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In preparing any country program or strategy, financing any project, or by making any designation 
of or reference to a particular territory or geographic area in this document, the Asian 
Development Bank does not intend to make any judgments as to the legal or other status of any 
territory or area. 
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EXECUTIVE SUMMARY 
 

This paper presents a proposal to respond to severe disasters and emergencies more 
systematically in countries eligible for concessional assistance. It builds on the existing Disaster 
Response Facility (DRF), which provides incremental resources for recovery and reconstruction 
following severe disasters triggered by natural hazards in group A countries. The existing DRF is 
funded from the DRF grant set-aside and a concessional ordinary capital resources lending 
reserve from the ordinary capital resources (OCR) window. This paper focuses only on the 
application of the DRF grant set-aside. While group A and B countries eligible for concessional 
lending would continue to have access to additional concessional lending from the OCR window 
of the Asian Development Bank (ADB) in the event of a disaster, this is outside the scope of the 
proposal. 
 
This paper proposes to expand coverage for grant-eligible group A countries to include not only 
severe disasters triggered by natural hazards but also to those caused by conflict and related 
humanitarian emergencies as well as public health emergencies, especially epidemics and 
pandemics.  
 
The expanded facility would be called DRF+ and continue to cover relief, early recovery, and 
reconstruction following severe disasters and emergencies. The current criterion—the severity of 
the disaster—would remain. A country could receive up to an additional 100% of its annual country 
allocation or up to $100 million (whichever is lower) from the DRF+.  
 
The debt sustainability classification of group A countries would continue to be used to determine 
grant eligibility. However, the eligibility requirements for DRF+ assistance could be more flexible 
under certain circumstances. This paper proposes expanding grant assistance to all group A 
countries, rather than Asian Development Fund (ADF)-eligible countries, when they are affected 
by a severe disaster where estimated damage and losses exceed 10% of gross domestic product. 
In addition, disasters and emergencies in one country sometimes trigger movements of displaced 
persons to other countries that may be reluctant to fully finance related investment needs. 
Therefore, this paper proposes offering grant assistance to group A and B countries when they 
accommodate significant cross-border inflows of displaced people following a disaster.  
 
The DRF+ would significantly improve ADB’s capacity to address severe disasters in countries 
eligible for concessional assistance (group A and B countries). This proposal is in line with (i) the 
evaluation of ADF X and ADF XI operations by the Independent Evaluation Department (IED), 
which recommended considering a larger set-aside for a broader emergency relief facility; and (ii) 
the recommendation in IED’s evaluation of ADF XI and ADF 12 to have the DRF cover a larger 
range of severe disasters. 
 
ADB is proposing an allocation for the DRF+ of 8% of total ADF 13 grant resources. 
 
Donors’ guidance is sought on the rationale and broad concept of an expanded DRF (DRF+).  



 

 

I. INTRODUCTION 
 
1. Disaster risk presents a serious and growing threat to inclusive and sustainable 
socioeconomic development in Asia and the Pacific. The region is subject to all major types of 
natural hazards, including tropical cyclones, floods, droughts, earthquakes, and tsunamis. Asia 
and the Pacific dominates natural disaster impact categories across all regions of the world and 
experiences a disproportionately high share of global disaster impacts relative to its economic 
and demographic size. 
 
2. The region has also experienced numerous conflict and humanitarian emergencies in 
recent years, resulting in significant physical, economic, and social costs. These have 
predominantly been in the form of internal conflicts, including in countries such as Afghanistan, 
Georgia, Kyrgyz Republic, Myanmar, the Philippines, Solomon Islands, Sri Lanka, and Timor-
Leste. Such conflicts have destroyed homes, infrastructure, and livelihoods; caused breakdowns 
in the delivery of services; and, in some cases, resulted in years without public investment in 
affected areas. Asia and the Pacific is also a hotspot for emerging infectious disease outbreaks, 
with some of the most expensive and deadliest disease outbreaks originating in the region. The 
region has a long history of being the source of severe pandemics, including the 1918 Spanish 
flu, which caused 50 million deaths; and the 1957 H2N2 flu outbreak and the H3N2 outbreak, 
which both caused more than 1 million deaths. In 2003, the severe acute respiratory syndrome 
pandemic disrupted consumer confidence and economic growth across the region, resulting in 
the loss of 776 lives and $60 billion to the Asian economy.  
 
3. Strategy 20301 sets the course for the Asian Development Bank (ADB) to respond more 
effectively to the region’s needs by providing financial assistance for disaster response. ADB will 
provide support to build back better, while strengthening the financial preparedness of its 
developing member countries (DMCs) for disaster response. In support of Strategy 2030’s 
objectives ADB’s Disaster and Emergency Assistance Policy (DEAP) policy 2  lays out a 
comprehensive approach for managing disaster risk.3 The policy calls for mainstreaming disaster 
risk management as an integral part of the development process and ensuring that limited 
resources are used efficiently and effectively to better support pre- and post-disaster activities.  
 
4. While ADB’s group C DMCs are significantly affected by all kinds of disasters,4 they have 
more resources to cope with them and are thus in less need of concessional assistance. Likewise, 
while technological and industrial disasters occur frequently in Asia and the Pacific, response to 
such events should primarily be led by the private sector, minimizing the need for concessional 
financing.  This paper therefore focuses on disaster and emergency response triggered by natural 

                                                
1   ADB. 2018. Strategy 2030: Achieving a Prosperous, Inclusive, Resilient, and Sustainable Asia and the Pacific. Manila. 
2  ADB’s current Disaster and Emergency Assistance Policy (DEAP) (2004) covers both disaster risk management 

policy and the scope and business processes for the emergency assistance lending modality. Following the 
commencement of a DEAP Review in 2019 it was decided to separate each of these components into separate 
policy papers for Board of Directors consideration. Both policy papers are scheduled for Board of Directors 
consideration in the second quarter of 2020.  

3 The DEAP (2004) defines a disaster as a sudden, calamitous event that seriously disrupts the functioning of a 
community or society, causing widespread human, material, economic, or environmental losses that exceed the 
ability of the community or society to cope using its own resources. 

4  For instance, the 2017 humanitarian emergency in the city of Marawi in the Philippines was a disaster caused by a 
conflict in a group C country. The conflict destroyed infrastructure and resulted in the displacement of about 350,000 
people. Cook Islands and Fiji are regularly hit by powerful storms. When tropical cyclone Winston struck Fiji in 
February 2016, about 62% of the population was adversely affected and losses were estimated at $1.42 billion—
equivalent to 31% of Fiji’s gross domestic product. 
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hazards, conflict, and public health emergencies5 in countries eligible for concessional assistance 
(group A and B countries).6 This proposal for disaster assistance for concessional assistance 
countries is a subset of ADB’s broader approach to disaster risk management to be outlined in 
the revised DEAP Policy (forthcoming), and with the coverage of disaster events eligible for 
support under ADB’s emergency assistance loan (EAL) instrument.  

 
5. The existing DRF7 has provided incremental resources for recovery and reconstruction 
following severe disasters triggered by natural hazards8 in group A countries. 9 It is funded from 
the DRF grant set-aside and a concessional OCR lending (COL) reserve from ADB’s ordinary 
capital resources (OCR) window. Group A countries eligible for grants have access to additional 
grants from the DRF grants set-aside; group A countries eligible for COL have access to additional 
COL from the ADB OCR window.  
 
6. This paper assesses the evolving disaster and emergency landscape in Asia and the 
Pacific, including ADB’s experience in using the DRF to respond to severe disasters triggered by 
natural hazards. The paper proposes several modifications to the DRF framework to enable it to 
better meet the disaster and emergency response needs of the region.  
 

II. DISASTER RISK IN CONCESSIONAL ASSISTANCE COUNTRIES  
 
7. Countries in Asia and the Pacific are exposed to multiple disaster risks including those 
arising from natural hazards, conflict and associated humanitarian emergencies, and health 
emergencies. This section provides an update on disasters triggered by these risks across 
concessional assistance countries.  
 
8. Natural hazard risk. Asia and the Pacific is the region of the world most prone to natural 
hazards. ADB’s DMCs lost about 1.8 million lives because of disasters triggered by natural 
hazards from 1970 to 2018.10 An additional 6.6 billion people were affected by disasters with 
reported economic losses totaling more than $900 billion. From 2014 to 2018 alone, ADB’s DMCs 
suffered 65 earthquakes, 216 severe storms and cyclones, and 270 cases of severe flooding, 
economically impacting 269 million people and causing the deaths of nearly 31,000 people. Of 
the global economic losses from disasters from 2016 to 2030, 40% are expected to be in Asia 
and the Pacific (footnote 8). 
 
