project. With proper planning, provision for capacity 
development and preparation of future phases can be included in the first project.

Program Financing

Policy-Based Financing

ADB’s policy-based financing83 provides a flexible means to support critical policy 
and structural and institutional reforms, and even to sustain political appetite during 
difficult times and despite changes in government. ADB experience shows that 
country-specific policy actions—reached after wide consultation with the public 
sector, development partners, the private sector, civil society, and academia—
promote greater country ownership and leadership. In fragile states, emphasis on 
formulating actions using partner countries’ own institutions and systems supports 
aid effectiveness, as does developing programs with a simple scope focused on 
addressing key constraints and bottlenecks.

The clear risk posed by program support is the quality of the budgets 
being supported. Even when program funds have been tagged by governments 
for a particular use, the fungibility of funds means, in effect, that the whole of 
the budget is being supported. Programs therefore work well when they are 
embedded within a long-term, sequenced reform process; when they are inclusive 
of efforts to strengthen policies, systems, and processes for fiscal management; 
and when they “reward” demonstrations of prudent economic management. By 
linking the program to ongoing sectors of ADB focus—such as improvements in 
fiscal management—existing country relationships can be strengthened and policy 
messages made more consistent. Entering into programs with other partners can 
act to promote a consistent policy message and ensure that support is provided 
more efficiently, systematically, and effectively.

83 ADB. 2011. Review of ADB’s Policy-Based Lending. Manila. www.adb.org/documents/review-
adbs-policy-based-lending
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In 2011, reforms were made to ADB’s policy-based financing—refining (i) 
ADB’s approach to both budget support provided with medium-term structural 
reforms, and (ii) crisis response in short-term balance-of-payments support and 
budget support for fiscal stimulus.84 

Trust Funds

Public trust funds have been created in the Pacific: in Kiribati, the Marshall Islands, 
the Federated States of Micronesia, Nauru, Palau, and Tuvalu to strengthen limited 
revenues in their public sectors. With strong governance structure and with core 
public funds appropriately managed, monitored, and audited, these trust funds 
can form an important component of overall public funds. The Tuvalu Trust Fund is 
considered a model (Box 17). 

Pacific public trust funds have been established by Pacific country governments 
and governments of development partners, with the latter providing either initial 
capital and/or technical assistance. Public trust funds have been established for 
public purposes by enacting legislation. 

The Tuvalu Trust Fund was created by international treaty. While fund ownership 
has commonly been vested in the host Pacific governments, development partners 
have continued to provide operational oversight as trustees, in most cases 
in the form of representation to either trust funds’ boards or committees. This 
development partner oversight has been gradually withdrawn in the case of Tuvalu. 

On the other hand, Kiribati’s Revenue Equalization Reserve Fund was initially 
capitalized using tax revenue from phosphate mining, and has been managed since 
inception by a government committee, without foreign government direction.

84 ADB. 2011. Policy-Based Lending: A Quick Guide. Manila. http://lnadbg1.asiandevbank.org/
oer0012p.nsf/0/714FBB6F05B60567482578D100271295/$file/18Ju-pbl-quick-guide.pdf (ADB 
internal site).

Box 17 Tuvalu Trust Fund

The Tuvalu Trust Fund was established in 1987 by international treaty, with initial 

capitalization provided by the governments of Australia, the Republic of Korea, 

Japan, New Zealand, Tuvalu, the United Kingdom, as well as the European Union.

The Tuvalu Trust Fund is known for its strong governance structure, consisting 

of a board, an independent advisory committee, and professional investment 

management and monitoring agencies. Until recent years, it was also known for 

its very conservative management, maintaining the fund at a real per capita value. 

The fund has increased in total capital value from A$27.1 million at inception to 

A$114.2 million as of March 2011; contributions have been economically significant 

at around 20% of annual budget revenues.

Source: Fragile and Conflict-Affected Situation Team, ADB.
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Invested in international markets, daily funds are managed by professional 
investment managers, with some funds employing professional monitors. All funds 
are audited. The Tuvalu Trust Fund created an Advisory Committee of Tuvaluan and 
international economists to calculate fund drawdown and to advise on the use of 
fund drawdowns.

The net earnings (post management costs and reinvestment to maintain real 
capital value) from these trust funds not only bolster other public revenues, but 
can help secure or regularize the flow of public funds and diversify public funds 

investment, thereby reducing 
the risks of public funds 
management. While trust fund 
annual earnings vary according 
to the growth of the global 
economy over the decades that 
these funds have operated, 
they are largely considered 
to have been a very valuable  
public investment.

There are, however, some potential concerns with regard to the use of public 
trust funds. One of these is over-reliance on trust fund revenues—discouraging 
other public revenue generation as well as preventing an improvement in the 
environment for further private-sector-led domestic growth. The drawdown on 
some public trust funds may also have been excessive in recent years, partly in 
response to the global economic crisis, thereby undermining their sustainability.

For FCAS countries in transition, the International Network on Conflict and 
Fragility points out that the choice of aid instruments should be grounded in 
the aid effectiveness agenda85 and driven by commitment to deliver rapid and 
sustainable results; and that a mix of aid instruments should be context specific 
and designed based on principles of coordination and harmonization, institutional 
transformation, speed and flexibility, and scope for risk management. In particular, 
rapid response mechanisms are important to facilitate sustainable support. 

According to the network, the key elements of a successful rapid response 
include (i) removing administrative hurdles in institutions that administer and 
manage funds and instruments; (ii) ensuring that these institutions secure 
appropriate personnel and expertise in a timely manner; (iii) recognizing that the 
operation of funds and instruments will require serious and prolonged commitment 
and predictable funding; and (iv) ensuring that unearmarked funding is made 

85 The aid effectiveness agenda refers to a set of international initiatives and agreements that 
underline the importance of harmonizing aid activities: the Paris Declaration on Aid Effectiveness, 
the Accra Agenda for Action, and the OECD-DAC Principles for Good International Engagement in 
Fragile States.

While trust fund annual earnings 
vary according to the growth 
of the global economy over 
the decades that these funds 
have operated, they are largely 
considered to have been a very 
valuable public investment
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available in a timely manner or that agencies can make commitments against 
pledges to initiate operations.86 

In Afghanistan, the Afghan Interim Authority Fund was set up as a flexible 
mechanism for quick resource mobilization and initial institution building, 
supporting the recurrent expenditure of the Afghan Interim Authority. The 
Afghanistan Reconstruction Trust Fund was also established in the context of a 
temporary National Development Strategy (Box 18).

 Technical Assistance Including Project Design Facility
Through its technical assistance operations, ADB assists its developing member 
countries in identifying, formulating, and implementing projects; improving the 

86 International Network on Conflict and Fragility. 2011. Draft Guidance on Transition Financing: 
Supporting Coherent and Sustainable Transition in Fragile States. Paris.

Box 18 Sequencing—The Afghan Interim Authority Fund  
and the Afghanistan Reconstruction Trust Fund

The United Nations Development Programme (UNDP) in 2002 established 
and managed the Afghan Interim Authority Fund for 6 months as a flexible 

mechanism for quick resource mobilization and initial institution building, 
supporting the recurrent expenditure of the Afghan Interim Authority. During this 
time, the Afghanistan Reconstruction Trust Fund was established in the context of a 
temporary National Development Strategy (OECD 2010).

From January to July 2002, salary payrolls were reestablished for all 32 
provinces of Afghanistan; salary payment control systems were installed; finance 
staff was trained, including in ICT-related skills; and emergency repairs were 
completed for 30 ministerial offices of the Afghan Interim Authority. 

The Afghan Interim Authority Fund further supported the commissions created 
under the Bonn Agreement, including the Emergency Loya Jirga—the traditional 
grand council, which it fully funded—that endorsed the Transitional Administration 
led by President. Support included conference planning and management, the 
rehabilitation of the Kabul Polytechnic where the Loya Jirga took place and 
transportation of regional delegates to Kabul. 

In accordance with the exit strategy devised for the Afghan Interim Authority 
Fund prior to its establishment, the fund ceased operations after the successful 
conclusion of the Loya Jirga and the installation of the Transitional Administration. 

The Afghanistan Reconstruction Trust Fund took over budgetary support for 
the Transitional Administration, and was jointly prepared and managed by the 
World Bank, Asian Development Bank, Islamic Development Bank, United Nations 
Assistance Mission for Afghanistan, and UNDP; it was administered by the World 
Bank. Given the limitations to the World Bank’s mandate, a Law and Order Trust 
Fund was also established to finance police salaries, among others.

Source: D.W. Brinkerhoff. 2007. Governance in Post-Conflict Societies: Rebuilding Fragile States. 
London: Routledge. Quoted in International Network on Conflict and Fragility. 2011. Draft Guidance 
on Transition Financing: Supporting Coherent and Sustainable Transition in Fragile States. Paris.
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institutional capabilities of governments and executing agencies; formulating 
development strategies; promoting the transfer of technology; and fostering 
regional cooperation.

Technical assistance has provided substantial and significant support for 
applied research, providing policy advice and developing capacity in FCAS 
countries. For example, applied research has led to the production of more than 
100 knowledge products on FCAS countries in the Pacific over the past 16 years.
These products in turn have helped ADB to formulate more effective, relevant, and 
sustainable development interventions, including policy advice.

ADB undertook a major study of capacity development in Pacific FCAS 
countries from 2007 to 2008. The study was based on case studies of the relatively 
successful development of capacity in the region. The major findings confirmed the 
importance of understanding the political economy, or how power and authority 
affects economic choices in a society (footnote 64). In part, this led to ADB’s 
subsequent study of political economy in the Pacific. Other important findings 
reveal that

(i) international assistance has held too narrow a definition or understanding 
of capacity, and this has curtailed effectiveness;

(ii) beyond understanding the political economy, success comes from a solid 
understanding of context; 

(iii) where core government functions are weak, delivery of all public services 
is weak, and outsourcing some public service delivery is possible; 

(iv) from experience, good governance underpins the development of 
capacity; and 

(v) successful capacity development often comes from extensive consultation 
and participation with the aim of reaching consensus.

The capacity development study led to the formulation of the technical 
assistance Capacity Principles Checklist (Appendix 6) to guide ADB in formulating 
future technical assistance. The checklist covers

(i) the potential for outsourcing; 
(ii) strengthening core government functions; 
(iii) formulating the design and monitoring framework; 
(iv) exit strategy and duration; 
(v) the demand for the assistance; 
(vi) noting the dimensions of capacity development, consultation, and 

participation; and
(vii) dissemination of findings and change management.

Project  Design  Facility. ADB’s project design facility supports project 
preparation, particularly detailed engineering designs, through advances to clients. 
These advances are to be provided from the ADB-wide facility and are envisaged 
to be refinanced by ensuing ordinary capital resources or Asian Development 
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Fund loans. The proposed project design facility is intended to provide quick-
disbursing resources for project formulation; detailed engineering design; and 
broader project and program preparatory work (such as feasibility studies and due 
diligence, safeguard, and pre-implementation work), including those for policy-
based financing, if requested by the client.

Project/Program Development and Due Diligence

Reconnaissance Mission

The reconnaissance mission is a critical and sensitive key step for agreeing on 
the project concept and due diligence requirements. During the reconnaissance 
mission, the specific requirements for staff, staff consultants, or technical assistance 
are identified and detailed. In fragile and conflict-affected countries and regions, 
in particular, business as usual and normal operations may not be relevant or 
effective due to very challenging local conditions and/or when country performance 
deteriorates.

Inadequate planning is one of the main reasons that a project may fail. 
Planning for project implementation starts during the early stages of the project 
cycle, project preparation, and appraisal. During the early stages of project 
preparation in fragile and conflict-affected situations, special attention to business 
processes is therefore a required preventive measure for avoiding pitfalls and risks 
of doing harm (Figure 3).

Figure 3 Special Attention Needed During Project Preparation  
in FCAS Countries

FCAS = fragile and conflict-affected situation.
Source: Fragile and Conflict-Affected Situation Team, ADB.
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In addition, effective teamwork among headquarters, sector 
divisions, and resident missions should be pursued by establishing clear 
accountabilities (footnote 63). The resident mission provides the primary 
operational interface between ADB and the host country and strives to 
maximize the efficiency, effectiveness, and impact of ADB operations there. 

 In fragile and conflict-affected situations, a staff member of the resident mission 
(or subregional and/or liaison office) with knowledge of the local context is an 
important team player to better understand the political economy of such a 
challenging environment.

Stakeholder Participation

It should be well understood that stakeholder participation in the design and 
implementation of technical assistance activities and projects improves ownership 
and outcomes. This is even more pertinent in fragile and conflict-affected situations. 
In small, fragile communities, any project has impact on almost everyone. Where 
the nation’s state and systems of government are emerging, it is the community 
that drives the demand for improved services, performance, transparency, and 
accountability. Its participation in the design and implementation of ADB support is 
paramount to effectiveness. The community can be a very effective driver of change. 

This is recognized in ADB’s technical assistance on Strengthening Public 
Sector Performance in the Federated States of Micronesia, which was designed 
and is being implemented to reflect these lessons. During public consultations in 
the design phase, citizens confirmed that they felt alienated by their governments. 
Despite the political will to meet public expectations and the hard work by some 
public servants, there were very few mechanisms for the public to engage with 
their state governments, obtain information on public sector performance, and 
effectively hold government officials accountable for their performance. 

The technical assistance was designed to harness community pressure to 
create a performance-oriented public sector culture. The technical assistance 
includes a rolling design to ensure close consultation and public participation in 
ongoing design and implementation, as well as responsiveness to political and 
attitudinal changes with respect to these sensitive matters. The technical assistance 
focuses on good governance in the state legislatures, adherence to public sector 
regulations through more accountable management practices, and raising 
community awareness of and engagement with public sector performance.

Getting the range, structure, and approach to stakeholder participation 
right is key to the effectiveness of the process and the value of consultations. In 
identifying the project’s stakeholders, it is important to note that there are two 
types—those who act on behalf of the stakeholders involved (such as NGOs or 
religious institutions) and the stakeholders involved (such as women or children). 

The Rural Primary Health Services Delivery Project in Papua New Guinea 
harnessed the participation of male and female community representatives, 
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community leaders, health facility staff, provincial and district health staff, other 
provincial officials, and church health secretaries. They were consulted on behalf 
of the target rural population, specifically women and children, to ascertain health-
related behaviors, issues that affect rural communities’ use of health services, and 
ideas about community health posts. 

The peacebuilding tool, piloted in Nepal, involved the participation of 
individuals, local authorities, citizens, business community, political parties, NGOs, 
networks, and associations. Focused group discussions or meetings with these 
stakeholders have been useful in filling in the peacebuilding tool matrix. The tool 
is used to identify potential project risks linked to social conflicts and develop 
adequate mitigation measures (Appendix 5).

Where a project directly impacts on the community, they can be a great 
advocate for change and an implementation agent, but their participation needs 
to begin early in the concept preparation. The formulation of the Japan Fund 
for Poverty Reduction grant to Nepal for the project—Support for Targeted and 
Sustainable Development Programs for Highly Marginalized Groups—provides an 
example of how stakeholder consultations can contribute to the project design 
(Box 19). 

Stakeholders can also be effective at stalling progress and implementation 
if they are left feeling marginalized. ADB’s guidelines on community participation 
and consultation provide an excellent and comprehensive guide on increasing 
stakeholder participation.87 

 Civil Society Organizations and Nongovernment Organizations
Civil society organizations sometimes have deep understanding of local 
development issues and first-hand experience of problems on the ground. They 
can usefully contribute to project design and implementation. International 
nongovernment organizations (NGOs) draw on international experience and 
best practice, while national NGOs and community-based organizations offer 
local perspectives. Professional associations provide specialized technical 
expertise in their area. Participation plans are based on stakeholder analyses 
that guide the choice of groups to engage (Appendix 10). Development then 
occurs with the stakeholders themselves. This may involve an initial workshop to 
outline participation in project design and further meetings to develop plans for 
implementation. This process can combine with wider stakeholder consultation in 
project design.

In the Kyrgyz Republic, as a case in point, ADB is working with several civil 
society organizations to help pilot an integrated approach to improving access 
to quality education for children with special needs. The Association of Parents 

87 ADB. 2012. Strengthening Participation for Development Results: An Asian Development Bank 
Guide to Participation. Manila. www.adb.org/documents/strengthening-participation-development-
results-asian-development-bank-guide-participation
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Box 19  Consulting Stakeholders to Formulate Support  
for Targeted and Sustainable Development Programs  

for Highly Marginalized Groups

The project concept of the Japan Fund for Poverty Reduction (JFPR) grant to 

Nepal was formulated after extensive stakeholder consultations during the 

midterm review of the Country Partnership Strategy (2005–2009), in which 

concerns were raised regarding outreach to the most vulnerable groups.

Stakeholders felt that despite the positive impact of ADB’s interventions in 

Nepal, the needs of many of the most marginalized groups were still unmet. It 

was decided therefore that the JFPR grant would be used to design a project that 

specifically targets a few of the most marginalized groups. 

The project organized a series of consultations in Kathmandu and the project 

districts from October 2008 to March 2009 to discuss major constraints in the 

development of highly marginalized groups and how to best support them. In terms 

of targeting, it analyzed disaggregated poverty data and selected the two poorest 

groups—Dalits and Hill Janajatis—followed by subselection from within these 

groups. 

National experts from the Dalit and indigenous groups assisted in carrying out 

a participatory assessment and background study. This involved wide consultations 

with Dalit civil society organizations and indigenous peoples organizations and 

other stakeholders at the central level. Given the current political realities in Nepal, 

the consultations led to the conclusion that both Terai and Hill Dalits needed to be 

targeted. The next step led to the selection of two target districts—Mahottari in the 

Terai and Surkhet in the hills—based on the population of Dalits in these districts, 

their socioeconomic status, and ongoing support in the districts. 

Similarly, for the indigenous group (Hill Janajatis), the consultations led to the 

conclusion that the Kumal group should be selected based on existing information 

on the socioeconomic status of indigenous groups and the level of other support 

being provided to particular groups. The project selected the target districts for 

Kumals (Nawalparasi and Gulmi) based on the large population of Kumals in these 

districts and the level of other support being provided to the group. It carried out 

field visits to these districts and consultations were held with the local government 

and various stakeholders, including representatives of the Kumal community. 

The initiative received broad support, and it was suggested that in addition 

to targeting the Kumals in Nawalparasi and Gulmi, the project should also 

target Kumals in the adjoining district of Baglung as well as the Bote and Majhi 

communities in these districts, as these groups were the most deprived in the region. 

Further consultations with the Nepal Bote Society revealed that Bote and Majhi 

communities were very sparsely populated along the rivers between Nawalparasi 

and Baglung. It was therefore agreed that the project would target Bote and Majhi 

communities along the Narayani River and along the Kali Gandaki River as far as 

Baglung district, thereby encompassing Majhi and Bote communities in a total of 

seven districts.

Source: Fragile and Conflict-Affected Situation Team, ADB.
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of Disabled Children serves as 
advisor, providing expertise on 
disabled children’s needs. Four 
rural community-based organi-
zations consult regularly with 
parents of disabled children 
through roundtables and 
meetings.88 Although the Kyrgyz 
Republic is not included in ADB’s 
FCAS list, this approach may also 
be replicated in a fragile or conflict-affected situation.

When links are weak, civil society organizations can build bridges between 
people and communities and also among governments, development institutions, 
and donors. International NGOs, large national NGOs, labor unions, and umbrella 
organizations can connect their constituents with national governments, and many 
have existing relationships. Smaller NGOs and community-based organizations are 
more likely to connect at the local and regional levels.

Civil society organizations have great experience with strategies to help 
mobilize local communities in achieving important development outcomes (Box 20). 
Many international and local NGOs have had great success in mobilization. Some 
international NGOs are better informed of the latest strategies used internationally, 
while local NGOs understand local culture better. Both can be contracted to help 

88 ADB. 2007. Grant Assistance – Kyrgyz Republic: Improving Access to Quality Basic Education for 
Children with Special Needs. Manila (Financed by the Japan Fund for Poverty Reduction). www2.adb.
org/Documents/GAR/KGZ/40359-KGZ-GAR.pdf

Box 20 Nongovernment Organization Involvement  
in Rural Infrastructure Development in Nepal

ADB’s project on Rural Infrastructure Development contributed to poverty 

reduction in three districts in Nepal’s hill region. Some 20,000 people 

living near the road project benefited from the activities, including about 18,000 

beneficiaries who were involved in construction and maintenance of rural roads and 

community buildings. 

NGOs were intermittently involved in project-related awareness campaigns and 

were also contracted to undertake social mobilization activities intended to enhance 

participation, establish local labor groups and road users’ committees, ensure fair 

working conditions for laborers, and assist in developing savings and credit-related 

and income-generating activities.