9. Concessional assistance countries are particularly prone to disasters triggered by natural 
hazards and their impacts. Disasters affect the poor and marginalized most severely because 

                                                
5  Health emergencies are an occurrence or imminent threat of an illness or health condition caused by bioterrorism, 

epidemic, or pandemic disease; or a novel and highly fatal infectious agent or biological toxin that poses a substantial 
risk of a significant number of human facilities or incidents, or permanent or long-term disability (World Health 
Organization) 

6   Group A DMCs are generally eligible for COL and Asian Development Fund (ADF) grants; group B DMCs are eligible 
for COL and have access to regular OCR lending but not to ADF grants; and group C DMCs have access to regular 
OCR lending but not to ADF grants or COL. India is a group B DMC but does not have access to concessional 
assistance resources. 

7  The DRF was piloted under ADF XI and was regularized under ADF 12.  
8  According to the ADB’s DEAP, natural hazards include earthquakes, tidal waves, hurricanes, cyclones, volcanic 

eruptions, flood, droughts, wildfires, landslides, and extreme temperatures.  
9  To complement the DRF and its focus on disaster response, ADB also introduced a disaster reduction risk (DRR) 

financing mechanism under ADF 12. The DRR focuses on the mitigation of disaster risks linked to natural hazards, 
including extreme weather hazards (e.g., floods, tropical cyclones, and droughts) and geophysical hazards (e.g., 
earthquakes, tsunamis, and volcanic eruptions).   

10  Based on data from EM-DAT: The Emergency Events Database - Universite Catholique de Louvain (UCL) - CRED, 
D. Guha-Sapir -www.emdat.be. Brussels, Belgium. 

https://www.who.int/hac/about/definitions/en/
https://www.who.int/hac/about/definitions/en/
http://www.emdat.be/
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these groups have fewer resources to prevent, cope with, and adapt to them. The United Nations 
Economic and Social Commission for Asia and the Pacific (ESCAP) estimates that from 2000 to 
2015 low- and lower middle-income countries in Asia and the Pacific had almost 15 times more 
natural hazard-related deaths than the region’s higher-income countries. In addition, disaster risks 
and related losses are likely to increase in the future because of climate change and the growing 
concentration of people and assets in hazard-prone areas, especially in coastal zones. 
 
10. Poor and marginalized communities and countries are less resilient to natural hazards 
because of inadequate infrastructure quality, weaker planning and land use systems, and fewer 
resources for disaster response. Moreover, natural hazards pose a greater threat to the health 
and livelihoods of disadvantaged groups, further deepening inequalities both within and among 
countries. A recent study estimated that average mortality rates caused by disasters during 2000–
2015 were 4–5 times higher in developing countries than in developed countries. Among 
developing countries, the greatest losses as a proportion of their gross domestic product (GDP) 
were experienced by small island developing states (4%) followed by low-income DMCs (2.5%). 
In Pacific small island developing states, the average annual loss associated with natural hazards 
was about 18% of total infrastructure investment—or 9 times higher than the regional average.11 
 

Disasters are Hazards Combined with a Society’s Exposure and Vulnerability 
 
A disaster occurs when a hazard interacts with an exposed and vulnerable population, harming people and 
damaging physical assets such as property and infrastructure. Disasters can occur with little or no warning, 
or they can occur slowly over a span of days, weeks, or months. A hazard by itself need not constitute a 
disaster. As such, no disaster is purely natural. Disaster impacts can be direct and indirect. Direct impacts 
include damage and losses to fixed assets and capital, including inventories; lost raw materials, crops, and 
natural resources; and death, injury, and disease. Indirect impacts can be from lost economic activity, 
particularly new goods and services that will not be produced following a disaster. Losses can be further 
divided between the short term (from a few months to several years) and the long term (until reconstruction 
and recovery are complete). 
 

Types of Disaster Impact 

 
Source: ADB. 2019. Asian Development Outlook: Strengthening Disaster Resilience. Manila.  
 
11. Conflict and humanitarian risk. The impacts of conflict and humanitarian emergencies 
are also prevalent across Asia and the Pacific. In 2018, the region was home to about 9.5 million 
people of concern to the United Nations High Commissioner for Refugees (UNHCR), up from 8.7 
million in 2014. These populations include 4.2 million refugees, 2.7 million internally displaced 

                                                
11 UNESCAP. 2019. Economic and Social Survey.  

https://www.unescap.org/sites/default/files/publications/Economic_Social_Survey%202019.pdf 

 

https://www.unescap.org/sites/default/files/publications/Economic_Social_Survey%202019.pdf
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peoples, and about 2.2 million stateless persons.12 Of the total population of concern, half are 
children, more than half are women and girls, and many have no nationality.13  
 
12. Most cross-border displaced persons in Asia and the Pacific originate from two countries 
classified as fragile and conflict-affected situations (FCAS): 14  Afghanistan and Myanmar. 
However, the risk of humanitarian crisis is spread more widely. Since 2000, emergency response 
needs have also arisen as a result of internal conflicts, leading to major humanitarian events in 
Georgia, Kyrgyz Republic, the Philippines, Solomon Islands, Sri Lanka, and Timor-Leste since 
2000.15 These events have destroyed homes, infrastructure, and livelihoods; caused a breakdown 
in the delivery of services; and, in some cases, resulted in years without public investment in 
affected areas.  
 
13. The most recent large-scale humanitarian disaster in Asia and the Pacific has stemmed 
from an influx of displaced persons from Myanmar into Bangladesh following the outbreak of 
ethnic conflict in the border region. Since August 2017, about 745,000 displaced persons—
including more than 400,000 children—have fled into the Cox’s bazar district in Bangladesh.16 
These people have found temporary shelter in Cox’s bazar district camps, which is now home to 
the world’s largest refugee camp. 

 
14. To mitigate these impacts, ADB has provided more than $1.1 billion in targeted, post-
conflict emergency assistance since 2000. For concessional assistance countries, this has 
included EALs for the rehabilitation of infrastructure and livelihoods in Sri Lanka (reclassified from 
group B to group C on 1 January 2019); Timor-Leste (group B); and Kyrgyz Republic, Nepal, and 
Solomon Islands (all group A). In 2018, ADF donors approved a special ADF grant of $100 million 
to provide basic infrastructure and essential services to help address the humanitarian crisis in 
Bangladesh.  
 
15. In response to growing economic and forced displacement driven by conflict, ADB 
supported the establishment in April 2018 of the platform for multilateral development bank (MDB) 
collaboration on economic migration and forced displacement. Through this platform, ADB aims 

                                                
12 UNHCR. 2018. UNHCR Global Report 2017. https://www.unhcr.org/publications/fundraising/5b30ba6a7/unhcr-

global-report-2017-asia-pacific-regional-summary.html  
13 According to the 1951 Convention on the Status of Refugees, a "refugee" is a person who, "owing to well-founded 

fear of being persecuted for reasons of race, religion, nationality, membership of a particular social group or political 
opinion, is outside the country of his nationality and is unable, or owing to such fear, is unwilling to avail himself of 
the protection of that country; or who, not having a nationality and being outside the country of his former habitual 
residence as a result of such events, is unable or, owing to such fear, is unwilling to return to it." A crucial requirement 
to be considered a "refugee" is crossing an international border. Persons forcibly displaced from their homes who 
cannot or choose not to cross a border, therefore, are not considered refugees, even if they share many of the same 
circumstances and challenges as those who do. Unlike refugees, internally displaced people do not have a special 
status in international law with rights specific to their situation. The term "internally displaced person" is merely 
descriptive. 

14 ADB classifies a country as FCAS using the harmonized approach shared by ADB, the African Development Bank, 
and the World Bank. ADB’s operational plan on FCAS allows the bank to include other countries that exhibit similar 
fragility or have a subnational situation of fragility or conflict, in consultation with the country. ADB. 2013. Operational 
Plan for Enhancing ADB’s Effectiveness in Fragile and Conflict-Affected Situations. Manila. 

15 ADB. 2000. Timor-Leste: Emergency Infrastructure Rehabilitation Project. Manila; ADB. 2006. Solomon Islands: 
Post-Conflict Emergency Rehabilitation Project. Manila; ADB. 2008. Georgia: Emergency Assistance for Post-
Conflict Recovery Project. Manila; ADB. 2010a. Kyrgyz Republic: Emergency Assistance for Recovery and 
Reconstruction Project. Manila; ADB. 2010b. Sri Lanka: Conflict-Affected Region Emergency Project. Manila; ADB. 
2015. Nepal: Earthquake Emergency Assistance Project. Manila; ADB. 2018. Philippines: Emergency Assistance for 
Reconstruction and Recovery of Marawi. Manila.  