Source: ADB. 2005. Civil Society Briefs: Overview of Civil Society—Nepal. Manila. p. 6.  
(www.adb.org/publications/overview-civil-society-nepal); See also Second Rural Infrastructure 
Development. Project Data Sheet: Overview. www.adb.org/projects/30232-012/main

Civil society organizations 
can also be service providers 
at different levels. They often 
fill gaps when government 
services are unavailable, and 
governments sometimes 
contract them
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in forming community-based organizations. Labor unions can also mobilize people, 
especially if they have a large membership and represent a significant sector in  
the workforce.

When flexibility, responsiveness, or innovation is needed, civil society 
organizations can often react quickly to changing circumstances, and are keen 
to experiment with new approaches. International and local NGOs have been 
effective in pilot programs maximizing community participation. Some research 
institutes pride themselves on innovating and developing new solutions.

Civil society organizations can also be service providers at different levels. In 
the Pacific, for example, to help mitigate the impact of global economic crisis and 
recent disasters, NGOs and church groups are providing a range of pilot social 
service programs targeting vulnerable groups, including unemployed youth and 
women.89 They often fill gaps when government services are unavailable, and 
governments sometimes contract them. International and local NGOs can be 
service providers at a regional or national level, providing basic social services for 
example. Community-based organizations are involved at the community level, 
often managing local water supply, microcredit groups, and other community level 
services.

Some civil society organizations can carry out participatory assessments in 
project design and independent monitoring and evaluation. In the Kyrgyz Republic, 
for example, ADB is working with local self-governing bodies and community-
based organizations to help provide critical water supply and sanitation services 
in 200 villages serving 300,000 people in rural areas. Taza Tabigat, a local NGO, is 
carrying out independent monitoring.90

However, it is not advisable to use the same organization as an implementing 
partner and an independent evaluator. Civil society monitors are important in 
promoting good governance. Some international and local NGOs and research 
institutes specialize in rapid participatory research techniques, and have huge 
experience in implementing assessments and monitoring and evaluation. 

A thorough stakeholder analysis should highlight civil society organizations 
interested in a particular activity and involve them in consultation during project 
design and when developing participation plans. Resident missions often have 
knowledge of civil society organizations working in-country, particularly track 
records of those involved in previous projects. Some have an inventory of potential 
partners. Specialists in headquarters may also know about credible civil society 
organizations working in their area, and so may colleagues working for other 
development partners, particularly bilateral donors. The NGO and Civil Society 

89 ADB. 2009. Grant to Tonga for the Economic Support Program. Manila; ADB. 2010. Grant for 
Social Protection of the Vulnerable in the Pacific. Manila.
90 ADB. 2008. Grant to the Kyrgyz Republic for Community-Based Infrastructure Service Sector 
Project. Manila.
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Center also develops country civil society briefs and maintains the CSO Link, 
which includes a database of NGO profiles. Lessons learned from participatory 
approaches are also available on the IED Evaluation Information System 
database. See Appendix 8 on other pointers for engaging with community-based 
organizations and NGOs. 

Special Assessments

Political  economy  assessment. The impact of political economy is even more 
pronounced in fragile states and in the small communities of the Pacific islands. 
The prioritization, sequencing, and nature of economic and public sector reform, 
for example, are greatly influenced by the political economy; and technical and 
professional advice and assistance to reform are commonly insufficient in the Pacific 
islands. Greater account of social, cultural, economic, and political influences 
has to be taken; and a reform program needs to be built on the realities of the 
prevailing political economy (Appendix 11). This will likely differ greatly from a 
program based on professional considerations alone. The lack of assessments of 
political economy could be one major reason why earlier reform efforts have not 
succeeded. Examples of the influence of political economy drawn from recent case 
studies in the Pacific are summarized in Box 21.

The reform process in particular, influenced by politics and institutions, can be 
seen in stages. The stages of the process, as well as their relationship to the role 
of politics and institutions in reform and development, comprise a framework for 
assessing the political economy influences.91 This process may be more iterative 
than sequential, but their importance is exemplified through key questions that 
need to be addressed at each stage as shown in Appendix 12. 

Risk and vulnerability assessment. It is important to design interventions in 
fragile and conflict-affected situations with a security management risk perspective, 
and evaluate the full range of risks to which communities are exposed. Different 
risks can compound one another, leading to an accumulation of risks with highly 
negative effects on development. Often communities affected by conflict are also 
at high risk from natural hazards because coping capacities and resilience have 
already been weakened by the conflict. Similarly, communities regularly exposed 
to natural hazards have difficulty in maintaining development gains, leading to 
increased incidence of poverty and potentially to greater conflict over scarce 
resources.

Recognizing the role security can play in mitigating risks and ensuring the 
timely delivery of a project, the ADB Office of Administrative Services is working 
with regional departments, including field offices, to address security issues in 
project sites in conflict-affected areas and fragile states. For ADB, timely project 
delivery is contingent on many factors, among them security, which is frequently 

91 G. Abonyi et al. Forthcoming. The Political Economy of Policy Reform and Policy-based Lending. 
ERD Working Paper Series. Manila: ADB.
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overlooked despite its strategic value. Projects located in conflict-affected 
areas should include security assessment during the design stage, security 
arrangements for contractors and consultants, preparation of security plan by the 
contractor and its endorsement by the executing agency and ADB, and costing of  
security plan. 

Different areas have varying risk profiles, with threats coming from several and 
often unexpected sources—possibly armed rebels, militants, disgruntled residents, 
or petty criminals. Given these risks, all projects should have a security risk analysis, 
in which the security team assesses and analyzes the risks of a given project, 

Box 21 Selected Dimensions of Political Economy  
in the Pacific

Kiribati state-owned enterprise reform. The collective-action problem that 

appears to make Kiribati unwilling to privatize public enterprises and promote 

the private sector is the societal belief that benefits gained from dependence on 

the government outweigh their private costs. The most positive factor is the strong 

commitment of the current President of the Government of Kiribati.

Telecommunications regulatory reforms in Papua New Guinea and 

Tonga. It was found that the domestic policy constraints imposed by independent 

regulators were vulnerable to political interference, and the World Trade 

Organization telecommunication commitments provided greater policy certainty by 

constraining government policy reversals.

Political economy and championing of reforms in the Cook Islands 

and Samoa. The chances of success were improved by continuity in the political 

leadership and a stable political environment. Technically competent and supportive 

senior public servants also played important roles, as did the public support generated 

through nationwide summits or retreats and the sustained public dialogue that  

followed them.

Presidential perspectives on political economy in the Marshall 

Islands. Reform proponents need to be cognizant of the pervasive and long-

standing “welfare state” attitudes developed over many years of the United States 

Compact and the way in which these attitudes shape perceptions about the role of 

government and the direction of national development. Consultative processes are 

also extremely important throughout all stages of reform.

Governance reform in the public sector in Pacific island countries. 

Three Pacific political values are identified: distribution, transparency, and 

competition. Working with these values, rather than against them, can improve the 

design of international aid efforts in the Pacific.

Sources: ADB. 2009. Kiribati’s Political Economy and Capacity Development. Manila.  
(www.adb.org/publications/kiribatis-political-economy-and-capacity-development); 
R. Duncan, ed. 2010. The Political Economy of Economic Reform in the Pacific: Executive 
Summary. Manila: ADB. www.adb.org/publications/political-economy-economic-reform 
-pacific-executive-summary 
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flags potential threats, recommends how to ensure the safety and protection of 
personnel and equipment at the project site, and develops a security plan for the 
project as needed.

Ideally, the security team should be engaged from project inception, since 
the history of a project is an important consideration in developing the security 
risk analysis. The security team needs to understand the situation on the ground 
and the timeframe of the project. For some projects, a security manager—who is 
different from the project manager—is appointed to liaise with security officials 
and other key stakeholders on the ground and to ensure the implementation of 
the security plan. 

Projects implemented with a security plan, such as the railway project running 
from Mazar-e-Sharif in northern Afghanistan to Hairatan, bordering Uzbekistan, 
have proven that security planning is extremely beneficial. In the project, the 
security plan was presented during loan negotiations, and its inclusion from the 
very beginning ensured the timely completion of the project. Conversely, projects 
that had no security plan, or those whose security plans were not implemented, ran 
into delays or had cost overruns.92 

A risk and vulnerability assessment should identify both current and future 
threats to safety and security (see Appendix 13). The nature of vulnerability is 
dynamic and complex, and therefore any assessment of risk and vulnerability is 
a predictive judgment.93 People are not usually inherently vulnerable; instead it 
is a variety of factors including poverty, geographic location, communal conflict, 
and social and ethnic association that produces situations of vulnerability. Many 
important risk factors can be identified through participatory assessment processes 
that draw out traditional knowledge about risk patterns and coping mechanisms. 
It is also important to analyze likely changes in existing risk patterns, such as those 
due to the effects of climate change.

Capacity  assessment. Capacity assessment, facilitated by external actors, 
should focus on capacity issues at the individual, organizational, and institutional 
levels. At the institutional level, capacity assessment can be further viewed 
at community, national, and regional levels.94 However, FCAS countries face 
greater challenges to be at par with the characteristics of a viable institution, as  
outlined below: 

(i) Community. At the community level, a viable institution reflects the ideas, 
interests, and needs of communities. It has their confidence and the 
strength to communicate their views to higher authorities. Naturally, this 
assumes a degree of decentralizing decision making. It also presupposes 

92 ADB Avenue. 2011. Securing Projects for Timely Implementation and Completion. 24 August.
93 ActionAid. 2005. Participatory Vulnerability Analysis. Johannesburg. 
94 O. Serrat. 2009. Building Institutional Capacity for Development. Knowledge Solutions. May (47). 
Manila: ADB. www.adb.org/publications/building-institutional-capacity-development
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a capacity to act on rights and responsibilities, and the right to organize 
must exist.

(ii) Nation. At the national level, a viable institution has competence in 
policymaking, socioeconomic analysis, and technical research. It has 
negotiating parity with international bilateral and multilateral agencies. 
It provides inputs to national policymaking without relying on external 
advice; and it helps identify links between the national, regional, and 
community levels.

(iii) Region. At the regional level, a viable institution possesses a mix of 
technical, managerial, and information-handling skills. It has also the 
ability to interpret communities to the nation (and vice versa). Most of 
all, it has a reasonable measure of autonomy (including independent 
revenues).

Capacity assessment should examine functional capacity issues and 
political economy issues or “soft capacities” potentially influencing prospective 
changes. Functional capacity issues may cover skills, organizational structures, 
and/or institutional arrangements. Soft capacity issues may involve leadership, 
commitment, traditional systems, demand, relationships among key stakeholders, 
and/or legitimacy, among others. See Appendix 14 for tips on capacity assessment 
and footnote 64 for references on capacity assessment.

Analyses carried out at this stage will provide valuable information on capacity 
issues, and will inform decisions with respect to future capacity investments. 
Participatory processes, such as focused group discussions, joint analyses, 
and roundtables, are essential at this stage to ensure legitimacy and a sense of 
ownership. The consultation processes themselves can be an important aspect of 
capacity development by contributing to shared understanding and a common 
vision and strengthening of links among local and external stakeholders.

Different methods can be used for stakeholders to identify or self-assess 
current capacity. The country partnership strategy should build on the analysis—
incorporating activities, inputs, strategies, and/or processes required to deal with 
the capacity issues identified and to reach desired results (Box 22).

Gender analysis. Gender analysis is a key element in ADB’s policy on gender 
and development, and should be carried out as a core part of the preparation of 
all proposed projects, in line with ADB Operations Manual section C2/OP. Gender 
analysis is an essential component for the initial poverty and social assessment, 
which is mandatory for all ADB projects and should be carried out as early  
as possible. 

If the initial poverty and social assessment identifies that the project has the 
potential for gender mainstreaming, more detailed gender analysis should be 
carried out to inform project design and to develop a project-specific gender 
action plan (GAP) for implementation as an integral part of the project. The GAP 
maps out how gender concerns and participation of women will be addressed 
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Box 22  Building Capacity in Solomon Islands

The Ministry of Infrastructure Development in Solomon Islands is strengthening 

its capacity in project implementation, administration, and infrastructure asset 

management through technical assistance.

Capacity development has been grounded in the ministry since ADB’s technical 

assistance project on Institutional Strengthening of the Ministry of Infrastructure 

Development,a which began in 2005. The project established an expanded Transport 

Policy and Planning Unit in the ministry through its institutional restructuring and 

appointment of additional staff. 

Since 2007, capacity development was expedited by the Technical Support 

Program funded by the Japan Special Fund.b The technical assistance developed

(i) an infrastructure asset management system advanced from the Solomon 

Islands Transport Network Information System to analyze future 

infrastructure asset condition and required funding level; 

(ii) a technical resource center storing references, such as contract documents, 

standards, and codes; 

(iii) a materials testing laboratory to increase quality assurance capacity for 

project design and implementation; and 

(iv) institutional capacity within the Ministry of Infrastructure Development 

through training and workshops on basic business skills and project 

operations. 

The project also updated the National Transport Policy, which establishes 

a transportation development strategy (i.e., goal, objectives, and future work 

program) and operational action plans over 20 years. In addition, it contributed 

to a legal reform to establish the Solomon Islands Maritime Safety Administration 

(SIMSA) and implement the National Transport Fund. 

In 2008, the technical assistance, the Establishment of Solomon Islands 

Maritime Safety Administration,c began assisting the Ministry of Infrastructure 

Development in reforming the Marine Division of SIMSA while clarifying its 

structure and roles. The project developed a maritime legislative framework for 

shipping operations safety responding to international standards, which is now 

being implemented. It also contributed to the improvement of financial and advisory 

functions through implementing levies, fees, and charges, and developing systems 

and procedures for role definition, training analysis, and staff development and 

succession. 

a  ADB. 2004. Technical Assistance to Solomon Islands for Institutional Strengthening of the 
Ministry of Infrastructure and Development. Manila; See Project Data Sheet: Overview. 
www.adb.org/projects/38062-012/main

b  ADB. 2007. Technical Assistance to Solomon Islands for Preparing the Domestic Maritime 
Support Project and Technical Support Program. Manila; See Project Data Sheet: Overview. 
www.adb.org/projects/40263-012/main

c  ADB. 2008. Technical Assistance to Solomon Islands for Establishment of Solomon Islands 
Maritime Safety Administration. Manila.

Source: Fragile and Conflict-Affected Situation Team, ADB.
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and monitored during project implementation through the use of gender-specific 
targets and performance indicators. Key elements of the GAP are reflected in the 
main project design and monitoring framework. 

Given the relative vulnerability of women and persistent gender inequalities in 
fragile and conflict-affected situations (Box 23), proactive effort should be taken to 
ensure that gender mainstreaming opportunities are maximized and that as many 
projects as possible are categorized as “effective gender mainstreaming” under 
ADB’s gender mainstreaming project categorization system, irrespective of the 
sector.

Gender analysis must take on particular considerations in the context of small 
island fragility and conflict-affected situations. The range of stakeholders who 
should be consulted as part of gender analysis may vary to ensure that the different 
perspectives of women and men are recorded. 

Religion is an important 
influence on gender and 
social relations in Pacific 
countries, for example, making 
church groups critical for 
providing voice and space for 
women to be consulted and 
heard, and for widespread 
awareness-raising among 
communities. Where women 
are clearly absent from areas 
of employment or decision-making mechanisms, it is often necessary to use quotas 
to ensure women participate and benefit from project activities, such as training 
workshops or user committees. 

In some Pacific countries, although women may be accorded high cultural 
status, they continue to be marginalized from formal decision-making processes 
and face discrimination in other domains. 

There remains significant need to invest in addressing women’s human 
development needs (Box 24), such as providing basic infrastructure (such as water 
and sanitation) to improve their daily lives and promote their legal rights in fragile 
and conflict-affected situations. Similarly, their limited economic opportunities in 
these situations make it important to proactively promote women’s livelihoods 
through project design (such as using female employment targets, or provision of 
small market spaces as part of large-scale infrastructure design).

In a conflict-affected situation, it is especially important to engage civil 
society and communities for understanding gender dynamics. But in doing so, it 
is important to bear in mind that ADB engagement has the potential to legitimize 
as well as marginalize different civil society voices depending on the choice of 
organizations consulted. Entities that genuinely represent the voices of a wide range 

Where women are clearly absent 
from areas of employment or 
decision-making mechanisms, it 
is often necessary to use quotas 
to ensure women participate 
and benefit from project 
activities, such as training 
workshops or user committees
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Box 23 Lighting Up Women’s Lives

Women in Papua New Guinea face many serious challenges, including 

giving birth in poorly lit health posts, performing the strenuous and time-

consuming task of collecting firewood, and cooking in smoky kitchens; they often 

possess limited skills for employment and income generation.

The Papua New Guinea Town Electrification Investment Program is helping to 

change that by giving women a voice in decision making and providing skills training 

for income generation. The project includes provision for 30% female participation 

in community consultations, skills training for village committees and households 

(minimum 50% women), 50% female participation in village power and water 

committees, jobs for women in project construction and ongoing maintenance, 

equal pay for equal work, an HIV/AIDS awareness campaign, and gender awareness 

and capacity building on energy utility.

Source: Fragile and Conflict-Affected Situation Team, ADB.

Box 24  Rights Address Wrongs—Empowering Women  
in Nepal

The Gender Equality and Empowerment of Women Project in Nepal is an 

example of how a comprehensive, multisector project was designed to address 

the multiple disadvantages confronting women. The project simultaneously tackles 

different facets of discrimination against women—legal, social, and economic.

While the project is still under implementation, positive results achieved so 

far include 8,000 women and an equal number of men provided with knowledge 

on their legal and administrative rights and obligations; nearly 5,000 women given 

skills training for income generation; 900 women wage laborers provided with skills 

training and awareness on wage rights; and community infrastructure provided 

to reduce women’s work burdens. Some 10,973 households have installed better 

cooking stoves and water mills, while 40,000 people are benefiting from community 

infrastructure schemes consisting of toilets, drinking water facilities, roads/trails, 

small irrigation schemes, and micro hydropower. In addition, police personnel from 

female police cells, prosecutors, and advocates were trained in women’s legal rights. 

The midterm progress review indicated that there are promising signs of 

reducing gender disparities and making progress on gender equality.

Source: Fragile and Conflict-Affected Situation Team, ADB.

of women should therefore be carefully chosen. Similarly, civil society organizations 
that have the most knowledge on specific gender issues, such as gender-based 
violence, tend to be very localized and community-based, and therefore need  
proactive outreach. 
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Gender analysis in postconflict scenarios should extend beyond reconstruction 
of infrastructure, to social (or psychosocial) aspects of recovery and peacebuilding 
to promote community and individual resilience (Box 25). By definition, this analysis 
should recognize the stresses and opportunities from changes in gender roles, 
including the rise in female-headed households, widows, and single mothers.95 

Community-based participatory gender-responsive conflict monitoring 
systems can provide highly context-specific tools for early warning, and go beyond 
the collection of data to become a social resource for the prevention of conflict. 
For example, early warning indicators projects in the Solomon Islands, supported 
by the United Nations Development Fund for Women, provided information about 
and from local women and men to better understand localized conflict dynamics 
and solutions. 

Climate proofing  and disaster  risk management. An important aspect of 
vulnerability in fragile and conflict-affected situations is a country’s susceptibility to 
the effects of climate change and disasters. There is an increasing recognition that 
disaster risk reduction and climate change adaptation share a common focus—
that is to reduce the vulnerability of communities and contribute to sustainable 
development. Many governments recognize the important role disaster risk 
reduction can play in reducing the adverse impacts of climate change, and that 

95 The content of this paragraph is in part drawn from by S.N. Anderlini. 2010. World Development 
Report Gender Background Paper. World Bank Development Report 2011. Washington, DC: World 
Bank. http://wdronline.worldbank.org/worldbank/a/nonwdrdetail/197

Box 25 Viewing Development through a Gender Lens

Decades of conflict have devastated community and family life in Sri Lanka’s 

northern and eastern provinces and brought significant challenges in these 

communities, compounding the many difficulties women have traditionally faced.

ADB’s North East Community Restoration and Development Project II 

addressed gender inequalities by providing opportunities for both women and men 

to access basic facilities and to restart or initiate livelihoods. 

While the project supported internally displaced persons who returned to their 

original source areas, it also specifically targeted vulnerable groups—such as war 

widows, households headed by women, and single women—in the provision of 

shelter, training in livelihood skills, and access to credit and technical support, to 

enable them to increase their economic strength and improve the well-being of their 

families. 

The project engaged with and strengthened the capacity of local community-

based organizations and local nongovernment organizations, especially women’s 

nongovernment organizations, enabling them to act as a resource on gender 

awareness and skills development and to assist in and monitor gender-related 

project activities.

Source: Fragile and Conflict-Affected Situation Team, ADB.
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reducing risks related to current weather and climate conditions is usually the best 
way to prepare for addressing risks related to climate change.