16 UNHCR. 2019. Operations Portal: Refugee Situations. https://data2.unhcr.org/en/situations/myanmar_refugees.   
 

http://reporting.unhcr.org/node/4505
http://reporting.unhcr.org/node/2541
https://www.unhcr.org/publications/fundraising/5b30ba6a7/unhcr-global-report-2017-asia-pacific-regional-summary.html
https://www.unhcr.org/publications/fundraising/5b30ba6a7/unhcr-global-report-2017-asia-pacific-regional-summary.html
https://data2.unhcr.org/en/situations/myanmar_refugees
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to foster more strategic alignment among MDBs to address conflict and humanitarian risks and 
events. The objectives of the platform are also in line with the commitment ADB President 
Takehiko Nakao made in his statement at the 93rd Meeting of the joint World Bank-International 
Monetary Fund Development Committee in April 2016 to lend ADB’s experience and expertise to 
DMCs to manage the challenges of migration and fragile situations. 
 
16. Health emergency risk. Health emergencies, especially epidemics and pandemics,17 
also continue to pose a substantial risk to Asia and the Pacific. Although less frequent than other 
types of disasters, severe disease outbreaks can result in millions of deaths and severely disrupt 
economic development if not quickly and efficiently addressed. In the region, past ADB research 
has shown that an uncontrolled pandemic, such as avian flu, could dramatically reduce trade of 
goods, causing economic losses of up to 6.5% of GDP. For example, the outbreak of the H5N1 
virus (avian flu) in late 2003 severely damaged poultry production in several countries in Asia and 
the Pacific, causing $560 million in losses to the poultry industry in Cambodia, Thailand, and Viet 
Nam. Its reappearance in 2005 showed that there is continued risk of human infection.  

 
17. Since 2014, most infectious disease outbreaks requiring World Health Organization (WHO) 
notification have come from countries in Asia and the Pacific, primarily the People’s Republic of 
China, the Republic of Korea, Cambodia, and the Lao People’s Democratic Republic. According 
to the WHO, 18  low-income (concessional assistance) countries are particularly exposed to 
epidemics and pandemics, because (i) they lack the sophisticated health systems to respond 
quickly and efficiently; and (ii) animal and human populations are living ever closer, allowing 
cross-species transmission of viruses. The emergence of newer threats such as environmental, 
chemical, and radiological emergencies, as well as uncommon patterns of antimicrobial 
resistance, add to their vulnerability.19 The unpredictable nature of public health events and 
emergencies in an increasingly interconnected region demands ongoing development of 
financing sources and rapidly deployable instruments to manage these threats. 

 
18. Outbreaks that affect animal health can also have serious consequences on human 
livelihoods and economies. The ongoing African Swine Fever epidemic, which originated in the 
People’s Republic of China, has required the culling of more than 3.7 million pigs in the Mekong 
Subregion and beyond, resulting in losses exceeding $1 billion. As a result, many farmers are 
being plunged into poverty. In addition, the price of pork has increased substantially in the region, 
disrupting food security and creating profound economic and social impacts. The DRF should be 
utilized to stem the spread of these outbreaks to prevent them from affecting households and 
economies in the future.  

 
19. Frequency and scale of disasters in ADB’s developing member countries. Table 1 
provides a summary of damage and losses from disasters triggered by natural hazards, health 
emergencies, and conflicts across ADB’s DMCs from 2003 to 2018.  Of the 45 disasters included, 
36 were triggered by natural hazards, 5 resulted from post-conflict situations, and 4 were regional 
or global health emergencies.20    

                                                
17 An epidemic is broadly used to describe an uncontrolled disease outbreak, including a widespread occurrence of a 

disease in a community at a particular time. The term pandemic relates to geographical spread and is used to 
describe a disease outbreak that affects multiple countries or regions. 

18 WHO. 2017. Asia Pacific Strategy for Emerging Diseases and Public Health Emergencies. Manila.  
19 Globally and regionally the last decade has seen outbreaks of avian influenza, Ebola virus disease, Middle East 

respiratory syndrome, dengue, Zika virus disease, and yellow fever.  
20  The DRF was not designed to respond to pandemics as regional health security (RHS) grants covered responses to 

epidemics under ADF 12. The ADF 13 proposal for RHS grants will focus on building systems to strengthen health 
security and preventing public health emergencies. The DRF+ proposal focuses on emergency response to 
pandemics and other public health emergencies.   
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20. Estimated damage and losses of between 0% and 10% of GDP were recorded for 27 of 
the 39 events (67%) for which country-level data was available. Two events caused damage and 
losses in excess of 60% of GDP, while 11 caused damage and losses of between 10% and 40% 
of GDP. Of the 13 events that recorded severe damage and losses in excess of 10% of GDP, 9 
were in small island developing states where the absolute value of damage and losses averaged 
$40.7 million but whose impact was large relative to the size of their economies (Appendix 7). 
 
21. Based on eligibility and country demand, the DRF provided financial support for seven of 
the severe disaster events listed in Table 1 (gray shading). Three more disasters—one severe 
event triggered by natural hazards with estimated damage and losses in excess of 10% of GDP 
(Myanmar, 2008) and two post-conflict situations (Kyrgyz Republic, 2010; Bangladesh, 2017)—
would have been eligible for DRF+ support under the more flexible eligibility criteria proposed in 
this paper (blue shading).   

 
Table 1: Selected Severe Disasters in ADB Developing Member Countries, 2003–2018 

Country/ 
Subregion 

Year Disaster Estimated Damage  
and Losses 

Country 
classification 

   ($ billion) (% of GDP)  
East Asiaa 2003 Severe acute respiratory 

syndrome outbreak 
60.0 2.0 NA 

Southeast Asia 
and East Asiaa 

2004 Avian influenza (H5N1) 
outbreak 

0.45 1.8 NA 

Bangladeshb  2004 Floods 2.30 3.9 OCR blend 
Indonesiab  2004 Earthquake and tsunami 4.45 2.0 Regular OCR-only 
Maldivesb 2004 Tsunami 0.47 62.0 ADF blend 
Indiab 2004 Tsunami 0.96 0.14 Regular OCR-onlyc 
Sri Lankab 2004 Tsunami 1.30 5.9 Regular OCR-only 
Cook Islandsb 2005 Cyclones 0.08 2.7 Regular OCR-only 
Pakistanb 2005 Earthquake 2.90 0.4 OCR-blend 
Viet Namb 2005 Extreme weather 0.36 0.47 Regular OCR-only 
Solomon Islandsb 2007 Earthquake and tsunami 0.07 1.39 ADF blend 
Bangladeshb 2007 Extreme weather 2.8 3.6 OCR blend 
Cambodiab 2008 Food insecurity 0.51 4.9 COL-only 
Myanmar  2008 Cyclone 4.13 21.0 COL-only 
Georgiab 2008 Post-conflict 0.89 6.9 Regular OCR-only 
PRCb 2008 Earthquake 249.0 3.3 Regular OCR-only 
Nepalb 2008 Floods 0.08 0.7 COL-only 
Global 2009  Swine influenza (H1N1) 

outbreak 
 0.5–1.5 NA 

Fijib 2009 Floods 0.18 5.3 Regular OCR-only 
Sri Lankab 2009 Post-conflict n/a n/a Regular OCR-only 
Philippines 2009 Typhoon  4.38 2.7 Regular OCR-only 
Samoa 2009 Earthquake and tsunami 0.12 22.0 ADF-only 
Kyrgyz Republicb 2010 Post-conflict 1.00 21.2 ADF blend 
Pakistanb 2010 Floods 10.05 5.8 OCR blend 
Pakistan 2011 Floods 3.73 1.6 OCR blend 

Country/ 
Subregion 

Year Disaster Estimated Damage  
and Losses 

Country 
classification 

   ($ billion) (% of GDP)  
Thailand  2011 Floods 46.50 12.0 Regular OCR-only 
Cambodiab 2012 Floods/cyclone 0.67 4.8 COL-only 
Samoa 2012 Cyclone 0.20 28.0 ADF-only 
Fiji 2012 Cyclone 0.10 2.6 Regular OCR-only 
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Indiab 2013 Extreme weather 0.70 0.04 Regular OCR-onlyc 
Philippinesb 2013 Typhoon 12.90 0.9 Regular OCR-only 
Tongab 2014 Cyclone 0.55 12.1 ADF-only 
Solomon Islandsb 2014 Floods 0.10 9.2 ADF blend 
Afghanistan 2014 Floods 0.80 3.9 ADF-only 
Nepalb 2015 Earthquake 7.06 33.0 COL-only 
Vanuatub 2015 Cyclone 0.45 64.1 ADF blend 
Myanmarb 2015 Extreme weather 1.51 3.1 COL-only 
Tuvalu 2015 Cyclone 0.01 31.0 ADF-only 