Climate proofing involves identifying risks to a development project, or any 
other specified natural or human asset, as a consequence of climate variability and 
change. It can then be ensured that those risks are reduced to acceptable levels 
through long-lasting and environmentally sound, economically viable, and socially 
acceptable changes implemented at one or more of the following stages in the 
project cycle: planning, design, construction, operation, and decommissioning.96

The harsh effects of climate change, such as worsening coastal erosion, floods, 
drought, and storm surges are most acutely felt in FCAS countries. The majority 
of disasters in the Pacific are weather and climate-related. The economic damage 
and losses can be substantial, yet there are also decades of learning on coping 
with the variability and change brought about by numerous, often compounding 
pressures on social, economic, and environmental systems. Countries in the Pacific 
recognize the need to reduce their vulnerability to these risks through adaptation 
and strengthening their human and institutional capacities to assess, plan, and 
respond (footnote 102). 

ADB’s response to climate change in fragile Pacific countries aims to reduce 
the vulnerability of countries to the risks and impacts of climate change and to 
support countries’ efforts for continued economic growth. The potential loss of 
sector outputs and gross domestic product resulting from the impact of climate 
change are estimated to be between 5% and 13% a year in the Pacific developing 
member countries. There is also an expected increase in health expenses and in 
the operation and maintenance costs of physical assets. 

Climatic events also put project benefits at stake, depending on the location 
of the assets and on the intensity and severity of climate events, such as floods, 
inundation, heavy rainfall, sea surge, “king tides,” and cyclones. Investments 
in climate proofing at the project level will prevent such losses. This needs an 
incremental investment of 5% 
to 20% in many development 
projects. Assured financing of 
the costs of climate proofing 
and resilience building at the 
project level is crucial for most 
Pacific developing countries. 

It also requires strategic 
engagement of the governments 
and development partners in 
mainstreaming climate change 
into development plans, and 
accessing financial resources 

96 ADB. 2005. Climate Proofing: A Risk-Based Approach to Adaptation. Pacific Studies Series. 
Manila. www.adb.org/publications/climate-proofing-risk-based-approach-adaptation
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from multilateral and bilateral sources as well as increased public–private 
partnerships.

Climate proofing of ongoing and planned Pacific infrastructure projects by 
ADB and contributing development partners has begun, with projects in the 
Cook Islands, Papua New Guinea, Solomon Islands, Timor-Leste, Tonga, and 
Vanuatu. Projects include road systems (Box 26), port and harbor development, 
water, urban roads, drainage, and sanitation systems.

Mainstreaming adaptation and disaster risk reduction in fragile and conflict-
affected situations is often compromised by (i) a lack of policy and technical tools 
and methods for integration into development planning; (ii) poor interaction and 
institutional coordination among agencies and partners responsible for disasters, 
climate change, and development; and (iii) limited data and knowledge to assess 
climate, disaster, and fiscal risks. A suitable first response should strengthen 
tools and methods for integrating these issues into development planning,  

Box 26 Climate Proofing Transport Infrastructure in the Pacific

ADB responds to climate change by proactively incorporating climate proofing 

into project design. For example, the Second Road Improvement Project in 

Solomon Islands includes

(i) watercourse crossings designed to survive higher floods and the load of 

river-borne debris; 

(ii) bridge abutments anchored to piled foundations to minimize the collapse 

of abutments and approach roads; 

(iii) river training to minimize the deviation of watercourses from their original 

path; 

(iv) strengthened protection for approach roads; 

(v) a raised road surface where a rising water table makes the road more flood-

prone, with protected side gradients to prevent erosion; and 

(vi) the rerouting of coastal sections of roads away from the immediate 

foreshore and the exposure to waves and tidal inundation.

The Road Network Development Sector Project in Timor-Leste, for example, 

built climate proofing into road rehabilitation and maintenance by considering 

future climate data when reviewing engineering designs and plans and by making 

climate change adaptation part of the environmental management plan. The models 

developed through the project aim to influence the government’s road sector 

strategy.

Sources: ADB. 2009. Solomon Islands’ Second Road Improvement (Sector) Project. Manila; 
ADB. 2009. Timor-Leste’s Road Network Development Sector Project. Manila. Quoted in ADB. 
2011. ADB Engagement in Fragile and Conflict-Affected Situations. Paper presented at the ADF 
XI Replenishment Meeting, Manila, Philippines, 8–9 September; See Second Road Improvement 
(Sector) Project. Project Data Sheet: Overview. (www.adb.org/projects/43381-012/main); 
and Road Network Development Sector Project. Project Data Sheet: Overview. www.adb.org/
projects/43322-012/main
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Box 27  Using the Peacebuilding Tool in Two Projects in Nepal

In the beginning of preparation for the Kathmandu Valley Water Supply and 

Waste Water System Improvement Project,a the peacebuilding tool helped 

identify illustrative activities that could contribute to peacebuilding. These included 

prohibiting child labor, meetings among municipalities for sharing lessons, high-

level political party meetings for ownership, and using mass media to inform citizens 

of progress and problems.

Measuring results in peacebuilding is challenging. Recommended monitoring 

indicators were the number of (i) households with victims of conflict helped; 

(ii) women and ethnic minorities reached; (iii) consultation meetings conducted with 

all parties, beneficiary groups, and/or concerned organizations; (iv) social audits 

conducted; (v) jobs created or people employed; and (vi) households reached by the 

recycle, reduce, and reuse approach to waste management. The early preparation stage 

is an appropriate time to recommend indicators for a project’s results framework. 

The preliminary stakeholders’ meeting with municipalities under the Integrated 

Urban Development Projectb helped sensitize municipal officials to the peacebuilding 

tool requirement, key issues of conflict, and appropriate project activities. The 

meeting provided a good opportunity to discuss the identification of victims of 

conflict as target groups for the project and the need to focus on the carrying capacity 

of municipalities affected by internally displaced people. 

The tool helped identify Banke District’s vulnerability to religious conflict and 

its local capacity for building peace by using the interreligious committee to deal 

with potential disputes. The committee keeps abreast of internal religious issues, 

including South Asian events like court decisions on Babari Maszid in India and 

India–Pakistan cricket matches to ensure that such events do not damage Nepali 

religious harmony and security.

a ADB. 2010. Technical Assistance to Nepal for the Integrated Urban Development. Manila. 
www.adb.org/projects/42161-012/main

b  ADB. 2009. Technical Assistance to Nepal for the Kathmandu Valley Water Distribution, 
Sewerage, and Urban Development Project. Manila. www.adb.org/projects/34304-012/main

Source: ADB. 2011. ADB Engagement in Fragile and Conflict-Affected Situations. Paper 
presented at the ADF XI Replenishment Meeting, Manila, Philippines, 8–9 September.

strengthening coordination, and improving data and knowledge to assess climate 
and disaster risks.

Peacebuilding  tool. The Nepal Country Partnership Strategy 2010–2012 
designed and implemented the peacebuilding tool as a pilot initiative to respond 
to the challenges as the country transitioned from a state of conflict.97 In view of a 
conflict-sensitive program design, the tool was used to assist in conducting context 
analysis of investment projects and monitoring of two selected projects in Nepal 
(Box 27). The peacebuilding tool can enhance the potential for peace and social 

97 ADB. 2009. Nepal: Country Partnership Strategy (2010–2012). Manila. www.adb.org/documents/
nepal-country-partnership-strategy-2010-2012 
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cohesion in a conflict-affected country, facilitate understanding of potential social 
conflict, develop mitigation measures when designing projects, and be used for 
project monitoring and evaluation. (The peacebuilding tool is in Appendix 5.)

Communication Strategy

A well-constructed communication strategy designed to inform and engage 
stakeholders as well as enlist and sustain public support, or “ownership,” is an 
important contributing factor to the successful implementation and achievements 
of a project in a difficult environment. Strategic communication that also integrates 
reputational issue management is recognized as a major component of a conflict-
sensitive approach. It is also an important component in the toolkit developed by 
the ADB conflict advisor in Sri Lanka.98

ADB’s revised Public Communications Policy99 emphasizes stronger 
communications in projects. It calls for stronger engagement with affected people 
and other interested stakeholders throughout the project cycle by ensuring that 
essential communications and information sharing are integrated into ADB-
supported projects and programs. This will be done by indicating in key project 
documents the (i) types of information to be disclosed, (ii) mechanisms for public 
notice, including language and timing, and (iii) responsibilities for implementing 
and monitoring information disclosure and dissemination.

 Applying a Programmatic Approach  
in Project Implementation
ADB‘s portfolio is diverse and requires a differentiated approach based on specific 
country contexts. ADB‘s developing member countries range from small Pacific 
island states—many of which are classified as facing fragile and conflict-affected 
situations—to the world‘s most populous countries and members of the Group 
of 20. There are large variations in the size of projects, portfolio performance, 
disbursement ratios, and the capacities of executing agencies across regional 
departments (footnote 63). 

Significant implementation adjustments are highly likely during project 
implementation in FCAS countries and efficiency has suffered as a result. 
Implementation delays and major changes in scope are common, with a few cases 
of cancellations. It takes longer to process a project in such countries (that is, the 
time from approval to first disbursement) compared with the ADB-wide average. 
The reasons for this include unanticipated security issues in post-conflict countries, 

98 ADB. 2010. ADF X Midterm Review Meeting: ADB Engagement in Fragile and Conflict-Affected 
Situations, 2007–2009. Manila. http://www2.adb.org/Documents/Reports/ADF/X/Session-5-Fragile 
-conflict-Affected-Situations.pdf
99 ADB. 2011. Public Communications Policy 2011: Disclosure and Exchange of Information. Manila. 
www.adb.org/documents/pcp-2011
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frequent changes of government counterparts, and nonresponsive executing 
agencies. Some quick-disbursing emergency response instruments have been 
extended beyond the intended time period for non-emergency issues (footnote 
38). A more programmatic approach has therefore been applied in most cases.100

Planning for Implementation

Procurement Plan

The systemic institutional and organizational capacity constraints in fragile and 
conflict-affected situations require a long-term approach focusing on developing 
the country’s project management capacity, including the ability—under specific 
circumstances—to flexibly apply ADB’s procurement rules and procedures.101 
Improving project readiness and project costing (including the use of a project 
design facility, developing the executing agency’s project management capacity, and 
efficient and professional management of procurement) is particularly supported in 
fragile and conflict-affected situations. 

The following should be taken into consideration when preparing a 
procurement plan:

(i) The capacity of the domestic contracting industry to establish the 
likelihood of receiving competitive bids and to ensure that there will be 
sufficient contractors interested in bidding.

(ii) The establishment of minimum project experience required in the 
qualification of bidders. This is considered to be an essential prerequisite 
when bid documents are being prepared. Time delays in procurement 
activities will be experienced if the required minimum standards are set 
too high, in that it will preclude competition and incur additional staff 
resources in the evaluation process.

(iii) The executing agency’s capacity in preparing bid documents and 
undertaking bid evaluation. This is an important indicator in determining 
the likelihood of successful awarding of contracts in a timely manner. This 
also requires taking into account the government’s approval process for 
the awarding of contracts.

100 A programmatic approach is a coherent approach to planning and implementation at strategic, 
regulatory, budgetary, and operational levels. It may involve the long-term and strategic arrangement 
of individual yet interlinked projects aimed at achieving large-scale impacts. See S. Agrawala. 2009. 
Implementing Adaptation Towards a Programmatic Approach. OECD AIXG Seminar. 4-5 March 
and Global Environment Facility. Adding Value and Promoting Higher Impact through the GEF’s 
Programmatic Approach. 
101 ADB. 2010. Procurement Guidelines. Manila. (www.adb.org/documents/procurement-guidelines); 
ADB. 2010. Guidelines on the Use of Consultants by Asian Development Bank and its Borrowers. 
Manila. (www.adb.org/documents/guidelines-use-consultants-asian-development-bank-and-its 
-borrowers); See also COSOpedia at http://lpedge.asiandevbank.org/wps/myportal/COSO/
modules/tinycontent4/index.php?id=8 (ADB internal site).



92 Working Differently in Fragile and Conflict-Affected Situations

The use of ADB’s project design facility should be considered for detailed 
engineering design, feasibility studies and due diligence, safeguards, and pre-
implementation work to accelerate project readiness. This is particularly important 
in fragile and conflict-affected situations, where executing agencies are typically 
not able to undertake or oversee such work without external assistance. 

In fragile and conflict-affected 
situations, there is a need to foster 
new thinking to improve supply-
side capacity. The limited number 
of qualified local contractors and 
consultants, and the limited interest 
from international contractors and 
consultants, also contribute to a less 
competitive environment. This in 
turn leads to higher costs, especially 
amid heightened insecurity.

Helping national consultants and contractors to develop their capacities can 
ensure sustainability. A detailed assessment of local capacity is a prerequisite, 
followed by a comprehensive program to develop the capacities of the national 
consultants and contractors. Several approaches can be used. If suitable capacity 
exists, civil works contract packaging can be adjusted to promote national 
competitive bidding. However, if capacity is low, international competitive bidding 
contracts should include provision to subcontract a reasonable percentage of 
the works to a national contractor (Box 28). For consulting services, the national 
consultants should initially be encouraged to develop capacity in field work. With 
experience, capacity can be extended to more analytical work.

Innovative approaches could encourage inclusion, engagement, and 
empowerment of vulnerable people and community programs. For example, 
community participation in procurement through labor-intensive practices, which 
will generate income opportunities for local communities, may also work to improve 
the security situation for international contractors. 

Such is the case in Papua New Guinea and Solomon Islands. The use of 
special funds has supported community-related works alongside the main ADB-
funded projects, such as roads in Afghanistan and Timor-Leste. These community 
programs are being structured around the work of provincial reconstruction funds. 
The funds will be used to repair basic amenities and services such as water, schools, 
and roads. ADB will also call on contractors to employ community workers in the 
current projects and to introduce training programs to anticipate the needs for  
sustaining projects.

The involvement of communities in project activities helps generate livelihoods 
as well as create project ownership. However, care is needed to ensure that the 
community has the capacity to undertake the work required in these activities. For 

In fragile and conflict-
affected situations, there is a 
need to foster new thinking 
to improve supply-side 
capacity. Helping national 
consultants and contractors 
to develop their capacities 
can ensure sustainability
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example, communities are engaged by road maintenance contractors in Papua 
New Guinea and Solomon Islands to undertake simple maintenance functions, 
such as minor pothole repair, vegetation control, and culvert cleaning.

Packaging Civil Works

Attracting international contractors to work in fragile and conflict-affected situations 
is difficult when there are more lucrative, comfortable, and less risky opportunities 
elsewhere. It is therefore important to carefully consider the packaging of civil 
works to increase their attractiveness and maximize the potential for efficient 
implementation. 

Small contract packages can be bundled into bigger, higher-paying contracts 
to attract bids from domestic and international contractors (Box 29). The executing 
agency should undertake a preliminary assessment of the current and potential 
number of contractors likely to participate in bidding. By combining packages 
to form a larger financial package, the executing agency could (i) attract more 
competition from experienced contractors, (ii) avoid procurement delays, and 
(iii) allow national contractors to gain experience by participating as joint partners 
in a larger contract procured under international competitive bidding procedures 
(Box 30).102 

102 However, in some instances, such as during the initial period of a capacity building project, small 
and simple packages could be useful, considering the weak capacity of the implementing agency and 
the limited condition of the construction industry and potential suppliers. 

Box 28 Improving Procurement in Papua New Guinea  
Civil Aviation Development

Under the Papua New Guinea Civil Aviation Development Investment Program, 

the original procurement plan focused on individual packages, national 

competitive bidding, and reliance on the prequalification of bidders.

During implementation, the executing agency experienced delays in 

procurement due to (i) the limited number of domestic contractors that qualified 

and expressed interest in bidding for international competitive bidding contracts in 

Papua New Guinea, (ii) the insufficient size of contract packages to attract bids from 

large domestic and international contractors, and (iii) the additional work and time 

needed for the prequalification of contractors exercise. 

By introducing changes in the original procurement plan from the 

prequalification of contractors to post-qualification, and by combining packages to 

form larger financial packages, the executing agency could attract more competition 

from experienced contractors and avoid procurement delays.

Source: ADB Papua New Guinea Resident Mission. 2011. Papua New Guinea: ADB Review 
Mission. Port Moresby; See also Civil Aviation Development Investment Program. Project Data 
Sheet: Overview. www.adb.org/projects/43141-013/main
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Box 29  Making Contract Packages More Attractive  
in Papua New Guinea

For the Papua New Guinea Highlands Region Road Improvement Investment 

Program-Project 1, contract financial packages were made larger to attract 

international and domestic contractors. These larger packages were also intended 

to provide contractors economies-of-scale by mobilizing larger capacity equipment 

and more experienced personnel, speeding up project implementation. The 

international contractors, in turn, could help develop the capacity of the country’s 

contracting industry.

The project’s recurrent maintenance requirements were also included in the 

civil works construction contracts. This provided further incentive to contractors 

to devise innovative solutions to the construction design to minimize recurrent 

maintenance costs and engender competitive bids. 

Source: ADB. 2008. Report and Recommendation of the President to the Board of Directors: 
Proposed Multitranche Financing Facility, Papua New Guinea: Highlands Region Road 
Improvement Investment Program. Manila; See also Multitranche Financing Facility—
Highlands Region Road Improvement Investment Program. Project Data Sheet: Overview. 
www.adb.org/projects/40173-013/main

Box 30 Bundling Contracts under the  
Dili Urban Development Sector Project

Under the Dili Urban Development Sector Project in Timor-Leste, three 

subzones of the capital’s water supply system were expected to be contracted 

using national competitive bidding to support national contractors. The contract 

was for civil works and equipment to rehabilitate the distribution system, including 

repairing leaks and installing water meters.

During implementation, the executing agency did not receive any successful 

bids for the first subzone. The firms did not have previous experience in contracts of 

similar size and technical complexity, and they lacked the required financial capacity 

to undertake a project of those characteristics. 

Because domestic contractors had limited technical and financial capacity 

to prequalify for the contract, the executing agency decided to package the three 

subprojects in one contract to be procured under international competitive bidding, 

making it more attractive to international contractors and encouraging joint 

ventures with domestic contractors.

Source: Fragile and Conflict-Affected Situation Team, ADB.

One of the major challenges facing fragile or conflict-affected countries is the 
requirement for adequate and timely maintenance to ensure project infrastructure 
and facilities are used to their designed optimum. Toward this objective, the 
inclusion of maintenance programs in addition to the civil works component 
should be encouraged. This will provide contractors with an additional incentive 
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to participate in the bidding program, as they will have the opportunity to take 
advantage of potential revenue-generating opportunities and to suggest design 
improvements, if needed, to ensure that maintenance programs are cost effective 
for the executing agency.

Where contracting risks are high and feasibility studies have not produced 
conclusive answers to the best approach for final design and construction, the use 
of turnkey contracts—each backed by fixed execution periods and appropriate 
premiums and penalties—can improve implementation of projects on time, within 
budget, and to the highest standards. This contracting modality was used to 
implement the Hairatan to Mazar-e-Sharif railway project in Afghanistan.103 

As an example, ADB is addressing the inherent challenges of and constraints 
to infrastructure development in Afghanistan through the following innovative 
approaches (Box 31):104 

(i) Capacity. Multitranche financing facilities (MFFs) have built-in customized 
capacity development components to hire national consultants on merit, 
to provide adequate training—both in-house and regional—and to treat 
financing of land acquisition and involuntary resettlement costs as eligible 
expenditures under ADB grants. These practices enable the streamlining 
of project start-up and limit implementation delays.

(ii) Procurement. Under an MFF, ADB adopts customized procurement and 
delivery modalities to

(a) encourage bid-securing declarations despite poor banking facilities, 
(b) increase the national competitive bidding threshold and rationalize 

contract packaging to local conditions to encourage competition and 
development of the construction industry, 

(c) institute performance security recovery from first invoice, 
(d) allow flexible contracting arrangements to rapidly employ any additional 

funds made available by the government, and 
(e) use third-party evaluations to verify social safeguards and the quality of 

physical works, among other things. 

 In the same manner, devolving procurement powers to project 
management consultants under the MFF streamlines and expedites the 
entire procurement process.

(iii) Turnkey mode. ADB adopted a new approach using turnkey contracts 
(fewer packages and lots), each backed up by fixed execution periods 
and appropriate premiums and penalties to achieve economies of time, 

103 ADB. 2009. Report and Recommendation of the President to the Board of Directors on the 
Proposed Asian Development Fund Grant to Afghanistan for the Hairatan to Mazar-e-Sharif Railway 
Project. Manila; See also Hairatan to Mazar-e-Sharif Railway Project. Project Data Sheet: Overview. 
www.adb.org/projects/42533-022/main 
104 Railway Development Study. Project Data Sheet: Overview. www.adb.org/projects/42533-012/
main; Hairatan to Mazar-e-Sharif Railway Project. Project Data Sheet: Overview. www.adb.org/
projects/42533-022/main
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funding, and standards. For some time-critical projects, including the 
railway project connecting the city of Mazar-e-Sharif in the Afghanistan’s 
north to Uzbekistan, government delegates procurement of goods, 
works, and services to ADB. This approach has been cost-effective and 
has delivered rapid results with compressed implementation timelines. 
Discussion is ongoing with the government to outsource the contracting 
process (bidding, evaluations, and awards), payment certification, and 
project management (or supervision work) while government agencies 
focus on policy, strategy, planning, and oversight.

Turnkey contracts require a very high level of oversight, which involves review 
and approval of the contractor’s designs, and ensuring the use of acceptable 
materials and methods of construction. The executing agency needs to be 
capable and vigilant. As its capacity is low, all decisions most likely will be taken 
by the contractor and consultant, and the executing agency’s involvement will be 
significantly reduced. This will lead to very poor sustainability.

Box 31  Innovation Helps Complete Afghanistan’s  
Railway Project Ahead of Schedule

The $140 million, 75-kilometer railway from Hairatan to Mazar-e-Sharif is now 

complete; and rail freight movements will soon commence between Uzbekistan 

and Afghanistan, opening a new transit route for exports from Central Asia and 

expected to benefit more than 5 million people.

Construction was expected to take 3 years, but finished 9 months ahead of 

schedule after a turnkey contract finally fixed a delivery period of 12 months. 

Recognizing the fragile environment of northern Afghanistan, ADB adopted new 

approaches to enable expedient construction. It used a design-build contract 

modality for project execution, with a fixed price and delivery period along with 

premiums or penalties against time, budget, and quality standards. 

To further expedite construction and ensure international standards, the 

supervision engineer had responsibility to check construction schedules and 

quality standards without the day-to-day involvement of government ministries. 

Supervision consultants were given direct responsibility to certify payments to the 

contractor, issued by the government and authorized by ADB through a standby 

letter of credit. The implementing ministry was then able to focus on oversight and 

reporting. In addition, issuing a contract with substantial premiums and penalties 

made it worthwhile for all parties to perform. 

The whole experience encouraged the government to outsource the operation 

and maintenance of the railway. The government will soon establish a railway 

authority for regulation, asset ownership, tariff setting, and standard setting. The 

government has plans to develop more than 2,500 kilometers of railway in the 

coming years following the same model.

Source: Fragile and Conflict-Affected Situation Team, ADB.



How Do We Operate in Fragile and Conflict-Affected Situations? 97

Consulting Services

Consulting services are vital to ADB operations, yet recruitment and management 
are often a bottleneck in project preparation and implementation. Recruiting 
good quality consulting services for ADB projects in fragile and conflict-affected 
situations, particularly in postconflict areas, has been a challenging task for ADB 
staff as well as for the project executing agencies. The main reasons for the difficulty 
vary from country to country, but the following are common: 

(i) Local consulting service capacity is weak or does not exist.
(ii) An unstable political and economic situation and lack of opportunities 

often cause human capital flight and brain drain to other countries, 
leaving local consulting service capacity even weaker or nonexistent.

(iii) Assignment locations in FCAS countries are often less attractive to 
international consultants, not only due to living and security conditions, 
but also because of inadequate support from the government in the 
project country.

There are no universal and quick solutions to all these problems. However, ADB 
staff can and should take proactive measures to mitigate the risk of project delay 
or failure in FCAS countries due to the difficulty in getting qualified consultants to 
work on projects. Below are suggested measures for handling consulting services 
in fragile and conflict-affected situations, which may also apply to the procurement 
of goods and works.

(i) Identify  the  source of potential  consulting  services providers  at  an 
early stage. An accurate and thorough assessment of local consulting 
services capacity should be done at the project level or sector level during 
fact-finding missions. This is 
to help determine whether 
the consulting services for 
the project can be provided 
by domestic or international 
expertise, or a combination 
of both. Advance actions 
to identify potential 
sources of services and 
preparing suitably targeted 
recruitment advertisements 
as early as possible are 
crucial to avoiding delays 
in recruiting consultants for 
projects in FCAS countries.

(ii) Reach  out  to  potential 
service  providers. FCAS 
countries are often not on 

FCAS countries are often 
not on the international 
consultants’ radars. But this 
may not be because they 
are uninterested in working 
in these countries; rather, it 
is more likely because they 
have either unintentionally 
overlooked these areas 
or simply because they 
do not have full access 
to the opportunities and 
information on the real 
situation in the countries
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the international consultants’ radars. But this may not be because they 
are uninterested in working in these countries; rather, it is more likely 
because they have either unintentionally overlooked these areas or simply 
because they do not have full access to the opportunities and information 
on the real situation in the countries. Extra effort is therefore needed—
by ADB staff in the case of technical assistance and by the executing 
agency with the help of ADB staff in the case of a loan—to reach out 
to consulting service providers identified through capacity assessment. 
Outreach can be done either through noncommittal inquiries from 
project officers to firms and individuals, depending on the nature of the 
assignment, or through business opportunity seminars conducted by the 
Central Operations Services Office (COSO). Outreach may give special 
attention to overseas nationals of FCAS countries and encourage them 
to return and contribute to the social and economic development in their 
homelands.

(ii) Formulate  the  terms of  reference based on  the  specific  conditions 
of the fragile or conflict-affected situation. Extra care should be taken 
in preparing the terms of reference, not only to reflect the technical 
requirements of the assignment, but also the availability of the expertise 
in the country. If the supply of national expertise is identified through 
the consulting service capacity assessment, the terms of reference should 
make the position a national position to encourage the growth of the 
national consulting industry, create opportunities for national experts, 
and help reduce brain drain. The terms of reference may also encourage 
overseas nationals of FCAS countries to take up the assignment and treat 
them as international consultants (consult COSO on a case-by-case basis). 
Whenever a terms of reference for an international consultant is being 
prepared, it should contain a knowledge transfer requirement for the 
international consultant to mentor or train at least one or more national 
counterpart personnel in the consultant team and/or in the executing 
agency. 

(iv) Budget adequately. Consultants working in fragile and conflict-affected 
situations may incur additional costs for travel, insurance, and security 
arrangements, which project staff should take into consideration when 
estimating costs for consulting services assignments.

(v) Be  flexible  in  the  recruitment  process. Within the basic principles 
provided in the Guidelines on the Use of Consultants by Asian 
Development Bank and Its Borrowers, the project department may seek 
COSO’s advice and concurrence for using a flexible approach in recruiting 
consultants for projects in fragile and conflict-affected situations. This 
may include
a. using manual submission of proposals instead of using the Consultant 

Management System when the user unit can justify that using the 
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system may cause difficulty for national firms to participate in the 
competition; 

b. allowing consulting firms to determine whether certain positions in 
the proposal should be international or national when consulting 
service capacity assessment does not produce clear results or there 
is insufficient time to complete the assessment; and 

c. allowing sufficient provisional sums for national inputs in the proposal 
for the team leader to help identify national candidates after the 
assignment inception, when quick mobilization of international 
consultants is required. All these flexible approaches should be 
discussed with COSO on a case-by-case basis.

(vi) Take  specific  fragile  and  conflict-affected  situations  into  account 
when processing a contract. The working and living conditions in the 
assignment locations in FCAS countries vary substantially between and 
within countries. Within the basic principles of ADB’s current remuneration 
policy, COSO in the case of technical assistance and staff consultancies, 
or the executing agency in the case of loan and grant projects, should 
give due consideration to the specific conditions of the FCAS when 
negotiating and determining the rates and per diem allowances in the 
contract. In the case of technical assistance and staff consultancies, the 
user department has the obligation to provide accurate information on 
local conditions to COSO for making a proper assessment in processing 
a contract. In the case of loan/grant projects, the project department may 
request COSO to provide assistance to the executing agency, either in 
the field or through telecommunication, when the contract negotiations 
become, or are anticipated to become difficult. Staff should also always 
pay attention to the security situation in the FCAS, particularly in conflict-
affected countries. The Office of Administrative Services should be 
consulted when staff believe there is a need for applying the minimum 
operating security standards in the contract; and the contract must reflect 
the appropriate security measures accordingly.

(vii) Ensure  adequate  government  support  and  security  arrangements 
in  implementation. Greater attention by project staff to ensuring that 
consultants working in fragile and conflict-affected situations get adequate 
support from the government in the country of their assignment is crucial for 
them to carry out their assignments. Such support may include, in addition 
to technical support, logistical support that may be taken for granted in 
other countries but barely exist in certain FCAS countries. Among all the 
logistical arrangements, security arrangements are of utmost importance, 
particularly in conflict-affected areas. Pre-trip briefings or induction packs 
on the most essential information consultants should have about their 
assignments, and the related arrangements should be prepared by the 
project staff or the executing agency when necessary.
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(viii) Build  up  long-term  consulting  service  capacity. In addition to the 
capacity assessment at the project level, it is strongly recommended that 
an overall assessment at the country level should be carried out when 
formulating/updating the country partnership strategy. Specific programs 
for building up the country’s consulting services capacity need to be 
identified in the country partnership strategy. For example, in Timor-
Leste, a scholarship component was added to a long-term capacity 
development technical assistance to build a cohort of technical staff for 
the future.105 COSO can play a critical role in these programs, which may 
include programs for developing national consulting services tailor-made 
for fragile and conflict-affected situations.

(ix) Respond  quickly  in  emergency  cases. The Guidelines on the Use of 
Consultants by Asian Development Bank and Its Borrowers and ADB’s 
Disaster and Emergency Assistance Policy provide flexible approaches to 
quickly respond to emergency needs that typically result from disasters, 
such as floods, earthquakes, and tsunamis. In the case of consulting 
services, this may include single-source selection of consultants and 
simplified approval procedures when the consultants are recruited by the 
executing agency. However, staff should be aware that not all consultancy 
assignments in fragile and conflict-affected situations are emergency 
cases, and most of them, in fact, can be planned well in advance with 
sufficient lead time for a transparent and competitive recruitment 
procedure.

As there is no universal solution to all the consulting service recruitment issues 
in fragile and conflict-affected situations and there is often a grey area between 
principles and allowable flexibility, project staff are strongly recommended 
to consult COSO when applying any approach that may deviate from normal 
procedures set forth in the Project 
Administration Instructions.

Disbursement Arrangements

When the capacity of the executing 
or implementing agency is limited—
as is usually the case in fragile and 
conflict-affected situations—the 
project should avoid complex design 
in its financing and proposed funds 
flow arrangements. One area that 
could be simplified in designing an 
FCAS project is counterpart financing. 

105 ADB. Infrastructure Project Management. Project Data Sheet: Overview. www.adb.org/
projects/39151-012/main
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Executing agencies in FCAS countries often have issues in the provision of 
counterpart financing, or the lack thereof. The design should consider using 100% 
ADB/cofinancier financing of cost categories requiring monetary contributions 
(such as civil works, equipment, or consultants), with counterpart financing for 
other cost categories requiring no cash outlay (such as taxes and duties or in-
kind contributions). Such an arrangement could help the project avoid delays in 
implementation caused by inadequate counterpart funding.

Moreover, when projects in fragile and conflict-affected situations involve 
cofinanciers, subject to project specifics, one way to simplify the design is to use 
parallel cofinancing modes. For example, each development partner can finance 
specific identifiable cost categories/components of the project. While this may not 
always be feasible (or advisable), and is subject to cofinancier/donor preferences, 
it could simplify financing and disbursement arrangements at the executing/
implementing agency level and within ADB.

In fragile and conflict-affected situations, direct payment and reimbursement 
methods of disbursement should generally be used whenever possible and practical. 
The use of imprest accounts is not encouraged due to the limited financial capacity 
of the borrower. However in certain instances, such as projects with a community-
based component, or projects with numerous payments for small expenditures, 
imprest account procedures may be necessary. Similarly, the use of statement of 
expenditure procedures is also not encouraged due to capacity issues. When the 
use of imprest account procedures is deemed necessary for a project where the 
financial capacity of the executing/implementing agency is limited, the project 
design should consider using full-supporting documentation, or at the very least, 
a minimal statement of expenditure ceiling ($10,000, for example), as the basis of 
imprest account liquidation. 

When proposing either imprest account or statement of expenditure 
procedures, the project design should incorporate strong capacity development 
plans focusing on financial management, fiduciary controls, and monitoring 
mechanisms to help mitigate any associated risks. Another mitigating measure is 
outsourcing the financial management and/or accounting function in FCAS projects 
to qualified financial consultants or private sector accounting firms (Box 32). 
Moreover, where the capacity of the government auditors is of concern, due either 
to the poor quality of the annual audit report or to the lack of timely submission 
of such reports, the contracting of the annual audit to private/external audit firms 
could also be envisaged.

Project Administration Manual

The project administration manual describes how the borrower or grantee (executing 
and implementing agencies) will manage project implementation and deliver the 
results on time, with quality, within budget, and agreeing with government and 
ADB policies and procedures. The manual should identify the particular steps where 
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innovations and flexibility in doing business can enhance ADB’s aid effectiveness in 
fragile and conflict-affected situations, highlighting extensive participation of the 
whole-of-government, civil society, beneficiaries, and other development partners. 
Specific business processes greatly contribute to detailed implementation plans 
and project management arrangements; they should be incorporated into the 
project administration manual, as deemed appropriate.106

The project administration manual is drafted along with the report and 
recommendation of the President during loan fact finding. Resources should be 
available to simultaneously draft the project administration manual in the national 
language and in English to ensure that procedures outlined in the manual are 
formulated with government officials and stakeholders who will be involved in 
implementation. Particular attention should be placed on ensuring that the roles 
and responsibilities of all agencies involved in project implementation are clearly 

106 ADB. 2011. Technical Assistance. Operations Manual Operational Procedures. OM Section 
D12/OP. Manila. http://lnadbg1.asiandevbank.org/spo0001p.nsf/WebReport/F8D6FE69E628B
62C48257822007D7223/$file/om.d12.ta_25Jan2011.pdf (ADB internal site); ADB. 2010. Project 
Administration Manual. Project Administration Instructions. PAI No. 1.05. Manila. 

Box 32  Outsourcing Financial Management in Solomon Islands

The Domestic Maritime Support Project in Solomon Islands includes a component 

to implement a franchise scheme for the provision of shipping services to remote 

areas that are commercially unviable.

Seven routes were identified as unviable and eligible for subsidies to private 

sector operators, based on a minimum-subsidy tender process, for voyage 

frequencies varying from once to twice a month. 

Under an innovative output-based approach, subsidies are tied to performance, 

including vessel suitability, franchise areas and routes, call locations and frequency, 

substantiation of calls, and submission of voyage data. Regular reviews are carried 

out to ensure that actual revenue and costs are aligned with prior estimates, and 

the contract provisions will allow terms to be reviewed in response to actual results. 

Because of the required detail and frequency of reports and payments, the 

executing agency contracted management of the scheme to a professional accounting 

firm through national competitive bidding. The firm also manages procurement 

of services as a procurement agent on behalf of the Ministry of Infrastructure 

Development. The management contract is overseen by the executing agency and 

supported by implementation assistance provided by the project. 

By establishing a management arrangement with clear payment processes, 

funding that is not dependent on annual budget appropriations, and straightforward 

payment terms in the franchise contracts, private sector concerns about participation 

were largely alleviated. 

The performance of the arrangement is independently audited every year.

Source: Fragile and Conflict-Affected Situation Team, ADB.
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defined and agreed on. This includes creating opportunities for civil society 
stakeholders to engage in project implementation. It is also important to ensure 
that project readiness filters (project administration manual, Section II.A) are agreed 
on and appropriately scheduled.

Developing officials’ capacity is a necessary condition in all FCAS projects. 
Particular attention should be placed on ensuring that the capacity and risk 
mitigation action plans in governance, procurement, financial management, and 
gender and safeguards assessments are adequately reflected in project activities 
and scheduled in the project administration manual, Section II.B. 

The design and monitoring framework should describe how all aspects of the 
project will be monitored and evaluated, including consideration of an annual or 
semiannual joint review process involving key stakeholders such as civil society 
organizations and financing partners. Further, projects should include at least one 
midterm review—including a review of key capacity development actions using 
tools, such as the procurement review for effective implementation—to assess 
the effectiveness of these efforts during implementation and make appropriate 
adjustments.

Project Management
As ADB’s report on good project implementation practices points out (footnote 63), 
ADB‘s portfolio requires a differentiated approach based on specific country 
contexts. This is especially the case in fragile and conflict-affected situations, which 
feature some of the most challenging implementation contexts. Such problems can 
be mitigated through careful attention to institutional capacity and deployment 
of consultants, procurement and disbursement management, and safeguards 
compliance.

Institutions and Capacity Development

Weak executing agency capacity and incentives to supervise and manage contracts 
and safeguards effectively are common in many developing member countries, and 
even more so in fragile and conflict-affected situations. They are often exacerbated 
by high staff turnover, ambitious implementation schedules, and complex project 
designs. The challenges include (i) insufficient and inadequately qualified staff, 
(ii) inefficient and ineffective rules and procedures, (iii) inappropriate organizational 
structures and lack of support systems, and (iv) poor project management. 
Mitigating the risks requires a balance between capacity development and capacity 
substitution. 

Many investment projects are accompanied by loan or technical assistance 
financed consultant support to implementing agencies. An important decision at 
the design stage is whether a project will be implemented by a project management 
unit or project implementation unit that is established expressly for the purpose 
and staffed primarily by national and international consultants.
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Although development thinking in recent years has emphasized that such 
parallel units should be avoided in favor of working through government systems, 
in fragile and conflict-affected situations, there may be no existing systems with 
enough capacity to strengthen initially while still delivering quality outputs. In 
such cases, there may be justification for a parallel unit with the sole responsibility 
of managing the project. When a parallel unit must be established, it should be 
placed clearly within the institutional structure of the executing agency and be 
accountable to the management as if it were any other unit of government, and 
employ government systems to the extent possible. 

Alternatively, where there is a government unit with sufficient capacity to be 
primarily responsible for implementation, external assistance may be required only 
for targeted support for specialized tasks. In these cases, it may be desirable to 
provide a management or procurement specialist to assist in identifying needs 
and recruiting expertise to fill them. For example, in Solomon Islands, a Central 
Project Implementation Unit was established within the Ministry of Infrastructure 
Development specifically to manage external assistance from all partners. This unit 
is headed by a senior ministry official and has the resources to flexibly engage 
targeted support. 

Where extensive capacity development is required over an extended period, 
a higher proportion of capacity substitution may be required in some countries. 
A range of project implementation tasks can be undertaken by contractors and 
suppliers, leaving executing agencies responsible for policy making, planning, 
and oversight of implementation and achievement of outputs. Rather than 
engage consultants only to support project implementation units, outsourcing key 
implementation functions and supporting the establishment of innovative public-
private partnerships to deliver such services can be an effective strategy (Box 33). 

Where it is judged that capacity development is appropriate, support often 
features on-the-job training and skills transfer to ensure good quality project 
implementation and capacity development to build sustainable institutions. An 
increasing proportion of implementation assistance in fragile and conflict-affected 
situations has been devoted over recent years to this agenda. In Solomon Islands, 
for example, an average of over 40% of implementation assistance has been 
budgeted for capacity development, which has created a cohort of competent 
national staff in executing agencies and private sector consulting firms. This 
outcome has been expensive and slow, but effective in the long term (Box 34).

Common areas for strengthening include budget and expenditure 
management, procurement and accountability systems related to project 
administration, organizational development, better communications, planning 
and strategy development, inputs to new laws and regulations, and building 
professional partnerships and networks. In the weakest of fragile and conflict-
affected situations, it may even be desirable to provide scholarships for technical 
professionals and technical and vocational education for field technicians, as is 
being done in Timor-Leste. 
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ADB can also directly develop the capacity of executing and implementing 
agencies through customized training offered by COSO and the Controller’s 
Department, which provide project-related training focusing on ADB procedures. A 
range of instruments has been deployed, including business opportunity seminars, 
implementation seminars, procurement clinics, regional technical assistance project 
management, safeguard seminars, and specific assistance from resident missions.

Capacity development can be further supported by providing management 
manuals and materials and sharing ADB’s project management experience among 
project management staff in a country. In the weakest performing countries, 
it may be necessary over the long term to provide non-project-related capacity 
development technical assistance projects, promote partnerships with academic 
institutions, develop knowledge hubs to provide specialist sector training, and 

Box 33  Public–Private Partnerships in Prevention and Control of HIV  
in Papua New Guinea

The National Department of Health HIV/AIDS Prevention and Control in Rural 

Development Enclaves Project in Papua New Guinea, supported by ADB, has 

built innovative partnerships with non-state health service providers to improve 

rural primary health care service delivery. Under the project, local health authorities 

in eight provinces established partnerships with six large private companies 

to improve more than 100 rural health facilities and train health workers and 

communities in preventing HIV transmission, significantly increasing the number 

of primary health beneficiaries in project areas.

The project aimed to strengthen government leadership and the implementation 

of strategies to contain the spread of HIV among rural populations. It had four 

components: (i) public–private partnerships with rural development enclaves, 

(ii) social marketing of condoms and community behavior change communication 

interventions, (iii) strengthening the sexually transmitted infections and HIV/AIDS 

surveillance system, and (iv) project management and coordination.