East Asiaa 2015 Middle East respiratory 
syndrome outbreak 

2.6 0.2 NA 

Tonga 2016 Cyclone 0.06 11.0 ADF-only 

Fiji2 2016 Cyclone 1.42 31.0 Regular OCR-only 

Philippinesb  2017 Post-conflict 0.35 0.12 Regular OCR-only 

Bangladeshb  2017 Post-conflict n/a n/a OCR blend 

Tongab 2018 Cyclone 0.16 38.0 ADF-only 

Indonesiab  2018 Earthquake and tsunami 2.20 0.22 Regular OCR-only 
ADF = Asian Development Fund, COL = concessional OCR lending, GDP = gross domestic product, NA = not applicable, 
OCR = ordinary capital resources, PRC = People’s Republic of China. 
Note: The list is not a comprehensive record of all disasters in Asia and the Pacific during the period. The table includes 
selected events for which post-disaster damage, loss, and needs assessments have been developed by affected 
developing member countries. Shaded light gray cells are events that received support under the DRF. Shaded dark 
grey cells are additional events that would have been eligible for support under the proposed DRF+ eligibility criteria. The 
dotted line represents start of the DRF period under ADF XI.  
a  Major epidemics and pandemics are typically regional with varying impacts on several countries. The economic impact 

of disease is difficult to quantify because of the wide range of sectors affected and the direct and indirect impacts of 
disease, but almost always underestimated. Indicative examples of disaster impact from outbreaks include the regional 
Asian economy for severe acute respiratory syndrome; losses to Viet Nam’s GDP from the H5N1’s effects on the 
poultry sector; average GDP losses for countries affected by H1N1; and losses to Republic of Korea’s GDP from the 
effects on tourism of Middle East respiratory syndrome. 

b   Supported by ADB financed emergency assistance loans and/or grants. 
c  India is a group B country, but does not have access to concessional assistance.  
Sources: Post-disaster damage, loss, and needs assessments by governments and development partners (all references 
are available upon request); ADB. 2019. Classification and Graduation of Developing Member Countries. Operations 
Manual. OM Section A1. Manila. 

 
III. ADB’S DISASTER RESPONSE ARCHITECTURE FOR CONCESSIONAL 

ASSISTANCE COUNTRIES 
 
22. Disaster response policies and instruments. The utilization of concessional resources 
to support disaster and emergency response is guided by (i) the Concessional Assistance Policy, 
(ii) the DEAP21, (iii) the Additional Financing Policy, and (iv) the Policy-based Lending Policy. To 
complement these instruments, ADB has also established several financing sources to prepare 
for and reduce the effects of disasters. While not covered directly in this paper, a summary of 
these complementary sources of support for enhanced disaster resilience and preparedness is 
provided in Appendix 3. 

 
23. ADB’s Concessional Assistance Policy defines the principles and criteria for allocating 
concessional resources (ADF grants and COL, including through the DRF) to eligible countries. 
Within that framework, the DEAP defines disaster and emergency response, establishes ADB’s 
strategies and principles for engaging in post-disaster situations and supporting disaster risk 
reduction (DRR) and preparedness, and puts in place eligibility criteria and business processes 
for the provision of emergency assistance.  

                                                
21 The DEAP (2004) is currently being revised (see footnote 2).  



8 
 

 
 

 
24. ADB’s Additional Financing Policy also provides a mechanism for using active ADB-
financed projects as channels for emergency assistance. The policy allows abbreviated 
emergency procedures when processing these operations (i) following due diligence on the 
suitability of using a nonemergency project as an anchor for emergency additional financing and 
(ii) establishing the capacity of the ongoing project to deliver the emergency assistance. 

 
25. To complement the ex-post nature of the EAL and additional financing instruments, ADB 
introduced contingent disaster financing (CDF) as an option under ADB’s policy-based lending in 
August 2019. Approval of a CDF requires the completion of a set of prior policy actions focusing 
on measures to enhance long-term disaster resilience. This helps ensure that the underlying 
disaster risk is addressed and contributes to a more holistic approach to disasters. The 
achievement of the agreed-upon prior policy actions enables eligibility to disburse funds. However, 
funds are disbursed (in part or in full) only when a pre-agreed trigger event occurs, typically a 
declaration of a state of disaster in accordance with national legislation. Thus, CDF provides a 
quick-disbursing and flexible instrument for supporting DMCs impacted by disasters resulting from 
natural hazards until funds from other instruments (such as an EAL or additional financing) 
become available. 

 
26. Financing sources. Several funding options—including allocated ADF grants, COL, 
portfolio restructuring, cofinancing, and OCR income transfers—can be used in case of disasters 
and emergencies in concessional assistance countries. Enhancement of the regular ADB toolkit 
to provide incremental resources in case of emergencies has focused primarily on severe 
disasters triggered by natural events and on group A countries. This assistance has largely 
ignored disasters triggered by conflict and disease outbreaks. It has been provided through two 
primary financing sources:  

(i) Asia Pacific Disaster Response Fund. Created in 2009, the fund provides 
incremental resources in the form of a humanitarian grant of up to $3 million per 
event to all ADB DMCs impacted by major disasters triggered by natural hazards; 
and  

(ii) Disaster Response Facility. The DRF was piloted under ADF XI and regularized 
at the beginning of ADF 12.22 Funded from the DRF grant set-aside and a COL 
reserve from the OCR window,  the DRF provides additional resources up to 100% 
of a country’s annual final country allocation to group A countries to cover the costs 
of emergency assistance, restoration, and rehabilitation and reconstruction 
following disasters triggered by natural hazards.  

 
27. In addition, event-specific trust funds or special funds have also been set up on several 
occasions in response to severe disasters triggered by natural hazards. Since 2005, these have 
included the Asian Tsunami Fund (2005), the Pakistan Earthquake Fund (2005), and the Typhoon 
Yolanda Multi-Donor Trust Fund (2014).23 
 

                                                
22 Independent Evaluation Department. 2012. Special Evaluation Study: ADB’s Response to Natural Disasters and 

Disaster Risks. Manila: ADB.  
23 For the ADF 12 period (2017–2020), ADF donors also agreed to allocate up to $200 million in grants for DRR to 

concessional assistance-only countries. The DRR financing mechanism is intended to complement the DRF (ADF 
and COL) by strengthening underlying disaster resilience and helping spur further investment in DRR, in turn 
contributing to sustainable, inclusive development in ADB’s poorest DMCs.  It focuses solely on disaster risk linked 
to natural hazards and can support (i) stand-alone projects focusing on DRR as their primary objective, (ii) discrete 
DRR components of other grants and loans, and (iii) incremental cost in strengthening disaster resilience of 
infrastructure investments. 
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IV. DISASTER RESPONSE FACILITY: UTILIZATION, GAPS, AND LESSONS 
 
28. Utilization. Under ADF XI, 3% of the performance-based allocation (PBA) from the ADF 
pool was allocated to the DRF for ADF-only (group A) countries to provide additional resources 
for post-disaster support. ADB approved $187 million in response to eight severe disasters in 
seven countries, including five Pacific DMCs. DRF resources were also available for OCR blend 
(group B) countries in the form of concessional lending, but none was utilized. 
 
29. The success of the pilot DRF led to its regularization under ADF 12, in line with the 
assessment by ADB’s Independent Evaluation Department (IED) that the pilot was effective in 
meeting its main objective.24  The size of the facility was also increased—again in line with IED’s 
assessment—to 10% of ADF grants ($218 million) with DRF lending to be funded from the OCR 
window through the 5% COL reserve. However, the DRF was only regularized for group A 
countries to mitigate the risk of overutilization.  

 
30. From the beginning of ADF 12 to 31 July 2019, the DRF has been accessed only once—
by Tonga following Tropical Cyclone Gita ($8.8 million) in 2018. The cyclone hit Tonga 12–13 
February 2018, causing widespread destruction on Tongatapu, including the country’s capital and 
the neighboring island of ‘Eua. It was the strongest cyclone to directly hit Tongatapu and ‘Eua 
since Cyclone Isaac in March 1982. More than 80,000 people (or about 80% of the population of 
Tonga) were directly affected. 25  DRF grant resources were allocated to (i) reconstruct and 
upgrade electricity network infrastructure damaged by the cyclone ($6.8 million); and (ii) set up of 
a new CDF facility ($2.0 million) to replace the previous CDF under ADB’s Pacific Disaster 
Resilience Program, which was drawn down in full in response to Cyclone Gita. Table 2 presents 
the list of operations funded by the DRF since 2013.  