The first component has supported the establishment of public–private 

partnerships with rural development operators such as oil, mine, and agricultural 

companies to focus on improving and extending health services to the surrounding 

communities. Six private companies signed agreements with the Department of 

Health and provincial stakeholders in 2007. 

Over 4 years since the project began, 120 sites have been supported including 

82 health facilities and 38 staff houses. Of these 82 health facilities, 65% are 

government managed, 17% are company facilities, and 18% are church managed. 

Medical equipment was also provided to all health facilities. Health human resources 

were strengthened through training programs, such as HIV testing and counseling 

and the management of sexually transmitted infections. There are 365 clinicians 

trained to conduct HIV testing and 470 trained for management of sexually 

transmitted infections; an estimated 376 clinicians work in the 82 health facilities.

Source: Fragile and Conflict-Affected Situation Team, ADB.
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promote a client-led solution-focused approach, rather than one that focuses on 
capacity gaps.

It is important not to mix too many capacity development activities with 
investment operations to avoid reducing the effectiveness of both aspects. 
Project evaluations have shown that it is prudent to balance capacity building and 
investment at the portfolio level rather than within each project to guard against 
designing overly ambitious and complex projects. It is also important to make 
clear the distinction between implementation and capacity development, and to 

Box 34  Long-Term Capacity Development in Solomon Islands

When ADB reengaged with Solomon Islands in 2009 after several years of  

civil conflict there, the Ministry of Infrastructure Development had shrunk 

from about 1,000 staff to less than 100. It was agreed that the ministry should 

not rebuild itself as a public works agency, but rather should focus on policy,  

planning, and supervision, while civil works would be outsourced as government 

policy. There was an urgent need to redefine roles and responsibilities, and build up 

a cohort of capable professional staff.

Under a succession of technical assistance and project components dating 

back to 2004, ADB has supported capacity development in the ministry. The first 

technical assistance conducted training needs assessments and prepared a capacity 

development framework to lay the ground work for the country’s first National 

Transport Plan and establish the National Transport Fund. The training focused on 

transport planning and economics, procurement and contract administration, and 

preparation of a range of operations manuals. 

Subsequent project designs built on this framework by devoting an average of 

40% of implementation assistance to both formal and on-the-job training, which 

was explicitly monitored as a discrete project outcome. The training was reinforced 

through secondment of staff into project management units on a rotation basis so 

that all professionals in the Ministry of Infrastructure Development would gain field 

experience. 

Topics on development later included asset management, geographic 

information systems, safeguards, financial management, managerial skills, and 

field supervision. More recently, projects have continued to incorporate capacity 

development as a parallel but complementary activity, achieved through a mix of 

internal assignments and external training. 

The result has been the achievement of sufficient capacity for the ministry 

to now operate through a coordinated approach supported by all development 

partners, with a view to preparing the first sector-wide approach in the near future.

Sources: ADB. 2006. Report and Recommendation of the President to the Board of Directors: 
Proposed Asian Development Fund Grant to the Solomon Islands for the Road Improvement 
(Sector) Project. Manila; ADB. 2010. Report and Recommendation of the President to the 
Board of Directors: Proposed Grant and Administration of Technical Assistance Grant to the 
Solomon Islands for Transport Sector Development Project. Manila.
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provide dedicated resources for each, so that the day-to-day pressures for project 
progress do not push aside the longer term need for skills transfer.

Procurement Management 

The most commonly identified cause of delays in project implementation is 
managing procurement. ADB’s report on good project implementation practices 
notes five key challenges to effective procurement: (i) needs identification, 
(ii) quantification (specifications and design), (iii) supply market capability and 
capacity, (iv) transaction management (procurement and procurement approvals), 
and (v) quality control (contract management). 

Project designs typically assume that executing and implementing agencies 
will manage project procurement, and have the capacity to do so efficiently and 
effectively. However, this is often not the case in fragile and conflict-affected 
situations where executing and implementing agency staff lack the necessary 
understanding and experience of government and ADB procurement procedures 
and practices. As is the case with implementation issues in general, it will often be 
necessary to provide supplementary capacity. A procurement specialist should be 
included in all teams processing FCAS loan and grant projects to assist in finding 
optimal procurement solutions. 

Implementation and management consultants are commonly engaged to 
assist executing and implementing agencies in procurement. Thus, the procurement 
expertise is in effect outsourced. The degree of outsourcing is reflected by the level 
of responsibility shared between the executing agency and the consultant. Firms 
specializing in procurement are used in countries where the executing agency has 
little capacity, such as in Afghanistan (Box 35). Another area where consultants can 
be deployed with potentially high impact is in preparation for advance procurement 
action, which should take place prior to project inception. But for other FCAS 
countries, efforts should be made to work with the executing agencies with the aim 
of improving their capacity to the required level over an agreed period of time.

Placing international procurement specialists in resident missions and 
training national procurement officers in resident missions through a procurement 
accreditation program has allowed ADB to become more responsive in its 
procurement decisions, while ensuring the necessary fiduciary controls are 
exercised. As more procurement expertise is closer to clients and projects, a more 
proactive role for such specialists should evolve. 

Procurement packaging, as discussed earlier, provides opportunities to 
facilitate participation and mitigate the shortcomings of particular markets. In some 
fragile and conflict-affected situations that do not have a steady annual pipeline of 
projects in a given sector, it may not be apparent at the design stage what aspects 
of the market may be important by the time works are ready to be tendered. It may 
become necessary during early review missions or even at the midterm review to 
repackage the procurement plan to respond to a particular market structure. 
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In countries where there is little capacity among national contractors, fewer 
but larger packages may be necessary to attract international tenders, particularly 
in difficult situations such as those with poor security or in remote and expensive 
locations. Conversely, in areas where there is an emerging national contracting 
industry, a larger number of relatively small packages may be desirable to size 
some opportunities within the capacity of local firms. A blend of a few large 
packages to attract international firms and some smaller packages to build a 
local industry can sometimes be considered to attract firms at both ends of  
the market. 

It is not uncommon for governments and development partners to want to 
actively promote a national contracting industry. The benefits of promoting smaller 
firms must be weighed up against the likely costs of a higher project management 
burden. Field supervision is one area where resources must be carefully planned 
and allocated to ensure that implementation quality does not suffer in pursuit of 
nationalization goals. 

National contractors and consultants in fragile and conflict-affected situations 
are usually not familiar with ADB’s procurement guidelines, which can lead them 
to submit technically competent but administratively noncompliant bids. Their 
situation is similar to the capacity issues faced by executing and implementing 
agencies, where capacity development may become a longer term goal. In some 
fragile and conflict-affected situations, ADB has conducted training for private 
sector firms on how to interpret a request for proposal and how to prepare 
compliant tenders. Project management units should consider providing generic 
training in tendering through their normal pre-bid conferences. 

Box 35  Use of Procurement Agency in Afghanistan

A fghanistan Reconstruction and Development Services (ARDS), the first ISO 

9001: 2000 certified organization in Afghanistan, is the central procurement 

facilitation service provider in the procurement of goods, works, consultancy, and 

services.

ARDS was established in December 2003 as a government institution to 

facilitate rapid and transparent utilization of donor resources for the reconstruction 

and development with the primary task to assist line ministries in carrying out 

procurement in conformity with the guidelines of funding agencies. 

ARDS comprises two major units—the Procurement Unit and the Technical 

Assistant Unit. The Procurement Unit deals with various procurement activities 

on behalf of line ministries and other government entities whereas the Technical 

Assistant Unit deals with the recruitment of advisors and other professionals for 

government line ministries.

Source: Fragile and Conflict-Affected Situation Team, ADB.
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Disbursement Management and Fiduciary Oversight

Projects implemented in fragile and conflict-affected situations should begin 
with a solid financial management assessment at the preparation stage, so that 
accountability and transparency mechanisms are in place by the time of project 
inception to reduce fiduciary risks. 

The Controller’s Department should be closely consulted on financing and 
disbursement issues during project processing and implementation. The Controller’s 
Department provides guidance on financing and disbursement arrangements 
during project processing; authorizes loan, grant, and technical assistance grant 
disbursements; and advises on other financing and disbursement-related issues 
during implementation.

Although the use of imprest accounts is generally not favored, in some fragile 
and conflict-affected situations, the state of public financial management may 
make regular small payments to suppliers unreliable, and so imprest accounts 
can ease day-to-day implementation. Establishing imprest accounts may not be 
straightforward, depending on a government’s financial management system 
and the country’s banking and foreign exchange system. It may be necessary to 
establish first-generation accounts in foreign currency at the central bank and 
second-generation accounts in national currency at a commercial bank. When 
imprest accounts are used, careful monitoring by review missions is essential to 
ensure that executing and implementing agencies prepare and submit accurate 
withdrawal applications and requests for replenishment, particularly when there are 
multiple accounts and currencies involved. 

One effective way to mainstream accountability and transparency is by 
mobilizing professional and civil society bodies. Possible approaches may 
involve (i) engaging a private sector accountancy firm or establishing a fiduciary 
oversight agency to monitor payments, (ii) engaging a private sector or external 
audit firm to conduct the annual audit, (iii) publicizing contract awards and 
payments, (iv)  getting civil society involved in pre-audit as observers in evaluation, 
(v) monitoring in real time by engaging civil society as inspectors to evaluate 
ongoing and completed works, (vi) establishing an ombudsman, and (vii) using 
alternative dispute resolution.

In cases of suspected or alleged fraud or corruption, the Office of Anticorruption 
and Integrity, ADB’s independent investigative unit, is the initial point of contact 
for screening and investigating. ADB has adopted an Anticorruption Policy that 
requires all ADB staff and all parties carrying out activities financed by ADB to 
adhere to the highest financial and ethical standards.

Safeguards

All projects need to be reviewed for safeguards compliance with ADB’s Safeguard 
Policy Statement (2009). In fragile and conflict-affected situations, given typically 
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weak capacity for monitoring compliance on environmental and social issues, 
special attention is required during project reviews, particularly, since safeguards 
issues are often subject to loan or grant covenants. 

Missions should conduct rapid assessments in cooperation with project 
team leaders and national staff and analysts, undertake site visits, and review 
project documents (including project administration manuals, loan agreements, 
construction bidding documents, environmental management and resettlement 
plans, and project monitoring reports). Missions should coordinate this work closely 
with the safeguards focal point in the resident mission.

Review checklists should include (i) the status of project covenants related 
to safeguards; (ii) whether environmental management and resettlement plans 
have been updated; (iii) assessment and reconfirmation of capacity in project 
management units, executing agencies, and oversight agencies; (iv) review of 
bidding documents and proposals to ensure safeguards requirements are included; 
(v) review of monitoring reports for completeness and accuracy; and (vi) status of 
any grievance reports.

Compensation for customary lands is an issue that can affect resettlement and 
delays implementation (Box 36). Stoppage of work by landowners can significantly 
delay civil works contracts and prevent contractors from bidding on projects. Prior 
to beginning project implementation, therefore, it is preferable that all issues 
associated with the project land be satisfactorily resolved before contracts are 
awarded. The executing agency should 
be encouraged to undertake active 
awareness programs to alert landowners 
about the project and its impact on 
their livelihoods. Awareness programs 
should not be left to the contractors to 
undertake, as in most cases they do not 
have the skills to undertake such tasks 
and may unintentionally create negative 
impacts.

Monitoring
Reviews of ongoing implementation repeatedly highlight substantial weaknesses 
in program effectiveness, design, and management.107 In part, this reflects the 
unpredictability and complexity of fragile and conflicted settings, and that it is more 
difficult to attribute change to particular interventions in such contexts. In fragile 
and conflict-affected situations, close cooperation among ADB, the borrower, and 
the executing agency is needed in particular to review the physical implementation 

107 OECD. 2012. Evaluating in Conflict Situations: Guidance for Peace and Development Actors 
Working in Settings of Violent Conflict and State Fragility. DAC Guidelines and Reference Series. 
Paris. 
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progress as well as monitor and evaluate the achievement of development 
objectives and security issues as appropriate (Box 37). To prevent potential loss of 
control over implementation, an early warning system requires special attention, 
with frequent monitoring to improve project oversight and special care to business 
processes. 

Portfolio Review

The annual (or in some cases semiannual) country portfolio review mission is a 
key milestone for overall implementation monitoring. At the country portfolio 
review mission, broad portfolio management issues are identified and brought to 
the attention of senior government officials. Increasingly, ADB directors general 
meet with high-level government officials to discuss and resolve serious project or 
portfolio issues. 

In some countries, regular meetings led by senior government and ADB 
staff are held more often to conduct a systematic review of the portfolio. Project 
implementation units and ADB project staff participate, which means that a 
review of project and sector progress is combined with a sharing of knowledge 
and experience and pitfalls. Such meetings provide an excellent opportunity for 

Box 36  Gravel Pits and Quarry Sites on Customary Land  
in Papua New Guinea

One of the common issues experienced during implementation of subprojects 

under ADB-supported projects in the highlands region is disputes between 

families or clans within a tribal group over land identified for extraction of gravel 

material for construction purposes. Such sites are usually on customary land, 

and the process of identifying the genuine landowners is challenging and painful, 

especially for the contractor.

Papua New Guinea’s Department of Works has experienced that even the use of 

a resource person from within the provincial government or administration can take 

longer due to work commitments and time limitations. 

Under ADB-supported projects, therefore, the Department of Works Highlands 

Roads Maintenance Group, through its community relations officer, identifies a 

public relations officer from the subject area, who is usually a knowledgeable and 

influential individual in the community. 

During the stages of identifying potential gravel or quarry sites, the public 

relations officer will assist the contractor in identifying the actual landowners, 

establishing communications including translation to local dialect, overseeing and 

guiding negotiations, and witnessing the signing of agreements for the extraction 

of gravel material. Also, the work of the public relations officer has helped the 

Department of Works in identifying and establishing new gravel sites for future need.

Source: Fragile and Conflict-Affected Situation Team, ADB.
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formal and informal interaction. There is increasing evidence that more regular, 
systematic, and high-level interaction enhances project implementation.

Within ADB, regular portfolio review meetings within sector divisions and at 
the department level should involve both headquarters and resident mission staff 
to discuss status and agree on actions to improve implementation performance. 
Follow-up actions should be monitored at least quarterly by resident mission staff 
in the project administration unit.

Project Review Missions

During implementation, problems are typically addressed on a project-by-project 
basis by the executing agency, together with ADB. The ADB Operations Manual 
states that regular ADB review missions—preferably semiannual and joined by 
the executing and implementing agencies and cofinanciers, when appropriate—
discuss the latest progress, address current and emerging problems by developing 
mitigation measures, and participate in the review and preparation of annual plans 
of operations/work plans.108 

108 ADB. 2011. Project Performance Management System. Operations Manual. Manila (OM Section 
J1/OP, para. 13). 

Box 37  Frequent Monitoring

In Papua New Guinea, monthly meetings with the executing agency’s project 

implementation unit are held. The discussions are focused on the situation report 

prepared by the project implementation unit within 3 working days from the prior 

month’s end. The situation report focuses on the prior month’s achievements against 

the agreed targets set at the beginning of the year. Major discrepancies are discussed 

and a remedial action plan is agreed.

Bimonthly project site visits are undertaken; and site meetings with contractors, 

beneficiaries, and the executing agency are held to ensure all stakeholders are fully 

aware of the progress of implementation, thereby assisting in resolving potential 

conflicts at an early stage. 

As part of the Papua New Guinea Roads Maintenance and Upgrading (Sector) 

Project, the resident mission at the beginning of the year facilitated the establishment 

of the yearly kilometer road completion targets. The regular monthly meeting’s 

discussion with the project implementation unit would focus on achievement of the 

agreed kilometer targets. In addition, bimonthly project site visits were undertaken 

to ensure full appreciation of the project site difficulties and also to interact with 

contractors and communities in the project areas.

Source: ADB. 2006. Report and Recommendation of the President to the Board of Directors: 
Papua New Guinea: Road Maintenance and Upgrading (Sector) Project. Manila; See also 
Road Maintenance and Upgrading (Sector) Project (Supplementary Loans). Project Data Sheet: 
Overview. www.adb.org/projects/32124-023/main
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Some regional depart-
ments explicitly require at least 
two project review missions 
per year for each project 
and additional missions for 
problem projects. Due to the 
often sensitive nature of the 
local context, frequent review 
missions should be carried out 
in fragile and conflict-affected 
situations by a sector specialist 
from headquarters, and 
whenever possible, should be done jointly with resident mission staff. Depending 
on the nature of the local context and issues encountered, staff from relevant 
support departments, including COSO and the Controller’s Department, can also 
be involved. 

Annual contract awards and disbursement projections are part of project 
administration plans and a key result area for monitoring. Categorizing the status of 
projects using time and budget parameters to assess the likelihood of completing 
the project within the planned duration and budget can be introduced. A graphical 
presentation of projected and actual disbursements (the “S-curve”) should be 
used to assess implementation progress. The project performance report, which 
should be updated after every mission and reviewed quarterly, is based on five 
key indicators: technical, procurement, disbursement, financial, and safeguard 
risk indicators. The procurement and disbursement indicators involve comparing 
projected and actual S-curves.

Regular review of compliance with loan or grant covenants is required for 
the project performance report, but should not be seen as a mere formality. All 
covenants are important, or they would not have that status, but a few areas 
deserve early and proactive attention from project teams to avoid implementation 
problems, delays, and downgrades in performance ratings. These include 
complying with all safeguards, ensuring maintenance is budgeted and performed 
to improve sustainability, and submitting audited financial statements to avoid 
projects being classified as at risk. 

Project teams often need to refine implementation strategies and actions to 
ensure development results are delivered. They should also identify appropriate 
mitigation measures to address implementation problems. Many projects that 
experience early difficulty can be brought on track during midterm reviews—but 
only if the review is rigorous and results in firm decisions that are fully implemented. 
When changes in scope or implementation arrangements are required, they should 
be assessed with the same level of care and detail as the project’s original due 
diligence.

Due to the often sensitive 
nature of the local context, 
frequent review missions 
should be carried out in fragile 
and conflict-affected situations 
by a sector specialist from 
headquarters, and whenever 
possible, should be done jointly 
with resident mission staff
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In addition to the normal tasks of project review, the midterm review is 
supposed to be a self-evaluation exercise undertaken during each project. These 
missions allow an assessment of whether a project is likely to achieve its outcome 
and outputs on time and within budget. The results of a midterm review should be 
used when comparisons between implementation progress and results at project 
completion are required.

Because the priorities and needs of fragile and conflict-affected situations are 
constantly changing, review missions need to assess not only the relevance of the 
projects as a whole, but also the relevance of the project components to meet 
the target outcomes and impacts. Flexibility to adapt a project design to meet 
priorities is often necessary to ensure the project remains relevant. Box 38 provides 
an example of a drastic change in project design after an extensive consultation 
with project stakeholders.

Box 38 From Power Generation to Power Distribution

In the Federated States of Micronesia, ADB is assisting the Chuuk State 

Government to improve electricity services to the residents of Weno Island 

through the Omnibus Infrastructure Development Project.

The prolonged failure of the Chuuk Public Utilities Corporation to provide a 

reliable electricity supply to the residents of Weno Island has seriously affected the 

development of Weno and Chuuk State and exacerbated the hardship endured by 

many of the island’s residents.

The project design allowed for the provision of a new power station and limited 

upgrading of the Weno electricity distribution system, which has very high technical 

and non-technical losses. 

In 2011, the Chuuk Public Utilities Corporation assessed that while additional 

electricity generation capacity was essential, power distribution system losses, if 

unaddressed, would further increase—significantly reducing the utility’s financial 

and technical sustainability. 

The utility determined that substantial investment in power generation would 

not be feasible without electricity distribution system improvements. Following 

extensive consultation, the key project stakeholders, including ADB, agreed that 

the focus of the project’s activities in Chuuk State needed to change from the 

augmentation of Weno’s electricity generation capacity to improvements of the 

electricity distribution system. 

The cost to upgrade the distribution system is substantially less than the cost to 

construct a new power station. With savings realized from changing the focus of the 

project, the Chuuk Public Utilities Corporation is investing in the refurbishment of 

existing generators. The utility anticipates that through the refurbishment, the life 

of generators will increase by at least 10 years, deferring the high capital cost that 

might be incurred in constructing a new power station within a similar period.

Source: Fragile and Conflict-Affected Situation Team, ADB.
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Risk and mitigation measures are required in ADB projects; however, if there 
is no adjustment measure provided for project implementation for unforeseen 
problems, a workout function allows flexibility. A workout function is used to address 
specific constraints in problem projects identified by the project performance 
report. 

In FCAS countries, much more than in other developing member countries, 
it is recommended to anticipate potential problems before they occur. A workout 
function should therefore be developed and incorporated into the project 
administration manual to identify problems that could arise during implementation. 
This workout function is like a living organism that may evolve during the life of 
the project and its implementation. A workout function should be formalized to 
identify appropriate mitigation and/or adjustment measures to address specific 
constraints in potential problem projects. This should involve headquarters and 
resident mission team work, with oversight from the front office (footnote 63).