                                                
24  Independent Evaluation Study. 2015. Corporate Evaluation Study: Asian Development Fund X and XI Operations—

Opportunity Amid Growing Challenges. Manila: ADB. 
25 ADB. 2019. Report and Recommendation of the President: Cyclone Gita Recovery Project. Manila.  
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Table 2: List of Operations Funded by the Disaster Response Facility since 2013 

ADF XI 
     

Date DMC Project Loan Grants Total 

May 2013 Samoa For the reconstruction of hydropower distribution 
network assets damaged by Cyclone Evan on 
13 December 2012 (Renewable Energy 
Development and Power Sector Rehabilitation 
Project of Samoa) 

 
8.21  8.21  

February 2014 Cambodia Additional financing for the Cambodia Flood 
Damage Emergency Reconstruction Project 

31.00  0.00  31.00  

June 2014 Solomon 
Islands 

For the rehabilitation and reconstruction of 
transport infrastructure damaged by Tropical 
Cyclone Ita during 3–5 April 2014 (Transport 
Sector Flood Recovery) 

6.61  6.61  13.22  

June 2015 Nepal For the reconstruction of roads, schools, and 
other public buildings damaged by the 
earthquakes in April and May 2015 

120.00   120.00 

July 2015 Tuvalu For rehabilitation and improvement of maritime 
infrastructure damaged by Tropical Cyclone 
Pam in March 2015; this augments the financing 
for the proposed Outer Island Maritime 
Infrastructure Project 

 3.00  3.00  

September 2015 Vanuatu For the rehabilitation and reconstruction of 
transport infrastructure damaged by floods and 
destructive storm surges during Cyclone Pam 
during 12–14 March 2015 

2.81  2.81  5.61  

March 2016 Tonga For the rehabilitation and reconstruction of 
buildings and agricultural crops damaged by 
Tropical Cycle Winston during 16–19 February 
2016 

0.50  0.50  1.00  

Total ADF XI     160.92  25.65  186.56  

      

ADF 12      

Date DMC Project Loan Grants Total 

April 2018 Tonga For the reconstruction and upgrade of the 
electricity network infrastructure damaged by 
Tropical Cyclone Gita in February 2018, and for 
setting up a new disaster contingent financing 
facility to replace the previous disaster 
contingent financing under ADB's Pacific 
Disaster Resilience Program. 

 8.80  8.80  

Total ADF 12     0.00  8.80  8.80  

ADB = Asian Development Bank, ADF = Asian Development Fund, DMC = developing member country. 
Source: ADB.. 

 
31. Gaps. The midterm review of DRF26 concluded that the facility has strengthened ADB’s 
capacity to respond to severe disasters caused by natural hazards in ADB’s poorest countries. It 
provides more flexible, predictable, and systematic support for disaster response and has reduced 
the need to reallocate resources from a country’s long-term development and poverty reduction 
programs for disaster response. Yet, experience under ADF XI and ADF 12 has highlighted the 
need for developing a more comprehensive approach to disaster response by refining the DRF’s 
eligibility criteria.  

 

                                                
26 ADB. 2018. Midterm Review of the Disaster Response Facility. Manila.  
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32. For example, following the inflow of more than 700,000 displaced persons, the 
Government of Bangladesh requested grant support from ADB to provide basic infrastructure and 
essential services to address the humanitarian crisis in camps in the Cox’s bazar District. The 
endorsement of ADF donors for this extraordinary measure was based on ADB’s commitment to 
develop a strategic framework to use ADF grants for severe disasters and emergencies beyond 
those triggered by natural hazards. In line with the endorsement of ADF donors and approval of 
the Board in July 2018, ADB provided $100 million in special grant support from the regional pool 
to Bangladesh as an initial phase of assistance. 
 
33. The special support provided to Bangladesh demonstrates ADB’s need for a source of 
financing and eligibility rules to respond more systematically to disasters and emergencies 
beyond those triggered by natural hazards. It also showed that, under specific circumstances, the 
requirement that limits the provision of ADF grants only to group A DMCs in high or moderate risk 
of debt distress under the graduation policy and the concessional assistance policy could be made 
more flexible.  
 
34. Most people displaced by conflict do not have the resources or opportunities to support 
themselves once they remain displaced at borders of, or within, neighboring countries. These 
occurrences have severe impacts on poverty reduction and regional inequality. Globally, most 
displaced people continue to be hosted by developing countries, and almost half are in FCAS 
countries. For example, developing countries hosted about 99% of all internally displaced persons 
and 89% of all refugees (including Palestinian refugees) at the end of 2015. These statistics 
highlight the huge imbalance between developed and developing countries in the burden of 
hosting refugees, both in terms of absolute numbers and in relation to GDP. Further, women, 
youth, and children have tended to account for at least two-thirds of displaced people—although 
there is substantial variation across host countries.27 

 
35. Other than small-scale grants provided by the Asia Pacific Disaster Response Fund, ADB 
does not have any funding sources providing incremental financing to respond to severe disasters 
and emergencies caused by conflicts in group A and B countries. In such cases, restructuring the 
portfolio and using loan savings is typically combined with reprogramming of existing pipelines to 
finance early recovery and reconstruction. This situation tends to divert resources from long-term 
investments when a response is provided. 

 
36. Measures are also needed to ensure concessional assistance countries are able to access 
sufficient resources for emergency response to health emergencies within a consistent ADF 
framework. The regional health security (RHS) set-aside under ADF 12 has been an effective 
prevention tool in providing incremental resources for DMCs to (i) meet international standards 
for health security, (ii) strengthen broader regional health cooperation, and (iii) promote health 
systems for better preparedness for pandemics (including by strengthening rapid alert systems 
and communication on public health threats). 28  However, it was not designed to provide 
emergency assistance in the case of pandemics or epidemics. Unlike the DRF, the RHS does not 
provide a framework for emergency processing and approval procedures, limiting the ability of 
ADB to respond quickly and efficiently when health outbreaks emerge. With its focus on timely 
processing and more flexible implementation, the DRF is a more appropriate mechanism for 
responding to emergency situations. The combination of the RHS set-aside—for strengthening 
health systems and investing in preparedness—and the DRF—for rapidly responding to 

                                                
27 Sarzin, Z. 2017. Stocktaking of Global Forced Displacement Data. Policy Research Working Pape 7195. World Bank. 

Washington DC.  
28 ADB. 2019. Midterm Review of the Utilization of the Regional Health Security Set-Aside. Manila.  
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outbreaks that occur—constitute a more comprehensive approach to mitigating the occurrence 
and impact of disease outbreaks in the region. 

 
37. The World Bank’s Crisis Response Window (CRW) also covers natural hazards and public 
health emergencies, in addition to slower-onset crises such as disease outbreaks and food 
insecurity. However, it does not include conflict, reflecting concerns about financial sustainability 
in the form of recurrent and substantial calls on the CRW and potential calls over prolonged 
periods if an underlying conflict is not resolved. Instead, the International Development 
Association (IDA) generally relies on regular or other exceptional IDA country allocations (e.g., 
the proposed IDA 19 Fragile, Conflict, Violence Envelope and the proposed IDA 19 Window for 
Host Communities and Refugees) as well as trust fund resources to finance reconstruction needs 
arising from war and conflict. The expansion of the ADB’s DRF to cover conflict and disease 
outbreaks is less likely to lead to substantial calls for financing than in the case of the World Bank 
because ADB’s DMCs have typically experienced a lower incidence of war and conflict. Health 
emergencies within Asia and the Pacific have generated large economic and development losses 
and impacts when they have occurred.29 Of ADB’s 10 FCAS countries, only Afghanistan and 
Myanmar are affected by conflict in 2019. In contrast, the World Bank is active in far more 
countries affected by conflict, including a dozen of peacekeeping and peacebuilding missions. 
 
38. Lessons. In a 2019 corporate evaluation of ADF XI and 12 in 2019,30 IED found that the 
DRF has (i) expedited the approval of financial resources for early recovery, rehabilitation, and 
reconstruction operations; (ii) enabled countries to retain ongoing development and poverty 
reduction programming; and (iii) strengthened resilience in the region. However, the assessment 
highlighted the lack of knowledge products to help disseminate the lessons learned and good 
practices from past DRF allocations. The evaluation indicated that this is especially important 
since institutional knowledge can be lost because of frequent staff turnover in ADB headquarters. 
In the absence of impact assessments or knowledge products, IED concluded that new staff are 
unlikely to be aware of past lessons and successful practices in designing future projects. Building 
DRM-related capacity of national staff in the resident missions is likewise essential. 

 
39. The evaluation further highlighted the need for ADB to take a more direct role in relation 
to DRM because of (i) increasing concerns over climate change, (ii) persistent vulnerability of the 
Pacific islands, and (iii) ADB’s comparative financial and institutional advantage. IED found that 
these issues are gradually being addressed through cooperation among development partners, 
including by using their sectoral comparative advantage—for example, the World Bank in housing 
and ADB in energy—to reduce duplication, in the aftermath of recent disasters, most notably 
Tropical Cyclone Gita. More still needs to be done, however. 

 
40. As disasters related to climate change are likely to become more frequent and more 
intense throughout the region, the IED evaluation considers the DRF highly relevant, in line with 
similar set-asides in other MDBs. However, the evaluation also found that the use of multiple set-
asides within the ADF framework has introduced a degree of complexity into the allocation of 
resources, especially as different eligibility rules apply for each one. IED found that one-third of 
ADF grants were allocated to set-asides, which are fragmented across four different facilities, i.e., 
for regional programs, disaster risk reduction, disaster response, and RHS.  

                                                
29 In response to these threats, ADF donors approved the establishment of the RHS set-aside under ADF12. The RHS 

grant provides support to DMCs to (i) meet international standards for health security; (ii) secure broader regional 
cooperation; and (iii) strengthen health systems for better preparedness for pandemics, including by strengthening 
rapid alert systems and communication on public health threats.  

30 IED. 2019. Corporate Evaluation: Relevance and Results of Concessional Finance: Asian Development Fund XI and 
12. Manila: ADB.  
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41. Based on this assessment, the IED evaluation recommended consolidating the DRF and 
the RHS set asides into a single crisis response window, in line with other MDBs. The review also 
proposed that the crisis response window should not unnecessarily exclude highly vulnerable 
Pacific countries in group C, especially given their small size and inability to quickly recover from 
disasters triggered by natural hazards. However, IED did not indicate whether these DMCs should 
be eligible for concessional resources.  
 

V. PROPOSED EXPANDED DISASTER RESPONSE FACILITY 
 
42. Expanded coverage. ADB proposes to align the DRF with the objectives of ADB’s revised 
DEAP Policy (forthcoming) and the coverage offered by its emergency assistance lending 
modality by expanding support to a broader range of disasters. To be called the DRF+, the 
expanded facility would respond to severe disasters and emergencies caused by (i) natural 
hazards; (ii) conflicts and related humanitarian events, such as cross-border flows of displaced 
people; and (iii) health emergencies, including pandemics and epidemics.  
 
43. Disasters triggered by industrial and commercial accidents would not be covered by the 
DRF+. Movements of internally displaced persons triggered by conflict and other humanitarian 
events are also not proposed to be covered under this exception to the DRF+ allocation policy.31  
 
44. The DRF+ would continue to provide only grants to group A countries eligible to receive 
them.32  However, the eligibility requirements of DRF+ assistance could also be made more 
flexible under certain circumstances. This flexibility could include the provision of grants to all 
group A countries when they are affected by a severe disaster with estimated damage and losses 
that exceed 10% of GDP. Since 2003, these cases have constituted less than 30% of severe 
disasters in ADB’s DMCs. In each case, however, they resulted in large and urgent post-disaster 
financing needs that could not be met quickly by additional concessional borrowing.   
 
45. In addition, disasters and emergencies in one country sometimes trigger movements of 
displaced persons to other countries. Countries that host cross-border refugees or displaced 
persons may be reluctant to fully finance the investments required to meet their economic and 
social protection needs. Therefore, the DRF+ would offer 100% grant assistance to both group A 
and B countries when they are affected by a severe disaster involving significant cross-border 
inflows of displaced people.33 In line with the approach adopted by IDA 19 this type of event would 
be defined as a sudden massive inflow of refugees with the host country receiving at least 250,000 
new refugees or at least one percent of its population within the last 12 months from the start of 
the ADF 13 cycle or during the ADF 13 cycle. To ensure ADB remains focus on its core areas of 
comparative advantage, operations conducted under this eligibility criteria would target both 
refugee and host communities for medium- to long-term socio-economic solutions rather than 
short-term humanitarian assistance which is better led by other organizations such as the United 
Nations (UN)34. Addressing the needs of, and opportunities for, women and children amongst 
displaced populations and host communities will also continue to be a priority. 

                                                
31 Since individual DMCs typically have the economic and administrative capacity to address internal displacements, 

ADB support should continue to be provided through regular country allocations and existing financing modalities. 
32 In the event of a disaster or emergency, group B countries would be eligible to receive additional COL resources 

above their regular country allocation. However, this allocation would occur outside the scope of the DRF.  
33 This is also the approach adopted under the IDA 18 Refugee Sub-Window’s (which should become the IDA 19 

Window for Host Communities and Refugees), whereby 100% grants can be provided to countries that experience 
a sudden, massive influx of refugees for projects that support both refugee and host communities to help the host 
government adopt a development approach from the outset of the crisis. 

34 In parallel, ADB will closely coordinate with other multilateral and bilateral development partners to support the 
adoption and implementation of sound refugee policies in affected DMCs. 
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46. Eligibility and country limits. A country could get up to an additional 100% of its annual 
country allocation or up to $100 million, whichever is lower, from the DRF+. The fixed amount cap 
would reduce the risk of a first-come, first-served approach that could lead to the full utilization of 
DRF+ resources under its expanded mandate before the end of the ADF cycle. The final decision 
on the size of the DRF+ country allocation would consider the following factors: (i) ADB’s delivery 
capacity, including its presence and/or expertise in the country; (ii) the availability of resources, 
including the DRF+, ADB’s headroom, domestic resources, and other external financing; and (iii) 
the country’s needs and response capacity. 
 
47. The current criterion—the severity of the disaster—would remain an eligibility 
requirement. 35  The assessment of eligibility would continue to include multiple sources. 
Quantitative data on disaster impact, if available, may be used to corroborate the intensity of a 
disaster as appropriate, but would not be the only basis for eligibility. 36  Disaster impact 
assessments would look at aspects such as the direct physical damage, environmental damage, 
people affected, loss of lives, and issuance of a UN appeal. 37  Data sources including the 
government’s initial assessment, international assessment, media reports, and satellite images 
may be used. Country eligibility will also be informed by quantitative and qualitative analyses of 
the impact of displaced person flows on the country or region when relevant. For example, the 
fiscal burden on host governments and/or the potential for increased instability could be 
considered. ADB’s response to disasters, including to conflict situations involving displaced 
persons, would be closely coordinated with the response from the IDA and other development 
partners.  
 
48. The amount of a proposed drawdown from the DRF+ would be validated by analyses of 
the country’s needs and the availability of other funding sources. In the case of disease outbreaks, 
for instance, a response plan to contain the evolving outbreak would be developed and costed to 
provide rigor and justification for the size of the DRF+ request. The plan would have to be 
acceptable to the group of development partners involved in the crisis. If an emergent crisis 
escalates into a more severe event, countries could potentially access additional DRF+ support 
through the standard eligibility criteria and process. 
 
49. In assessing the severity of a health emergency, an independent third party, such as the 
World Health Organization’s Strategic Technical and Advisory Committee on Infections, would 
typically be used to determine whether an outbreak is eligible for DRF+ support, thereby 
enhancing the reliability and transparency of the process.  
 
50. Table 3 compares the DRF with the DRF+. 

                                                
35 This includes damage and losses caused by the disaster, as appropriate. 
36 This is also the approach adopted under the World Bank’s CRW. Parametric data (e.g., the magnitude of an 

earthquake on the Richter scale) may not always adequately reflect the severity of a disaster. In the case of an 
earthquake, for example, disaster preparedness and proximity to human settlements are just as important factors in 
determining the severity of a disaster. This information may be drawn from government or other sources, taking into 
consideration that information immediately after a disaster may be preliminary or not be readily available. 

37 The issuance of a UN flash appeal can be useful in determining the impact of a disaster. However, flash appeals are 
not suitable as an initial (and/or sole) trigger for access to DRF resources for several reasons. First, flash appeals 
can be issued for disasters that would not necessarily qualify for DRF funding, e.g., a humanitarian crisis where the 
need for reconstruction support is limited. Second, flash appeals are often issued with a substantial delay. In the 
Haiti earthquake, for instance, the flash appeal was issued almost a month after the disaster. Third, explicitly linking 
resources to flash appeals may create the expectation that resources would be used every time one is issued. This 
could lead to misallocation of resources as well as institutional duplication, as high humanitarian needs may not 
always correspond to high needs for the reconstruction and recovery assistance that the DRF provides. 
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51. Financing. ADB is proposing an allocation for the DRF+ of 8% of total ADF 13 grant 
resources.38 The DRF+ would reduce, but not eliminate, the need to reallocate resources within 
existing programs and to draw on loan cancellations and savings to respond to severe disasters 
and emergencies. In line with current practices, ADB will also continue to attract cofinancing, 
wherever possible, to complement DRF+ resources. To respond to severe disasters triggered by 
natural hazards and health emergencies, group B countries will be eligible to receive additional 
COL resources, but this would be outside the scope of the DRF+.  
 
52. Additional features. The DRF+ proposal is in line with (i) the IED’s evaluation of ADF X 
and ADF XI operations (footnote 24), which proposed consideration of a larger set-aside for a 
broader emergency relief facility; and (ii) the recommendation in IED’s evaluation of ADF XI and 
ADF 12 to cover emergencies and disasters of pandemics under the DRF (footnote 3). 
 