Monitoring Implementation of the Gender Action Plan

The Gender Action Plan (GAP) forms a core part of project implementation, 
and therefore should be fully integrated into the project administration manual. 
Provision should also be made in the project budget for full implementation of 
GAP activities, such as through a loan or grant assurance. 

During project implementation, it is important to regularly collect gender data 
and to monitor and report on gender targets and performance indicators, as well as 
the progress of implementing the GAP. Review mission planning and engagement 
with executing and implementing agencies should routinely include assessments 
and discussions on GAP implementation and progress on achieving gender results. 
Reports on GAP implementation and achievements should also be included in 
back-to-office reports and in all project completion reports. ADB gender specialist 
colleagues at headquarters and resident missions are a valuable resource, and can 
be tapped for assisting mission leaders to monitor GAP implementation. Similarly, 
it may add value to involve civil society organizations focused on women to assist 
with implementation and monitoring of GAP activities.

Development Coordination 
ADB is normally one of several development partners active in a given sector, 
and always part of a development environment that can be crowded in fragile 
and conflict-affected situations. Governments demand better coordination and a 
lighter transactional burden of dealing with many partners. Project implementation 
performance benefits when ADB and other partners work with governments to 
improve coordination across projects and sectors. 

At the project level, steering committees comprising representatives from 
key government agencies are the norm in most projects to ensure a consistent 
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application of rules and uniform decision making on project implementation issues. 
Because administrative procedures may be weak in fragile and conflict-affected 
situations, and follow-up of decisions therefore less than ideal, it is important that 
steering committee members are at a high enough level in the hierarchy and have 
the necessary authority.

Appointing project staff to steering committees should be avoided, as 
members need to have an overview of all the projects active in a sector. When 
there are several projects in a given sector, or even across multiple sectors, it may 
be an effective coordination strategy to appoint a single steering committee with 
common membership and to combine meetings so that all issues are discussed 
efficiently and consistently. 

Some countries have adopted effective portfolio and sector coordination 
mechanisms that consider wider issues, such as the government’s evolving 
development policies, emerging partnership strategies, and the forward pipeline of 
projects and technical assistance. In Vanuatu, for example, the Office of the Prime 
Minister convenes a regular meeting of all development partners active across all 
infrastructure sectors; and in Timor-Leste, an annual conference of development 
partners is convened. 

Another area for improvement is the working relationship between 
headquarters and resident missions. Because of their proximity and easy access 
to executing agencies, resident missions can play a crucial role in implementing 
projects. Coordination with and effective support from technical staff based in 
headquarters is essential to optimize client service through technical and sector 
support. ADB provides selective implementation support services to larger resident 
missions by outposting or seconding headquarters staff, conducting extended 
missions, and employing and training skilled resident mission staff.

National governments in FCAS countries are inherently weak in governance; 
and development efforts in this context require a close, sensitive, and personal 
presence for programs of assistance to be effective. Reducing poverty and achieving 
development goals require in-depth, in-country development coordination and 
development policy dialogue. However, it is not always possible to establish a 
formal resident mission, especially in smaller countries with modest portfolios. 
ADB is therefore strengthening its presence in some fragile and conflict-affected 
situations through innovative development coordination offices—in some cases, 
jointly with the World Bank (Box 39, see also Box 14). 
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Box 39  Pacific Development Coordination Offices

The Pacific Approach identifies the need to promote more effective development 

processes.a In implementing this strategy and reflecting ADB’s endorsement 

of the Paris Declaration on Aid Effectiveness, ADB is working closely with other 

development partners to improve coordination and promote harmonization. ADB 

is promoting closer liaison with member governments and development partners to 

enhance the impact and efficiency of ADB and other development partner assistance.

The Pacific Department is piloting the provision of greater resources to facilitate 

strengthened coordination between governments and ADB, World Bank, and other 

development partners by establishing development coordination offices, which are 

now operational in Kiribati, Solomon Islands, Samoa, Tonga, and Vanuatu.

The development coordination offices have helped

(i) strengthen relations with governments, private sector, and civil society 

organizations in the region; 

(ii) strengthen the harmonization and coordination of development partner 

programs;

(iii) improve the monitoring of development partner country activities; 

(iv) improve the government’s aid coordination; 

(v) strengthen portfolio performance and policy dialogue; 

(vi) generally improve development effectiveness in the interest of poverty 

reduction; 

(vii) relieve pressure on government officials in arranging mission meeting 

schedules; 

(viii) provide better opportunities for development partners’ mission 

coordination; 

(ix) improve opportunities for joint development partner analytical work; 

(x) lead to a greater sharing of information and more focused policy dialogue 

between the government and development partners; 

(xi) allow for more timely and more focused development partner assistance; 

(xii) overcome development partner communication problems with 

government counterparts; and 

(xiii) facilitate greater direct information flows between development partners. 

Moreover, development coordination office nationals have enhanced 

development partner understanding of the operations of the government 

and the local political economy.

a  ADB. 2009. ADB’s Pacific Approach 2010–2014. Manila. www.adb.org/publications/adbs 
-pacific-approach-2010-2014

Source: Fragile and Conflict-Affected Situation Team, ADB.
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ADB can move forward by building on 
the work since 2007, and accelerate 
momentum by sustaining long-term 
commitments, developing institutional 
and leadership capabilities that are 
“fit for purpose, ” and intensifying 
strategic partnerships
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Areas for Future Consideration

By some counts, one in every four of the world’s people live in fragile and 
conflicted settings. This handbook underscores ADB’s recognition that 
their plight deserves special attention. This is not to harm or stigmatize the 

standing of countries classified as fragile or conflict-affected. 

Rather, it simply acknowledges that while many countries have successfully 
transited from conflict and fragility to sustained peace and stability, economic 
growth and improved social welfare, others have not and are unlikely to do so 
without special assistance. Where fragility persists and conflicts are unresolved, 
citizen’s expectations of the state remain out of kilter with what it is able or willing 
to deliver. 

As a result, it is difficult to arrest the continuing decline in public authority 
or the vicious cycle in which states become disconnected from public demands 
and preferences, and citizens withdraw the trust and resources needed for states 
to function effectively and legitimately. In these conditions, societies are unable 
to create vibrant private sectors, fairly and effectively share public wealth and 
services, or achieve justice and security. 

This handbook has also made clear that no single definition adequately 
describes a “fragile and conflicted setting.” But there are common challenges, as 
well as lessons from how development agencies are already responding to these 
circumstances, and pointers to where more thought, innovation, and leadership 
are required. Common to most definitions is the inability of states to govern and 
provide services across the nation’s populations and territories in ways citizens 
regard as fair and legitimate. 

5
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But effective engagements must be attuned to the reality that fragility refers to 
a dynamic mix of factors. The conditions in fragile and conflict-affected situations 
are not static, and neither do nations progress from one point to another in a 
linear fashion. Moreover, not all conflict is detrimental to social and economic 
development. Indeed, conflict typically accompanies forms of economic and 
social transformation that may ultimately prove to be beneficial for all. Conflict 
can be a cause, symptom, and consequence of fragility. Likewise, fragility can be 
the product of chronic, unresolved conflicts in society, or the inability to transit to 
inclusive, sustained growth in the aftermath of violent conflict. 

Development agencies like the World Bank and ADB are alert to the fact that 
the policies, principles, and operational approaches they routinely apply can be 
ineffective or add to the stresses already faced by a nation in establishing the 
effective and legitimate institutions and leadership needed to transit to stability 
and sustained development over the long term. Failure to engage in an innovative 
manner is likely to entail major human, social, economic, and security costs. 

Nonetheless, as this handbook has shown, ADB has considerable experience 
with operations in small, isolated, and vulnerable economies; in much larger 
countries that are under transition from a closed economy to market-led 
development; and countries that are emerging from conflict. Staff members have 
developed innovative ways to work effectively in these contexts. 

And the knowledge they have generated from experience has often been 
translated into new procedures, analytic techniques, financing instruments, and 
approaches to capacity building. And as shown in this handbook, ADB’s business 
practices are consistent with global standards and the proposals made by the 
leaders of FCAS countries, as expressed, for instance, in the g7+ New Deal. 

At the same time, despite these innovations and the increased volume and 
share of total development assistance to FCAS countries in the past decade, 
the results have fallen short of expectations. Their plight—often of stagnation, 
continuing decline, or only marginal improvements followed by reversals—
contrasts unacceptably with the high performance achieved in poverty reduction 
and economic growth in many other of ADB’s developing member countries. 

The foundation for an effective strategy to deal with this paradox was laid 
out in ADB’s 2007 Approach to Weakly Performing Countries.109 The momentum 
gained thus far can be capitalized upon. ADB can move forward by building on the 
work since 2007, and accelerate momentum, on three dimensions: 

(i) Sustain long-term commitments, but act fast. This is the key message of 
the World Development Report 2011, and the plea of the g7+ members. 
ADB has several ways to reinforce this in practice. Strategic planning 

109 As a follow-up activity to the ADF XI replenishment meetings, ADB will update its 2007 approach 
focusing on policy level issues, as the operational level issues are covered by this handbook. See 
footnote 2.
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that incorporates assessments of fragility and political economies will 
be strengthened during country partnership strategy preparation. 
Peacebuilding and statebuilding will be incorporated into project 
design and implementation with the end-view of long-term sustainability 
through capacity development, for example in Nepal. ADB will also 
continue to strengthen its field presence in Afghanistan and the Pacific 
countries. The use of the MFF and sector-based approaches, along with 
other modalities suited to underpinning long-term engagements, will 
be further enhanced where appropriate, as in Afghanistan. Innovative 
approaches to implementation, such as outsourcing, turnkey contracts, 
better contracting modalities, and the use of reliable supervision 
consultants, are critical to doing things on time, within budget, and to 
high standards. 

(ii) Concentrate on developing institutional and leadership capabilities 
that  are  “fit  for  purpose.”  This requires identifying, through analytic 
and operational experience, the key functional capabilities states and 
societies need to address public concerns about human security, inclusive 
service delivery, and job prospects. ADB has already elevated the profile 
given to capacity development. To ensure this support is fully tuned to the 
needs and circumstances of FCAS countries, ADB has several diagnostic 
tools available, including the prospective fragility assessments and risk 
assessment methodologies being promoted under the g7+ New Deal. 

(iii) Intensify  strategic  partnerships. Coordination among development 
partners in fragile and conflict-affected situations has improved in recent 
years, and ADB has many innovative examples to be proud of. But too 
often, fragmented and incoherent collective responses by international 
partners hinder local leadership and compound stresses. More can be done 
to strengthen collaboration and cofinancing. The World Development 
Report 2011, and more recently the New Deal, suggest additional ways 
to strengthen strategic partnerships and, with the advent of the g7+ 
grouping of FCAS countries, the prospect that partnerships will be led 
by leaders of the countries concerned. ADB’s field presence in FCAS 
countries will be sustained and further strengthened through cooperation 
and resource sharing with major development partners, enhancing the 
participation of civil society and the private sector in development efforts, 
and strengthening ADB’s engagement in international dialogue on FCAS 
issues.
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Why Do We Need to Work 
Differently in Fragile and  
Conflict-Affected Situations?

Developing  
Member Country 2007 2008 2009 2010 2011

Afghanistan     

Azerbaijana  

Kiribati     

Lao People’s Democratic 
Republic



Marshall Islands     

Federated States of 
Micronesia

   

Nauru    

Nepal 

Palau   

Papua New Guinea     

Solomon Islands     

Timor-Leste     

Tuvalu    

Uzbekistan  

Vanuatu    

a  The Asian Development Bank no longer conducts country performance assessments on Azerbaijan, 
in response to the country’s request.

Source: Asian Development Bank Country Performance Exercise Annual Reports 2007–2011.  
www.adb.org/ADF/PBA/annualreport.asp

Appendix 2 

Countries Identified as Fragile and  
Conflict-Affected Situations, 2007–2011
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Key Findings and Lessons

Getting reforms on the agenda
− −Where ADB support for reforms was embedded in the government’s initial 

reform agenda, commitment was more effective.
− −Wide public and intergovernmental consultation on the reform agenda 

facilitated better understanding of the reasons for reform, and expected 
benefits and costs.

− −Lack of consensus among stakeholders on the role of government and 
core public functions and services in the reform agenda led to wavering 
on reform commitments in areas such as state-owned enterprise reform 
and some privatized public sector functions.

Managing complexity
− −In small, close-knit developing island economies where the public sector 

is the main source of economic activity, the politics of reform can be 
complicated and needed close monitoring and regular dialogue.

− −Identifying and supporting pro-reform leaders was important, but 
involvement of a wider support base may have helped to better manage 
the risks and uncertainties that underlie reform commitment.

− −Political transitions required more intense reengagement in policy 
dialogue by ADB and increased flexibility.

− −Pursuing moderate, sequenced reforms would have been more realistic, 
especially where institutional capacity was limited.

− −Reforms introducing modern systems needed to better consider historical, 
social, and cultural traditions and context in design and implementation.

Endorsing reforms
− −Greater efforts were needed to build lawmaker understanding of the 

purpose of legislation in the overall reform effort prior to legislative 
passage.

− −Reform targets were required, but their basis needed to be rationalized 
and explained better.

− −Excessive use of conditionality was not an effective approach to managing 
the reform process.

Appendix 3 
Public Sector Reforms in the Pacific
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Implementing Reforms
− −Program loan periods were too short to build the capacity required to 

develop and manage reforms.
− −More effective approaches to technical assistance were needed to support 

reform implementation.
− −Improved monitoring and evaluation of the outcomes and development 

impact of reforms (against targets) was needed to inform stakeholders of 
progress.

− −Voluntary retirement can further reduce capacity during institutional 
reform.

− −Intensified dialogue and flexibility is required during a period of 
unanticipated political transition.

Sustaining Reforms
− −Economic and public service management reforms initiated management 

and attitudinal changes toward accountability, but fell short of reaching a 
critical mass in many cases.

− −Assumptions on the response of the private sector needed to be more 
realistic and reviewed regularly.

− −Reform is a medium- to longer-term effort that needs continuous support 
from ADB-whether through technical assistance, program financing, or 
sector investment support.

Recommendations
− −Enhance ownership by stocktaking and assessing the current state of 

reforms progress and stakeholder support in Pacific developing member 
countries as a basis for considering further support.

− −Ensure continuity in ADB support for government reform priorities 
through a mix of program, project, and technical assistance operations-
harmonized with other development partners, and in line with ADB areas 
of comparative institutional advantage.

− −Enhance focus on priority removable binding constraints, and address 
economic and public resource management separately from sector goods 
and service delivery improvements or in sequence.

− −Focus technical assistance on institutional capacity development needed 
to support reforms through more effective designs.

− −Better target removable constraints to facilitate private sector development 
and provision of industry and constraint-specific technical assistance 
support.

Source: ADB. 2010. Public Sector Reforms in the Pacific: Enhancing Results through 
Ownership, Capacity, and Continuity. Learning Curves: Independent Evaluation 
Department Special Evaluation Study. Manila. www.adb.org/publications/learning-
curves-public-sector-reforms-pacific-enhancing-results-through-ownership-capac



Principle Key Issues

1.  Take context 
as the starting 
point.

  Understand the specific context in each country.
  Develop a shared view of the strategic response that 

is required. 
  Recognize the constraints of capacity, political will, 

and legitimacy. 
  Use sound political analysis to adapt responses to the 

context. 
  Mix and sequence aid instruments according to 

context.

2.  Do no harm.   International interventions can inadvertently create 
societal divisions and worsen corruption and abuse. 

  Base interventions on strong conflict and governance 
analysis, and design them with appropriate 
safeguards.

3.  Focus on state 
building as the 
central objective.

  International engagement should be concerted, 
sustained, and focused on building the relationship 
between state and society.

  Support the legitimacy and accountability of states. 
  Strengthening the capability of states to fulfill their 

core functions to reduce poverty.

4.  Prioritize 
prevention.

  Prompt action can reduce fragility and lower the risk 
of future crises. 

  Take rapid action where risk of instability is high.
  Share risk analyses. 
  Look beyond quick-fixes to address the root causes of 

fragility. 
  Strengthen indigenous capacities, especially those of 

women, to prevent and resolve conflicts. 
  Support the peacebuilding capabilities of regional 

organizations. 

5.  Recognize the 
links between 
political, 
security, and 
development 
objectives.

  The challenges faced by fragile states are 
multidimensional. 

  The political, security, and socioeconomic spheres are 
interdependent. 

  There may be tensions and trade-offs between 
objectives, particularly in the short term, which must 

Appendix 4 
OECD Principles for Fragile States  
and Situations

130
continued on next page
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Principle Key Issues

be addressed when reaching consensus on strategy 
and priorities.

6.  Promote 
nondiscrimina-
tion as a basis 
for inclusive and 
stable societies.

  Real or perceived discrimination is associated with 
fragility, and can lead to service delivery failures. 

  Interventions should consistently promote gender 
equity, social inclusion, and human rights to underpin 
the relationship between state and citizen. 

  Promotion of the voice and participation of women, 
youth, and other excluded groups should be included 
in statebuilding and service delivery strategies from 
the outset.

7.  Align with local 
priorities in 
different ways 
in different 
contexts.

  Where governments demonstrate political will, 
but lack capacity, seek to align assistance behind 
government strategies. 

  Avoid undermining institution building by developing 
parallel systems or through inadequate attention 
to transition mechanisms and long-term capacity 
development.

8.  Agree on 
practical 
coordination 
mechanisms 
between 
international 
actors.

  Work together on upstream analysis, joint 
assessments, shared strategies, and coordination of 
political engagement. 

  Examples: joint funding agency offices, agreements 
on division of labor, delegated cooperation 
arrangements, multidonor trust funds, and common 
reporting and financial requirements.

9.  Act fast … but 
stay engaged 
long enough to 
give success a 
chance.

  Assistance to fragile states must be flexible enough 
to take advantage of windows of opportunity and 
respond to changing conditions on the ground. 

  Given low capacity and the extent of the challenges, 
international engagement may need to be of longer 
duration than in other low-income countries. 

10.  Avoid pockets 
of exclusion.

  International actors need to address “aid orphans”—
countries or subnational regions where there are 
no significant political barriers to engagement, but 
limited international engagement. This also applies to 
neglected sectors and groups within societies. 

Source: OECD. 2007. Principles for Fragile States and Situations. Paris. www.oecd.org/
dacfragilestates/the10fragilestatesprinciples.htm 

Appendix 4 continued



T he peacebuilding tool, formerly called the peace filter, was developed jointly 
with the United Kingdom’s Department for International Development and 
the World Bank. Its aim is to support the conflict and post-conflict-sensitive 

approach adopted by ADB’s country partnership strategy for Nepal. 

As an analytical tool, it helps project team leaders and social experts identify 
potential project risks linked to social conflicts, and to develop adequate mitigation 
measures for addressing those risks. It should not be a substitute for, but rather 
help structure, the project’s conflict-sensitive analysis, which was already mandatory 
under ADB’s Country Strategy and Program for Nepal, 2005–2009. 

The peacebuilding is a matrix of questions that helps focus conflict assessment 
to be carried out in formulating projects in conflict-affected areas. It does this 
by suggesting areas in which the potential for social conflict may either exist or 
develop. The tool also facilitates identification of opportunities for building peace 
and social cohesion through implementation of the project under consideration. 
Since not all questions contained in the matrix may be relevant to the project in 
question (for example, the questions relating to socioeconomic issues), not all of 
them need to be answered. However, people using the matrix are encouraged 
to obtain responses to as many of the questions as possible. This is because 
comprehensive conflict analysis ultimately ensures that ADB projects support 
bringing about an end to social tensions and successful conclusion of the peace 
process, or at the very least, upholding the principle of “doing no harm.”

The peacebuilding tool is a flexible, evolving instrument for analyzing 
projects and other development initiatives. The best results are obtained by first 
completing the matrix during project-preparatory technical assistance fact-finding, 
with content then being revised during the implementation of project preparatory 
technical assistance. Further, in the case of development initiatives for which an 
existing conflict poses significant risks to achieving stated objectives, use of the 
peacebuilding tool is meant to be complemented by a more extensive conflict-
sensitive approach formulated during implementation of project preparatory 
technical assistance and finalized during the design stage of project preparation. 
Following project approval, the peacebuilding tool can be used to guide project 
review missions in assessing whether the measures for mitigating project risks 
earlier identified are being properly implemented. The peacebuilding tool matrix 

Appendix 5 
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is therefore meant to be updated and revised as appropriate during project 
implementation.

During project preparatory fact-finding, the answers to the questions comprising 
the initial matrix can be used to guide the project team leader in determining whether 
the services of a social or conflict specialist are required for addressing the project 
risks identified. Assistance in completing the matrix and in developing the broader 
conflict-sensitive analysis and approach are likewise provided for under RETA 7269: 
Supporting ADB’s Engagement in Fragile Situations, which included specific support  
for Nepal.
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g

 re
q

ui
re

m
en

ts
 o

f t
he

 g
ov

er
nm

en
t?

 Is
 w

ea
k 

b
ud

g
et

ar
y 

an
d

 fi
na

nc
ia

l m
an

ag
em

en
t 

a 
co

ns
tr

ai
nt

 t
o 

p
ro

p
os

ed
 T

A
 o

ut
co

m
es

?


 
 Is

 le
g

is
la

tio
n 

an
d

 fi
na

nc
ia

l r
eg

ul
at

io
ns

 g
ov

er
ni

ng
 t

he
 a

ct
iv

iti
es

 o
f t

he
 a

g
en

cy
 a

d
eq

ua
te

, e
sp

ec
ia

lly
 w

ith
 re

g
ar

d
 

to
 e

ffe
ct

iv
e 

fin
an

ci
al

 c
on

tr
ol

 w
ith

in
 g

ov
er

nm
en

t?

A
p

p
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 A
re

 fi
na

nc
ia

l d
el

eg
at

io
ns

 a
nd

 m
on

ito
rin

g
 m

ec
ha

ni
sm

s 
ad

eq
ua

te
?


 

 W
ha

t 
is

 t
he

 d
om

es
tic

 c
ap

ac
ity

 fo
r 

in
d

ep
en

d
en

t 
au

d
it 

an
d

 fi
na

nc
ia

l a
cc

ou
nt

ab
ili

ty
 m

ec
ha

ni
sm

s 
in

 b
ot

h 
th

e 
p

ub
lic

 a
nd

 p
riv

at
e 

se
ct

or
s?

2.
Is

 c
ap

ac
ity

 d
ev

el
op

m
en

t 
(C

D
) i

nc
lu

d
ed

 in
 t

he
 d

es
ig

n 
an

d
 m

on
ito

rin
g

 fr
am

ew
or

k 
(D

M
F)

 w
he

re
 re

le
va

nt
 a

nd
 if

 
in

cl
ud

ed
, d

oe
s 

th
is

 d
efi

ne
 a

ch
ie

va
b

le
 o

ut
co

m
es

 a
nd

 o
ut

p
ut

s 
an

d
 t

he
re

b
y 

es
ta

b
lis

h 
a 

re
al

is
tic

 fr
am

ew
or

k 
fo

r 
th

e 
as

si
st

an
ce

?

Ex
am

p
le

 o
f e

vi
d

en
ce

 o
f d

es
ire

d
 c

irc
um

st
an

ce
s


 

 D
oe

s 
th

e 
D

M
F 

d
es

cr
ib

e 
th

e 
ca

p
ac

ity
 d

ev
el

op
m

en
t 

st
ra

te
g

y 
in

 p
ro

p
os

ed
 T

A
 li

st
in

g
 c

ur
re

nt
 a

nd
 p

ro
p

os
ed

 
ca

p
ac

ity
 d

ev
el

op
m

en
t 

ac
tiv

iti
es

 a
s 

re
le

va
nt

? 
A

re
 a

ny
 a

ch
ie

ve
m

en
ts

, w
ea

kn
es

se
s,

 o
p

p
or

tu
ni

tie
s 

an
d

 r
is

ks
 

id
en

tifi
ed

? 
C

an
 a

ny
 s

yn
er

g
ie

s 
in

 t
he

 c
ap

ac
ity

 d
ev

el
op

m
en

t 
p

ro
g

ra
m

 b
e 

id
en

tifi
ed

?


 
 A

re
 s

p
ec

ifi
c 

ou
tc

om
es

 m
ea

su
ra

b
le

 (t
ra

in
in

g
 s

ta
ff,

 fo
r 

ex
am

p
le

, m
ig

ht
 in

cr
ea

se
 c

ap
ac

ity
, b

ut
 it

 o
nl

y 
p

ro
d

uc
es

 a
n 

ou
tc

om
e 

if 
th

e 
en

ha
nc

ed
 s

ki
lls

 a
re

 a
p

p
lie

d
 t

o 
th

e 
im

p
ro

ve
m

en
t 

of
 s

om
e 

le
ve

l o
f p

er
fo

rm
an

ce
)?

 A
re

 t
he

 d
at

a 
fo

r 
th

es
e 

m
ea

su
re

s 
ea

si
ly

 c
ol

le
ct

ed
? 

D
ep

en
d

in
g

 o
n 

th
e 

ty
p

e 
of

 T
A

 w
hi

le
 o

ut
p

ut
 in

d
ic

at
or

s 
m

ay
 in

cl
ud

e 
nu

m
b

er
s 

of
 

ci
vi

l s
er

va
nt

s 
tr

ai
ne

d
, i

ns
tit

ut
io

ns
 a

cc
re

d
ite

d
, a

nn
ua

l c
yc

le
 o

f n
ew

 p
er

fo
rm

an
ce

 m
an

ag
em

en
t 

sy
st

em
 c

om
p

le
te

d
, 

an
d

 b
ud

g
et

s 
d

el
iv

er
ed

 o
n 

tim
e,

 o
ut

co
m

e 
in

d
ic

at
or

s 
m

ay
 in

cl
ud

e 
im

p
ro

ve
d

 p
ub

lic
 s

er
vi

ce
s 

d
el

iv
er

ed
 in

 t
he

 fo
rm

 
of

 t
es

t 
sc

or
es

, i
m

p
ro

ve
d

 h
ea

lth
 in

d
ic

at
or

s,
 re

d
uc

ed
 c

os
t,

 a
nd

 re
p

or
ts

 o
f c

on
su

m
er

 o
r 

ci
vi

l s
oc

ie
ty

 s
at

is
fa

ct
io

n 
su

rv
ey

s.


 
 A

re
 in

d
ic

at
or

s 
us

ed
 t

o 
m

on
ito

r 
ef

fe
ct

iv
en

es
s 

of
 A

D
B

 c
ap

ac
ity

 d
ev

el
op

m
en

t 
ac

tiv
iti

es
? 

H
ow

 w
ill

 t
he

 g
ov

er
nm

en
t 

ac
tiv

el
y 

m
on

ito
r 

th
e 

ef
fe

ct
iv

en
es

s 
of

 c
ap

ac
ity

 d
ev

el
op

m
en

t 
ac

tiv
iti

es
? 

It 
m

ay
 h

el
p

 h
er

e 
to

 in
cl

ud
e 

fu
nd

s 
in

 
th

e 
TA

 fo
r 

in
d

ep
en

d
en

t 
m

on
ito

rin
g

. P
ar

t 
of

 t
he

 C
D

 m
ay

 n
ee

d
 t

o 
b

e 
d

ire
ct

ed
 a

t 
p

ro
vi

d
in

g
 m

an
ag

er
s 

w
ith

 
ap

p
ro

p
ria

te
 in

fo
rm

at
io

n 
sy

st
em

s 
ab

ou
t 

p
er

fo
rm

an
ce

 a
nd

 t
he

ir 
b

ei
ng

 t
ra

in
ed

 in
 t

he
ir 

us
e.

A
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p
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3.
D

oe
s 

th
e 

p
ro

p
os

ed
 a

ss
is

ta
nc

e 
al

lo
w

 s
uf

fic
ie

nt
 t

im
e 

fo
r 

al
l o

ut
p

ut
s 

an
d

 o
ut

co
m

es
 t

o 
b

e 
ac

hi
ev

ed
, f

or
 n

ec
es

sa
ry

 
ac

tiv
iti

es
 t

o 
b

e 
co

nt
in

ue
d

 lo
ca

lly
 a

nd
 fo

r 
re

su
lts

 t
o 

b
e 

su
st

ai
ne

d
? 

Re
la

te
d

 t
o 

th
is

, d
oe

s 
th

e 
TA

 in
cl

ud
e 

a 
cl

ea
r 

tr
an

si
tio

n 
if 

no
t 

ex
it 

st
ra

te
g

y?

Ex
am

p
le

 o
f e

vi
d

en
ce

 o
f d

es
ire

d
 c

irc
um

st
an

ce
s


 

 H
ow

 w
ill

 e
nh

an
ce

d
 c

ap
ac

ity
 b

e 
su

st
ai

ne
d

 a
t 

th
e 

en
d

 o
f p

ro
p

os
ed

 a
ss

is
ta

nc
e?


 

 H
ow

 w
ill

 C
D

 p
ro

g
re

ss
iv

el
y 

b
e 

ha
nd

ed
 o

ve
r 

to
 s

ta
ke

ho
ld

er
s 

w
ith

 p
ro

vi
si

on
s 

fo
r 

re
d

uc
in

g
 s

up
p

or
t 

fr
om

 
co

ns
ul

ta
nt

s?


 
 A

re
 t

he
re

 c
le

ar
 e

xp
ec

ta
tio

ns
 o

f t
he

 le
ve

l o
f s

ta
ff 

re
so

ur
ce

s 
re

q
ui

re
d

 t
o 

m
ai

nt
ai

n 
th

e 
ou

tp
ut

s 
in

 t
he

 a
b

se
nc

e 
of

 
th

e 
as

si
st

an
ce

 p
ro

vi
d

ed
?


 

 Is
 t

he
 t

im
et

ab
le

 fo
r 

d
ec

is
io

n 
p

ro
ce

ss
es

 re
al

is
tic

 s
uc

h 
th

at
 m

om
en

tu
m

 is
 n

ot
 je

op
ar

d
iz

ed
?


 

 A
re

 h
an

d
-o

ve
r 

m
ile

st
on

es
 e

st
ab

lis
he

d
? 

A
nd

 fo
r 

ea
ch

 m
ile

st
on

e,
 a

re
 c

rit
er

ia
 fo

r 
d

em
on

st
ra

te
d

 p
ro

g
re

ss
 a

nd
 

co
m

m
itm

en
t 

es
ta

b
lis

he
d

? 

4.
H

as
 t

he
 n

at
ur

e 
an

d
 e

xt
en

t 
of

 re
al

, e
ffe

ct
iv

e 
lo

ca
l d

em
an

d
 fo

r 
th

e 
p

ro
p

os
ed

 a
ss

is
ta

nc
e 

b
ee

n 
as

se
ss

ed
 a

nd
, o

r 
in

co
rp

or
at

ed
 in

 t
he

 p
ro

p
os

ed
 a

ss
is

ta
nc

e?
 W

ith
in

 t
hi

s 
as

se
ss

m
en

t 
of

 d
em

an
d

, a
re

 t
he

 p
ol

iti
ca

l e
co

no
m

y 
an

d
 

as
so

ci
at

ed
 d

ec
is

io
n-

m
ak

in
g

 p
ro

ce
ss

es
 u

nd
er

st
oo

d
 a

nd
 s

up
p

or
tiv

e 
an

d
 is

 t
hi

s 
un

d
er

st
an

d
in

g
 re

fle
ct

ed
 in

 t
he

 d
es

ig
n 

of
 t

he
 p

ro
p

os
ed

 a
ss

is
ta

nc
e?

 A
lte

rn
at

iv
el

y 
to

 w
ha

t 
ex

te
nt

 is
 a

n 
as

se
ss

m
en

t 
of

 d
em

an
d

 a
nd

 it
s 

d
ev

el
op

m
en

t 
a 

p
ar

t 
of

 
th

e 
p

ro
p

os
ed

 a
ss

is
ta

nc
e?

Ex
am

p
le

 o
f e

vi
d

en
ce

 o
f d

es
ire

d
 c

irc
um

st
an

ce
s


 

 H
as

 t
he

 fu
ll 

ra
ng

e 
of

 p
ot

en
tia

l s
ta

ke
ho

ld
er

s 
w

ho
 m

ay
 in

flu
en

ce
 T

A
 o

ut
co

m
es

 b
ee

n 
id

en
tifi

ed
 a

nd
 in

fo
rm

ed
? 

A
nd

 a
re

 t
he

y 
su

p
p

or
tiv

e 
or

 o
th

er
w

is
e?


 

 A
re

 t
he

re
 p

rio
r 

ta
ng

ib
le

 a
ct

io
ns

 t
ha

t 
ca

n 
p

ro
vi

d
e 

ev
id

en
ce

 o
f t

he
 c

om
m

itm
en

t 
b

y 
g

ov
er

nm
en

t 
an

d
, o

r 
ot

he
r 

st
ak

eh
ol

d
er

s?
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  Id
en

tif
y 

an
d

 a
ss

es
s 

p
ot

en
tia

l T
A

 c
ha

m
p

io
ns

.


 
 Li

st
 p

ot
en

tia
l “

ki
lle

rs
” 

(e
.g

. c
ha

ng
e 

of
 g

ov
er

nm
en

t 
w

ith
 n

ew
 g

ov
er

nm
en

t 
lik

el
y 

no
t 

to
 b

e 
w

el
l d

is
p

os
ed

 t
o 

C
D

) 
an

d
 t

he
ir 

p
ro

b
ab

ili
ty

 o
f o

cc
ur

rin
g

. 


 
  A

ss
es

s 
th

e 
ca

p
ab

ili
ty

 a
nd

 c
on

tin
ui

ty
 o

f s
en

io
r 

m
an

ag
em

en
t 

in
 t

he
 p

ub
lic

 s
ec

to
r. 

W
ha

t 
co

m
m

itm
en

ts
 a

re
 t

he
 

g
ov

er
nm

en
t 

m
ak

in
g

 t
o 

en
su

re
 t

hi
s?


 

  D
o 

m
ec

ha
ni

sm
s 

ex
is

t 
or

 c
an

 t
he

y 
b

e 
es

ta
b

lis
he

d
 t

o 
m

ai
nt

ai
n 

a 
d

em
an

d
 fo

r 
an

 im
p

ro
ve

d
 s

er
vi

ce
 o

n 
th

e 
p

ar
t 

of
 

cu
st

om
er

s?


 
  D

oe
s 

ci
vi

l s
oc

ie
ty

 u
nd

er
st

an
d

 t
he

 s
ta

nd
ar

d
s 

th
at

 s
ho

ul
d

 b
e 

ac
hi

ev
ed

 a
nd

 d
em

an
d

 q
ua

lit
y 

of
 s

er
vi

ce
s?


 

  A
s 

re
le

va
nt

, d
es

cr
ib

e 
ar

ea
s 

of
 p

ub
lic

 s
er

vi
ce

 e
xp

er
ie

nc
in

g
 p

ol
iti

ca
l i

nt
er

fe
re

nc
e 

an
d

 p
ol

iti
ca

l s
up

p
or

t.
 D

et
ai

l 
in

d
ep

en
d

en
ce

 o
f a

ny
 T

A
-r

el
ev

an
t 

en
tit

ie
s 

su
ch

 a
s 

co
rp

or
at

io
ns

, t
he

 s
up

re
m

e 
au

d
ito

r, 
an

d
 p

ub
lic

 p
ro

se
cu

to
r.


 

  D
es

cr
ib

e 
ho

w
 d

iffi
cu

lt 
re

fo
rm

 d
ec

is
io

ns
 a

re
 m

ad
e 

in
 t

he
 c

ou
nt

ry
. I

s 
th

is
 b

y 
co

ns
en

su
s,

 lo
b

b
yi

ng
, s

p
ec

ia
l t

as
k 

fo
rc

es
, i

nt
er

d
ep

ar
tm

en
ta

l c
om

m
itt

ee
s 

or
 o

th
er

 m
ea

ns
?

C
D

M
 s

ig
n 

of
f b

y:
Pr

oj
ec

t 
O

ffi
ce

r

PD
M

C
 D

es
k 

O
ffi

ce
r

D
ire

ct
or

A
p
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5.
H

av
e 

th
e 

fo
ur

 d
im

en
si

on
s 

of
 c

ap
ac

ity
 (i

nd
iv

id
ua

l, 
or

g
an

iz
at

io
na

l, 
in

te
r-

or
g

an
iz

at
io

na
l, 

an
d

 e
nv

iro
nm

en
ta

l) 
al

l b
ee

n 
as

se
ss

ed
 fo

r 
th

ei
r 

st
re

ng
th

s 
an

d
 w

ea
kn

es
se

s 
an

d
 o

p
p

or
tu

ni
tie

s 
fo

r 
en

ha
nc

em
en

t 
an

d
 o

th
er

 a
ss

is
ta

nc
e?

 A
lte

rn
at

iv
el

y 
w

ill
 t

hi
s 

as
se

ss
m

en
t 

fo
rm

 p
ar

t 
of

 t
he

 T
A

?

Ex
am

p
le

 o
f e

vi
d

en
ce

 o
f d

es
ire

d
 c

irc
um

st
an

ce
s

A
ll 

Fo
ur

 D
im

en
si

on
s


 

  A
 p

ar
ag

ra
p

h 
or

 t
w

o 
su

m
m

ar
iz

in
g

 a
n 

ev
al

ua
tio

n 
of

 re
le

va
nt

 e
ar

lie
r 

as
si

st
an

ce
 fo

r 
C

D
 w

ou
ld

 h
el

p
.


 

  W
ha

t 
is

 t
he

 re
p

ut
at

io
n 

of
 a

g
en

cy
(s

) w
ith

in
 g

ov
er

nm
en

t 
an

d
 in

 c
iv

il 
so

ci
et

y?
 Is

 t
he

re
 a

ny
 in

d
ic

at
io

n 
of

 
p

er
fo

rm
an

ce
 im

p
ro

ve
m

en
ts

 a
ch

ie
ve

d
 o

ve
r 

th
e 

p
as

t 
5 

ye
ar

s?


 
  W

ha
t 

ar
e 

th
e 

im
p

re
ss

io
ns

 o
f s

ta
ff 

an
d

 a
ny

 e
xp

at
ria

te
 c

on
su

lta
nt

s 
w

or
ki

ng
 in

 t
he

 a
g

en
cy

, m
os

t 
es

p
ec

ia
lly

 w
ith

 
re

sp
ec

t 
to

 im
p

ro
ve

d
, a

nd
 m

ea
ns

 t
o 

im
p

ro
ve

d
, e

ffe
ct

iv
en

es
s?


 

  Is
 t

he
re

 a
ny

 a
va

ila
b

le
 d

at
a 

ab
ou

t 
q

ua
lit

y,
 p

ric
e,

 c
ov

er
ag

e 
an

d
 d

el
iv

er
y 

of
 s

er
vi

ce
s?

 A
re

 t
he

re
 a

ny
 fi

na
nc

ia
l a

nd
 

ot
he

r 
p

er
fo

rm
an

ce
 r

at
io

s 
(in

cl
ud

in
g

 r
at

io
 o

f s
al

ar
ie

s 
to

 o
p

er
at

io
na

l c
os

ts
)?


 

  G
iv

e 
an

 a
ss

es
sm

en
t 

of
 a
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Kiribati, 2010–2014
With climate change being identified as one of the most pressing issues in 
the country, Kiribati’s country partnership strategy will specifically support the 
implementation of six strategies of the Kiribati Development Plan, including the 
implementation of climate change adaptation activities. The country partnership 
strategy also identified strengthened resilience to climate change as one of the 
intermediate outcomes and recognized that adaptation actions, such as climate 
proofing infrastructure investments, will contribute to its strategic objectives, allow 
ongoing access to infrastructure services despite climate change, and reduce 
the drain on public finances for infrastructure replacement. Guided by the Pacific 
Climate Change Implementation Plan, the country will seek to incorporate climate 
change adaptation and mitigation into the Kiribati program, and will access 
available funding windows for additional support to address climate change.

Nepal, 2010–2012
One of the four pillars of the Nepal Country Partnership Strategy 2010–2012 
includes climate change adaptation and environmental sustainability. ADB will 
assist Nepal to adapt to climate change through national and local planning, 
investments in risk reduction, support for insurance and other risk-sharing 
instruments, and climate-proofing projects. Sustainable management of forests, 
water, and other natural resources for provision of clean water supplies; protection 
of biological diversity; and sequestration of carbon from the atmosphere to offset 
greenhouse gas emissions will be part of ADB’s assistance to Nepal. The country 
will promote alternative energy and energy efficiency, and will enhance efforts to 
strengthen the government’s capacity to put in place a sustainable institutional 
framework for managing climate change and the environment. ADB, together with 
the World Bank, will assist the country to integrate climate risks and resilience into 
core development planning through its Strategic Program for Climate Resilience.

Papua New Guinea, 2011–2015
Papua New Guinea’s country partnership strategy, approved in August 2010, 
recognized that extreme weather conditions and other natural hazards frequently 
damage infrastructure in the country, and the risk of the climate-related events 

Appendix 7 
Integrating Climate Change  
in Country Partnership Strategies

149



is likely to increase. In response to these challenges, the environment—with a 
focus on climate change—was identified as one of the strategic priorities in the 
country partnership strategy. As part of the overall country development program, 
the government, with support from ADB, will seek to climate- and hazard-proof 
infrastructure projects, particularly in the transport and power sector, which are 
at moderate or high risk from the impacts of climate change and other natural 
hazards. In the power sector, clean energy solutions will be given priority and market 
mechanisms such as the Clean Development Mechanism will be explored, which 
may bring in additional carbon revenue. ADB will also provide support through 
technical assistance (TA) to strengthen the country’s capacity to build resilience in 
key sectors and to manage its natural resources.