53. As under the existing DRF, ADB support would focus on its areas of comparative 
advantage—especially in infrastructure—for recovery and reconstruction, complementing the 
expertise of the UN and other agencies specializing in humanitarian relief. ADB’s value-added 
also lies in its (i) regional presence; (ii) good working relationships with its client countries; and 
(iii) well-established strategic partnerships with UN agencies working in Asia and the Pacific, 
specialized nongovernment organizations, and regional bodies.  
 
54. The World Bank Group recently adopted similar approaches (e.g., two facilities under IDA 
18). The CRW assists IDA countries with responding to severe disasters triggered by natural 
hazards, economic crises, and public health emergencies and epidemics. The regional sub-
window for refugees and host communities was created under IDA 18 to help low-income 
countries hosting large numbers of refugees. The World Bank has proposed retaining both 
windows under IDA 19, which is also likely to include a Fragility Conflict Violence envelope that 
would enable IDA to maintain a base level of engagement in a small number of countries that 
experience high-intensity conflict and have extremely limited government capacity 

 
55. If ADF donors endorse the DRF+ proposal, ADB will seek the approval of the proposal by 
its Board of Directors in 2020. Implementation of the DRF+ under ADF 13 will be reviewed during 
the ADF 13 midterm review.  

 
56. Potential impact on Disaster Response Facility+ utilization. Establishing an expected 
frequency or scale of severe disaster events for a small sample of countries is not possible. Based 
on ADB’s experience (paras. 20–22), eligible small island developing states of the South Pacific 
would likely continue to be the most regular recipients of DRF+ support. However, given their 
small size, their utilization of overall DRF+ resources may be expected to remain modest subject 
to typical frequency of disasters. Coverage of additional DMCs as well as a broader range of 
severe disasters could increase demand on available DRF+ resources. However, the overall 
impact of this would be moderated by the relative infrequency of the events for which they are 
covered (Table 3).   

                                                
38 ADB. 2019. ADF 13 Strategic Directions and Resource Allocation Framework. Paper prepared for the ADF 13 

replenishment meeting. Philippines. 5–7 November. 
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Table 3: Comparison of the DRF and the DRF+ 

  DRF DRF+ 

Scope  A response to severe disasters triggered 
by natural hazards.  

 

A response to severe disasters triggered by 
natural hazards, conflict and humanitarian 
events, and health emergencies. 

Trigger Severity of the event. Severity of the event. 

Eligible 
Countries 

Group A countries subject to PBA grant 
eligibility.  
 

Group A countries subject to PBA grant eligibility.  
 
All group A countries in case of severe 
disasters with estimated damage and losses 
exceeding 10% of GDP. 
 
Group A and B countries in the case of a 
severe disaster triggering significant cross-
border flows of displaced persons.  
 
*Group B countries would receive additional COL 
following a disaster.  

Funding 
sources 

Funded by the DRF grant set-aside and 
the OCR window (5% COL set-aside). 

Funded by the DRF+ grant-set aside as a 
grant-only facility 

Allocation 
principles 

Debt sustainability classification applies 
–100% grant support is only for group A 
countries with high risk of debt distress. 
–50% grant support and 50% COL for 
group A countries with moderate risk of 
debt distress.  
–100% COLa support for group A 
countries with low risk of debt distress. 
 
 

Standard debt sustainability classification applies 
with grant support available for group A 
countries with high and moderate risk of debt 
distress. Group A countries with low and 
moderate risk of debt distress would receive 
additional COL following a disaster.  
 
In the case of a severe disaster, with estimated 
economic losses exceeding 10% of GDP, all 
group A countries would be eligible for grant 
support.  
 
In the case of severe disasters that trigger 
significant cross-border flows of displaced 
persons, grant support would be available for 
both group A and group B countries that 
welcome displaced persons.  

Support Support is on top of the existing 
country’s country allocation and is 
capped at 100% of annual country 
allocation.  

Support is on top of the existing country’s country 
allocation and is capped at 100% of annual 
country allocation or $100 million, whichever is 
lower, from the DRF+. 
*This cap would be removed for disaster 
assistance in COL, subject to donors’ 
endorsement of the proposal to allocate COL 
based on country needs, elements of PBA, and 
availability of concessional loan resources. b  

ADF = Asian Development Fund, COL = concessional OCR loan, DRF = Disaster Response Facility, GDP = gross domestic product, 
OCR = ordinary capital resources, PBA = performance-based allocation. 
Note: new features are highlighted in bold. 
a Emergency assistance loans have the following terms: (i) maturity: 40 years, (ii) grace period: 10 years, (iii) 1% interest per year, (iv) 

principal repayment at 2% per year for the first 10 years after the grace period and 4% per year thereafter, and (v) no commitment fee. 
b  ADB. 2019. ADF 13 Strategic Directions and Resource Allocation Framework. Paper prepared for the ADF 13 replenishment meeting. 

Philippines. 5-7 November. 
Source: Asian Development Bank. 
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VI. ISSUE FOR DONORS’GUIDANCE 

 
57. Donors’ guidance is sought on the rationale and broad concept of an expanded DRF 
(DRF+). 
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ADB LOAN MODALITIES AND SOURCES OF FINANCING FOR DISASTER RISK 
MANAGEMENT 

 
ADB = Asian Development Bank, ADF = Asian Development Fund, APDRF = Asia Pacific Disaster 
Response Fund, FIL = financial intermediation loan, JFPR = Japan Fund for Poverty Reduction, MFF = 
multitranche financing facility, PBL = policy-based loan, RBL = results-based loan. 

Source: Asian Development Bank. 
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SUMMARY OF ADB’S DISASTER RESPONSE ARCHITECTURE 
Item Disasters and 

Emergencies Caused by 
Natural Hazards 

Disasters and 
Emergencies Caused by 

Conflicts 

Disasters and 
Emergencies Caused by 

Disease Outbreaks  

Current 
Policies  

Disaster and Emergency Assistance Policy 
Concessional Assistance Policy 

Additional Financing Policy 
Policy-Based Lending Policy 

Existing 
Instruments 

Emergency Assistance Loans 
Investment Projects 
Additional Financing 

Contingent Disaster Financing 

Existing 
Funding 
Sources 

ADF Disaster Response 
Facility  

Group A only – loans and 
grants 

 
Asia Pacific Disaster 
Response Funda  

All DMCs – grants only 
(maximum $3 million) 
 
Event-specific trust funds 
 
Japan Fund for Poverty 
Reduction  
All DMCs – grants only 
 
ADF, COL, regular OCR 
portfolio restructuring, loan 
cancellations and savings 
Cofinancing 

 
 
 
 
 
 
 
 
 
 
Event-specific trust funds 
 
Japan Fund for Poverty 
Reduction  
All DMCs – grants only 
 
ADF, COL, regular OCR 
portfolio restructuring, loan 
cancellations and savings 
Cofinancing 

Regional health security 
grantsb 

Group A and B – grants 
 
 
 
 
 
 
 
Event-specific trust funds 
 
Japan Fund for Poverty 
Reduction  
All DMCs – grants only 
 
ADF, COL, regular OCR 
portfolio restructuring, loan 
cancellations and savings 
Cofinancing 

ADB = Asian Development Bank, ADF = Asian Development Fund, COL = concessional OCR lending, DMC = 
developing member country, OCR = ordinary capital resources 

a  The Asia Pacific Disaster Relief Fund was established with bilateral donor resources remaining in the Asian 
Tsunami Fund, which has subsequently been replenished twice with OCR net income transfers that are subject to 
Board of Governors’ approval. The fund remains open to external contributions.  

b Regional health security grant resources were provided by ADF donors under ADF12. The objective of these grants 
is to provide support to DMCs to (i) meet international standards for health security; (ii) secure broader regional 
cooperation; (iii) strengthen health systems for better preparedness for pandemics, including by strengthening 
rapid alert systems and communication on public health threats; and (iv) respond to outbreaks with assistance of 
an emergency facility. 

Source: ADB. 
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UPDATE ON AVAILABLE DISASTER RISK MANAGEMENT TRUST FUNDS 
 
1. Since 2004, the Asian Development Bank (ADB) has established several trust funds 
related to disaster risk management (DRM). The Integrated Disaster Risk Management Fund 
focuses on disaster risk reduction (DRR) and preparedness. Several country-specific trust funds 
have been established following major disasters: the Asian Tsunami Fund, the Pakistan 
Earthquake Fund, and the Typhoon Yolanda Multi-Donor Trust Fund. Other trust funds have also 
supported DRM, notably the Japan Fund for Poverty Reduction (JFPR), as well as the Urban 
Climate Change Resilience Trust Fund and the Ireland Trust Fund for Building Climate Change 
and Disaster Resilience in Small Island Developing States, which was established in May 2019. 
 