Solomon Islands, 2009–2011
Mainstreaming climate change was identified as one of the strategic priorities in 
the interim country partnership strategy for Solomon Islands. Several programs 
were described in the country partnership strategy, supporting the mainstreaming 
of climate change issues in the Solomon Islands both through adaptation and 
mitigation. ADB-assisted projects that are supporting climate change adaptation 
include regional TA for the Coral Triangle Initiative as well as infrastructure projects. 
The Coral Triangle Initiative will include investments in adaptation measures for 
integrated watershed and coastal management, including marine protected areas. 
Climate change adaptation, including climate-proofing of structures, is also a key 
part of ongoing infrastructure projects, including the Domestic Maritime Support 
Project and the Road Improvement Project. The latter is integrating adaptation 
measures into the design and maintenance of civil works in two ways: incorporating 
adaptation measures for future climate change into subproject planning 
and engineering designs, and including adaptation measures as part of the 
environmental management plan. The models developed under this project may 
also be replicated in other infrastructure projects under the government’s medium-
term strategic plan, and thus could have a wider impact. Through regional TA, 
ADB is also supporting climate change mitigation in the Solomon Islands through 
its work on renewable energy. The country is designing a regional renewable 
energy intervention to improve access to rural electrification and to support the 
use of renewable energy sources, including alternative fuels and mini hydro, in  
remote islands.

Vanuatu, 2010–2014
ADB’s country partnership strategy for Vanuatu identified vulnerability and climate 
change as one of the major issues in development that needs to be addressed. The 
country is vulnerable to a wide range of climate-related hazards—more than most 
other Pacific countries. Recognizing that climate change will have the most adverse 
impact on the poor, the environment and climate change have been identified 
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as a crosscutting theme in the country partnership strategy, and the country has 
committed to undertake climate proofing infrastructure interventions to ensure that 
Vanuatu is prepared to meet the challenges arising from climate change. Natural 
resource management and climate change considerations will also be incorporated 
in all ADB operations in the country because of the fragility of its natural resource 
base, the threat posed to the natural ecosystem by rapid population growth, 
unplanned urbanization, global warming, and Vanuatu’s exposure to disasters.

Source: ADB. 2011. Operations for Climate Change Adaptation and Mitigation. Paper presented at 
Asian Development Fund XI Replenishment Meeting, Manila, Philippines, 8–9 September.
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Typology of Civil Society Organizations

Type Definition Examples

National/Local 
or International 
Nongovernment 
Organizations (local 
NGOs/international 
NGOs)

These professional, intermediary, 
and nonprofit organizations 
provide or advocate providing 
services for economic and social 
development, human rights, public 
welfare, or emergency relief. 
Their various names include mass 
organizations (in the People’s 
Republic of China and the former 
Soviet Union) and private voluntary 
organizations. International NGOs 
are international organizations not 
founded by an international treaty. 
They are typically headquartered in 
a developed country.a

Red Cross societies, 
National Women’s 
Federation (local NGO), 
World Wildlife Fund, 
Oxfam International 
(International NGO)

Community-Based 
Organizations 

These grassroots organizations 
seek to directly resolve their 
members’ concerns and advance 
their members’ well-being. Their 
functions include activities on 
economic, social, religious, and 
recreational issues.

Water-user groups, 
microcredit associations

Informal or 
Unorganized Civil 
Society Groups

These civil society groups arise 
spontaneously as bottom-up 
responses to a particular issue 
or need. They are not legally 
registered and therefore not subject 
to regulatory mechanisms.

Informal community 
networks

Foundations These nongovernmental entities, 
as nonprofit corporations or 
charitable trusts, offer grants to 
unrelated organizations; institutions; 
or individuals for scientific, 
educational, cultural, religious, or 
other charitable purposes. 

Ford Foundation, Aga 
Khan Foundation
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Type Definition Examples

Professional 
Associations

These organizations represent their 
members’ interests who engage in 
certain occupations or professions. 
They may also enforce standards on 
their members’ profession. 

Associations of 
engineers, chambers of 
commerce

Independent 
Research Institutes/ 
Academia

These independent nonprofit 
organizations conduct research 
and analysis and disseminate their 
findings and recommendations. 

Public Works Research 
Institute

Labor Unions These formally organized 
associations of workers unite to 
advance their collective views on 
work-related issues, often organized 
by industry or occupation. They 
frequently associate themselves 
with umbrella federations, 
congresses, and networks.

Trade Union Congress 
of the Philippines

Coalitions/ 
Networks of 
Civil Society 
Organizations/ 
Umbrella 
Organizations

These civil society organizations 
unite by a common geography, 
membership, set of objectives, or 
area of activity. 

NGO Forum on 
Cambodia

a  UNESCO definition quoted in ADB. 2008. Civil Society Organization Sourcebook: A Staff Guide 
to Cooperation with Civil Society Organizations. Manila. www.adb.org/documents/cso-sourcebook 
-staff-guide-cooperation-civil-society-organizations

Source: Fragile and Conflict-Affected Situation Team, ADB.

Once a civil society organization (CSO) role has been established, combine the 
following routes to identify further potential partners:

(i) Accreditation bodies exist internationally and in some countries. 
These may provide self- or independent accreditation. For example, 
in Cambodia, the Cooperation Committee for Cambodia has set up a 
voluntary NGO certification system. In the Philippines, the Philippine 
Council for NGO Certification certifies civil society organizations that 
meet established minimum criteria for financial management and 
accountability. In Pakistan, the Pakistan Center for Philanthropy maintains 
a list of nonprofit organizations that meet standard governance, program 
delivery, and financial management parameters. 

(ii) Umbrella  organizations. Many countries have umbrella organizations 
with in-depth knowledge of their members’ capacities often in publicly 
available directories. There may also be specific sector networks or 
working groups (such as on gender and HIV).

Table continued



(iii) Civil society maps and reports. In many countries work has been done 
to map civil society or report on the status of the sector. Access these on 
the web.

(iv) International NGOs. Many international NGOs work closely with partner 
civil society organizations at the national, regional, and grassroots levels 
and retain information on credible in-country organizations. The CIVICUS 
civil society index assesses civil society in a particular country. Access 
their reports through their website www.civicus.org/csi 

(v) ADB  staff  and  partners.  Resident missions often have knowledge of 
civil society organizations working in-country, particularly track records of 
those involved in previous projects. Some have an inventory of potential 
partners. Specialists in ADB headquarters may also know about credible 
civil society organizations working in their area and so are colleagues 
working for other development partners, particularly bilateral donors. The 
NGO and Civil Society Center also develops country civil society briefs 
and maintains NGO Link which includes a database of NGO profiles. 
Lessons learned from participatory approaches are also available on the 
IED Evaluation Information System database.

(vi) Government sources. Some staff know the reputation and capacity of 
civil society organizations working in different sectors.

Assessing Civil Society Organizations
The questions below support assessing civil society organizations’ capacities to 
collaborate or partner with ADB or a developing member country. These guide 
rather than operate as a checklist. Where civil society is underdeveloped, few 
organizations that fulfill these criteria exist. This requires judging which exceptions 
to make and whether capacity development is required to support the sector. Also, 
the criteria should not lead to excluding the poorest and most marginalized or 
involving groups that are less formally organized.

Further investigation may be needed to evaluate an organization’s capacity to 
implement a specific role (e.g., research or evaluation). Many information sources 
exist including internet searches (CSO’s website); interviews with staff; and talking 
to government, other development partners, and CSOs. Further in-depth capacity 
assessment resources appear in the inventory.

Avoiding Potential Issues
Throughout the project cycle, from the initial stage of deciding to work with civil 
society organizations to implementation, several issues may arise. Most can be 
overcome with good planning and project management.
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Questions to Guide Assessing a Civil Society Organization’s Capacity  
for Collaboration or Partnership

(i) Legal status: Is the CSO legally established and registered?

(ii) Credibility: Is the CSO accredited (in countries with schemes), listed in CSO 

directories, and transparent about its funding sources and activities?

(iii) Mission and governance: Is the CSO clear about its vision, objective, and role? 

Is it transparent about its organizational and governance structure?

(iv) Constituency and support: Are the civil society organizations’ constituents 

informed and supportive? Is it a member of sector/thematic or umbrella groups? 

Does it have partnerships with other reputable development organizations?

(v) Technical capacity: Does the CSO apply effective approaches to reach its target 

and have an effective presence in the field?

(vi) Managerial capacity: Does CSO documentation show a strong strategic plan 

translated into well-designed projects and evaluations?

(vii) Administrative capacity: Does the CSO have adequate physical and logistical 

infrastructure and procurement capacity?

(viii) Financial capacity: Does the CSO have the procedures in place to manage 

required sums of money, and a track record of doing this successfully? Does it 

maintain well-organized, accurate, and informative accounts?

Source: ADB. 2012. Strengthening Participation for Development Results: An Asian Development 
Bank Guide to Participation. Manila. www.adb.org/documents/strengthening-participation-
development-results-asian-development-bank-guide-participation

Tips for Good Relations with Civil Society Organizations

(i) Establish dialogue with civil society organizations early in the design phase. 

Treating them purely as commercial subcontractors in implementation may 

lead to tensions. Nongovernment organizations typically see their donors as 

partners and may enter a contractual relationship with different expectations 

than ADB. If possible, establish shared decision making in operations to help 

build mutual understanding and avoid conflicts.

(ii) Ensure transparent bidding for contracting services.

(iii) Set clear indicators and milestones for monitoring civil society organizations’ 

activities. Civil society organizations tend to focus on process rather than 

outputs in short timeframes.

(iv) Be aware that some civil society organizations suffer from high staff turnover. 

Where this is recognized as a risk, compensate for it by ensuring that 

relationships do not rely only on one or two key contacts. Equally, some civil 

society organizations are driven by a few motivated long-term individuals.

(v) Be aware that civil society organizations have limited overhead budgets and 

therefore require timely disbursement of funds.

(vi) Be realistic about capacity. In postconflict situations or contexts where civil 

society organizations have only recently formed, it may require incorporating 

capacity development into project design before contracting.
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Appendix 9 

Examples of Some Gender Dimensions  
in Conflict-Affected States

Elements of Conflict 
Situations Possible Gender Dimensions

Preconflict Situations

Increased mobilization 
of soldiers

Nationalist propaganda 
used to increase support 
for military action

Mobilization of pro-
peace activists and 
organizations

Increasing human rights 
violations

Increased commercial sex trade (including child 
prostitution) around military bases and army camps.

Gender stereotypes and specific definitions of masculinity 
and femininity are often promoted. There may be increased 
pressure on men to “defend the nation.”

Women have been active in peace movements—both 
generally and in women-specific organizations. Women 
have often drawn moral authority from their role as 
mothers, but they have also been able to step outside 
traditional roles during conflict situations, taking up public 
roles in relief and political organizations.

Women’s rights not always recognized as human rights.
Gender-based violence may increase.

During Conflict Situations

Psychological trauma, 
physical violence, 
casualties, and death

Social networks 
disrupted and 
destroyed—changes 
in family structure and 
composition

Mobilization of people 
for conflict. Everyday life 
and work disrupted.

Men tend to be the primary soldiers/combatants. Yet, 
in various conflicts, women have made up significant 
numbers of combatants. Women and girls are often victims 
of sexual violence (including rape, sexual mutilation, sexual 
humiliation, forced prostitution, and forced pregnancy) 
during armed conflict.

Gender relations can be subject to stress and change. The 
traditional division of labor within a family may be under 
pressure. Survival strategies often necessitate changes 
in the gender division of labor. Women may become 
responsible for an increased number of dependents.

The gender division of labor in workplaces can change. With 
men’s mobilization for combat, women have often taken 
over traditionally male occupations and responsibilities. 
Women have challenged traditional gender stereotypes 
and roles by becoming combatants and taking on other 
nontraditional roles. 

continued on next page



Elements of Conflict 
Situations Possible Gender Dimensions

Material shortages 
(e.g., shortages of food, 
health care, water, fuel)

Creation of refugees 
and displaced people

Dialogue and peace 
negotiations

Women’s role as provider of the everyday needs of the 
family may mean increased stress and work, as basic goods 
are more difficult to locate. Girls may also face an increased 
workload. Noncombatant men may also experience stress 
related to their domestic gender roles if they are expected, 
but unable, to provide for their families.

People’s ability to respond to an emergency situation is 
influenced by whether they are male or female. Women 
and men refugees (as well as boys and girls) often have 
different needs and priorities.

Women are often excluded from formal discussions, 
given their lack of participation and access in preconflict 
decision-making organizations and institutions.

During Reconstruction and Rehabilitation

Political negotiations 
and planning to 
implement peace 
accords

Media used to 
communicate messages

Use of outside 
investigators, 
peacekeepers

Holding of elections

Internal investments in 
employment creation, 
health care

Demobilization of 
combatants

Measures to increase 
the capacity of and 
confidence in civil 
society

Participation of men and women in these processes tends 
to vary, with women often playing only minor roles in 
formal negotiations or policy making.

Women’s unequal access to media may mean that their 
interests, needs, and perspectives are not represented and 
discussed.

Officials are not generally trained in gender equality issues 
(women’s rights as human rights, how to recognize and 
deal with gender-specific violence). Women and girls have 
been harassed and sexually assaulted by peacekeepers.

Women face specific obstacles in voting, in standing for 
election, and in having gender equality issues discussed 
as election issues.

Reconstruction programs may not recognize or give priority 
to supporting women’s and girls’ health needs, domestic 
responsibilities, or needs for skills training and credit.

Combatants are often assumed to be all male. If priority is 
granted to young men, women do not benefit from land 
allocations, credit schemes, etc.

Women’s participation in community organizations and 
NGOs is generally uneven. These organizations often lack 
the capacity and interest to grant priority to equality issues.

Source: CIDA. 2000. Gender Equality & Peace-building Operations: An Operational Framework. 
Quebec.

Table continued
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 Which stakeholder groups are engaging in participatory processes based on 
the initial stakeholder analysis?

 What decisions are being made through participation, and how?
 What is the anticipated breadth and depth of stakeholder engagement at 

each stage of the project cycle?
 How will participation be linked to Summary Poverty Reduction and Social 

Strategy and safeguards requirements?
 How will participation be used during implementation?
 What participation methods will be used?
 What is the timeline for participatory activities?
 How will participation methods be sequenced?
 How have roles and responsibilities for conducting participation been 

distributed among the resident mission, executing agency, consultants, 
nongovernment organizations, and others?

 Are participation facilitators required?
 What will the participation plan cost to implement, and under what budget?

Appendix 10 

Checklist for Developing  
a Participation Plan
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T here is a need for more input into understanding the political economy 
of Pacific developing member countries when designing programs and 
projects. The following is a checklist of how this analysis could be tackled:

  Is the program/project tackling a binding constraint, or might it be ineffective 
because of other overriding or more dominant constraints (sequencing)?

 Are there collective action obstacles facing the program/project 
implementation and operation?

 If so, what are the incentives in place and how might these be changed?
 Is a “champion” needed? Bureaucratic support? Communication strategy? 

Consultation? A summit to generate “ownership”?
 How and when to introduce the program/project (“room for maneuver”)?
 What technical support will be needed and how will this be sustained 

(training)?

Source: ADB. 2011. A Report on the Political Economy of the Pacific: Challenges, Case Studies, and 
Pacific Department Workshops. Manila.

Appendix 11 

Political Economy Checklist
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(i) Initiating  reform. The following questions need to be answered. How 
did the issues addressed by the reform policy-based get into the policy 
agenda as priorities, as there are generally many policy issues competing 
for attention at any given time? Were they included in the agenda 
primarily by domestic stakeholders or pushed by external interests? 
Through what means and/or in what forums?

(ii) Managing  the  complexity  of  policy  issues. Since policy issues are 
inherently complex, the design of a reform policy-based involves reducing 
this complexity by the selection of certain aspects of the policy issue 
for attention—the diagnosis—so that policymakers and implementing 
agencies can act on such issues. Questions to be answered include: What 
is involved in this selection or diagnosis process? What is the subsequent 
design process used to generate a reform policy-based? Who are the 
participants? How relevant is the resulting reform policy-based in 
addressing the policy issue? How feasible is it in terms of implementation 
in the country context?

(iii) Endorsing reform. Reforms need to be legitimized through endorsement 
or approval. Questions include: Where and when in the policy process are 
such endorsement decisions made? By whom? Do they signal in a credible 
way the government’s binding commitment to these reforms such as issuing 
guidelines and instructions for implementation and allocating required 
resources? What is the relationship between endorsing and implementing 
reforms; what is actually needed for implementation to proceed? 

(iv) Implementing reform. This involves institutions that transform proposed 
reform measures into organizational actions. Questions include: Can the 
issuance of a decree, legislation, or law—“stroke of the pen reforms”—
assumed to be the same as implanting lasting change? What else is 
involved or required in the implementation of reform measures? In 
practical terms, what is the meaning of “policy implementation” in a 
world of politics and institutions?

(v) Sustaining reform. Policy reform entails a process of change. Sustaining 
reforms is particularly important when fundamental institutional changes 
are involved, such as judicial reform or introducing a value-added tax. 

Source: G. Abonyi et al. Forthcoming. The Political Economy of Policy Reform and 
Policy-based Lending. Economics and Research Department Working Paper Series. 
Manila: ADB.
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Stages of a Policy Reform Process
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Risk is best understood as the result of the combination of environmental, 
social, and development factors, which can be broken down into the following 
elements:

Appendix 13 

Elements of Risk and Vulnerability

Risk = Hazard ×  Exposure ×
Adaptive Capacity

Sensitivity

where      represents Vulnerability.

,

By analyzing these elements during a risk and vulnerability assessment, it is 
easier to target interventions to address specific aspects of risk and to break the 
chain of risk accumulation and downward spirals of vulnerability. These elements 
can be defined in the following ways:

Hazard A dangerous phenomenon, substance, human activity, or condition 
that may cause loss of life, injury or other health impacts, property 
damage, loss of livelihoods and services, social and economic 
disruption, or environmental damage.a

Exposure People, property, systems, or other elements present in hazard 
zones that are thereby subject to potential losses.a

Sensitivity The degree to which a system is affected, either adversely or 
beneficially, by (external) stimuli. b

Adaptive 
Capacity

The ability of a system to moderate potential damages, to take 
advantage of opportunities, or to cope with the consequences.b

Vulnerability The characteristics and circumstances of a community, system, or 
asset that make it susceptible to the damaging effects of a hazard.a

a  UNISDR. 2009. UNISDR Terminology on Disaster Risk Reduction. www.unisdr.org/we/inform/
terminology 

b  Intergovernmental Panel on Climate Change. 2001. Climate Change 2001: IPCC Third Assessment 
Report. www.grida.no/publications/other/ipcc_tar/
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  Establish and use consensus formats and decision-making processes that are 
particular to and work in a country.

  Ensure that enough time is provided for the exercise.
  Ensure that the right people are involved—to secure the required 

information and ensure broad ownership of the process. Stakeholders 
may need to consider what combination of focus groups versus individual 
sessions is appropriate, depending on the sensitivity of issues involved, or 
other factors. The assessment should be informed by the views of clients of 
the organization or sector being reviewed, as well as the insiders.

  Make appropriate expertise available to facilitate the process.
  Assure participants that this is not an evaluation.
  The assessment should provide a basis for forward thinking about capacity 

strategies—including how to make more effective use of existing capacities, 
how to develop or strengthen capacities in key strategic areas, or even how 
to do away with a capacity that is not contributing to organizational or sector 
goals and objectives. Priority should be given to building on what exists, and 
recognizing capacity development as a local process that donors support.

  Do not be shy to assess the influence of donors, whether positive or 
negative, on capacity strengthening.

Appendix 14 

Tips on Capacity Assessment
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Printed in the Philippines

Asian Development Bank
6 ADB Avenue, Mandaluyong City
1550 Metro Manila, Philippines
www.adb.org

Working Differently in Fragile and Conflict-Affected Situations
The ADB Experience

This handbook aims to help Asian Development Bank staff and other 
development practitioners to more effectively plan, design, and implement 
projects in fragile and conflict-affected settings. The practical examples 
provided in this handbook have been drawn from the collective tacit 
knowledge of ADB’s operational staff. These practical examples include 
innovative, flexible, streamlined, and simplified approaches to project 
processing and implementation that are relevant to fragile situations.

About the Asian Development Bank

ADB’s vision is an Asia and Pacific region free of poverty. Its mission is 
to help its developing member countries reduce poverty and improve 
the quality of life of their people. Despite the region’s many successes, it 
remains home to two-thirds of the world’s poor: 1.7 billion people who 
live on less than $2 a day, with 828 million struggling on less than 
$1.25 a day. ADB is committed to reducing poverty through inclusive 
economic growth, environmentally sustainable growth, and regional 
integration. 
     Based in Manila, ADB is owned by 67 members, including 48 from the 
region. Its main instruments for helping its developing member countries 
are policy dialogue, loans, equity investments, guarantees, grants, and 
technical assistance.
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