2. The Integrated Disaster Risk Management Fund was established in 2013 with C$10 
million in financial support from the Government of Canada to support the development of regional 
solutions in line with the DRM priorities of ADB's Southeast Asia. It provides technical assistance 
(TA) and grant projects and direct charges for implementation during 2013–2019. Diverse in 
objectives, scope, and scale, the projects have supported or been undertaken with a wide range 
of stakeholders. The projects have left some long-lasting legacies, including (i) the establishment 
of a global Community Resilience Partnership Program, (ii) strengthened regional cooperation on 
flood risk management among countries in the lower Mekong Delta, (iii) the establishment of a 
National Framework for Community Disaster Resilience in Myanmar, (iv) the design of the world’s 
first city disaster insurance pool in the Philippines, and (v) increased knowledge and capacity 
among participating countries on scaling up resilience-building measures with a focus on poor 
and vulnerable populations. 
 
3. The JFPR has supported ADB’s DRM operations through TA and grant funding. From 
2004 to 2018, it financed 31 grants and TA operations, totaling $108.65 million in direct support 
for DRM. These included 6 grants ($14 million) and 4 TA operations ($6.7 million) for stand-alone 
DRR; 15 grants ($79 million) and 1 TA ($1.5 million) for post-disaster response; 2 grants ($4 
million) and 3 TA operations ($3.5 million) to support disaster risk financing. These operations 
incorporated actions to strengthen disaster resilience, embedding DRM in the project design or 
activities. The JFPR-funded stand-alone DRR projects include (i) a grant to the Kyrgyz Republic 
for reducing the vulnerability of the country’s poor to natural hazards (2004); (ii) two regional TA 
operations that initiated ADB’s work on sovereign disaster insurance, covering three Southeast 
Asia developing member countries (2011); (iii) regional TA to the Pacific for strengthening disaster 
and climate risk resilience in urban development (2012); (iv) combined risk reduction and post-
disaster grant assistance to Thailand for community-based flood risk management and disaster 
response in the Chao Phraya Basin (2014); and (v) a grant for strengthening community resilience 
to forest and steppe fires in Mongolia (2016). The JFPR’s support for post-disaster recovery has 
included grant assistance to (i) India in 2006 for the restoration and diversification of livelihoods 
of tsunami-affected poor and marginalized people in the states of Tamil Nadu and Kerala; (ii) the 
Philippines in 2013 for emergency and early recovery support to poor municipalities affected by 
Typhoon Yolanda; and (iii) Nepal in 2015 for disaster risk reduction and livelihood restoration of 
earthquake-affected communities. 
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UPDATE ON UTILIZATION OF EMERGENCY ASSISTANCE LENDING, ADDITIONAL 
FINANCING, AND CONTINGENT DISASTER FINANCING 

 
1. From 2004 to 2018, the Asian Development Bank (ADB) approved 40 projects across Asia 
and the Pacific through its emergency assistance loan (EAL) modality. These included primary 
loans or grants; attached technical assistance (TA); and new and additional financing grants, 
loans, and/or TA in response to the same events. ADB’s EAL support totaled $6.6 billion, 
comprising $5.2 billion in loans, $1.3 billion in grants, and $21.2 million in TA. 
 
2. EALs have been approved for 20 countries: 4 for Bangladesh, Pakistan, and the 
Philippines; 3 for Nepal and Sri Lanka; 2 for Cambodia, Fiji, India, Indonesia, Solomon Islands, 
Tonga, and Vanuatu; and 1 for Afghanistan, Cook Islands, Georgia, Kyrgyz Republic, Maldives, 
Myanmar, People’s Republic of China, and Viet Nam. 
 
3. ADB approved an additional 26 projects through normal lending between 2004 and 2018 
in response to disasters triggered by natural hazards and post-conflict situations in 13 countries 
(24 stand-alone projects, 1 as a project component of a transport project, and 1 as additional 
financing to an existing road project). The size of these loans ranged from $1 million to $253 
million and totaled $804.5 million. Thirteen of these projects covering 4 developing member 
countries—Indonesia, Maldives, Pakistan, and Sri Lanka—supported government rehabilitation 
and relief efforts in post-disaster recovery. They complemented six of ADB’s EALs: three 
approved in 2005 for Indonesia, Maldives, and Sri Lanka to support the 2004 Indian Ocean 
tsunami response efforts; two approved for Sri Lanka in 2005 and 2010 for post-conflict recovery; 
and one approved in 2005 for Pakistan’s post-earthquake rebuilding activities. However, 9 of the 
13 provided assistance of $2.5 million or less, while one was for only $5 million and one was for 
$10 million. These did not constitute the envisaged larger reconstruction projects that would 
typically be envisioned as accompanying successful EALs. The remaining two, together totaling 
$244 million, were the only two substantive subsequent projects, both provided for post-conflict 
recovery in Sri Lanka. 
 
4. The additional financing was for the 2009 Second Road Improvement (Sector) Project for 
the Solomon Islands. ADB approved additional financing of $637,944, in the form of cofinancing 
grants, in 2010 for the restoration of damaged transport infrastructure in west Guadalcanal 
following a series of floods between January and March 2010. Further cofinancing grants totaling 
$6.18 million were approved in 2011 and 2012, bringing the cumulative additional financing to 
$6.8 million for this project. Additional financing offers the advantage of working with existing 
executing and implementing agencies, project implementation units, and contractors. This 
modality has not been used more regularly in a disaster or emergency context because of 
cumbersome and lengthy processing requirements, even following the 2018 revisions. 
 
5. Contingent disaster financing operations were established in five countries in the Pacific 
between 2016 and 2018. Tonga’s $6 million contingent financing loan disbursed in full just 3 days 
after the country was struck by Tropical Cyclone Gita in February 2018, demonstrating the rapid 
disbursement capability of this instrument. In August 2019, ADB approved a policy paper 
regularizing the use of contingent disaster financing. Several further contingent disaster financing 
arrangements are also being processed for the Pacific for 2019 approval, including new 
contingent disaster financing for the Cook Islands and Tonga. 
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ELIGIBILITY FOR DISASTER RESPONSE FACILITY GRANT SUPPORT 

Country 
Country classification 

(as of August 2019) 
Eligibility  

Afghanistan Grants-only All severe disasters 
Armenia Regular OCR-only Nil  
Azerbaijan Regular OCR-only Nil 
Bangladesh OCR Blend Displaced persons 

Bhutan COL-only 
Severe disasters with estimated damage and losses 

exceeding 10% of GDP and displaced persons 

Cambodia COL-only 
Severe disasters with estimated damage and losses 

exceeding 10% of GDP and displaced persons 
Cook Islands Regular OCR-only Nil 
Fiji Regular OCR-only Nil 
Georgia Regular OCR-only Nil  
India Regular OCR-only Nil 
Indonesia Regular OCR-only Nil 
Kazakhstan Regular OCR-only Nil 
Kiribati Grants-only All severe disasters 
Kyrgyz Republic ADF Blend All severe disasters 

Lao PDR COL-only 
Severe disasters with estimated damage and losses 

exceeding 10% of GDP and displaced persons 
Maldives ADF Blend All severe disasters 
Marshall Islands Grants-only All severe disasters 
Micronesia, Fed. States of Grants-only All severe disasters 
Mongolia OCR Blend Displaced persons 

Myanmar COL-only 
Severe disasters with estimated damage and losses 

exceeding 10% of GDP and displaced persons 
Nauru Grants-only All severe disasters 

Nepal COL-only 
Severe disasters with estimated damage and losses 

exceeding 10% of GDP and displaced persons 
Pakistan OCR Blend Displaced persons 
Palau OCR Blend Displaced persons 
Papua New Guinea OCR Blend Displaced persons 
People's Republic of China Regular OCR-only Nil 
Philippines Regular OCR only Nil 
Samoa Grants-only All severe disasters 
Solomon Islands ADF Blend All severe disasters 
Sri Lanka Regular OCR-only Nil 
Tajikistan Grants-only All severe disasters 
Thailand Regular OCR-only Nil  
Timor-Leste OCR Blend Displaced persons 
Tonga Grants-only All severe disasters 
Turkmenistan Regular OCR-only Nil 
Tuvalu Grants-only All severe disasters 
Uzbekistan OCR Blend Displaced persons 
Vanuatu ADF Blend All severe disasters 
Viet Nam Regular OCR-only Nil 

ADF = Asian Development Fund, COL = concessional OCR lending, DMC = developing member country, GDP = gross 
domestic product, Lao PDR = Lao People’s Democratic Republic, OCR = ordinary capital resources. 

Source: Asian Development Bank.  
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SUMMARY OF ESTIMATED DAMAGE AND LOSSES FROM SELECTED DISASTERS IN 

ADB DEVELOPING MEMBER COUNTRIES, 2003–2018 

 
ADB = Asian Development Bank, GDP = gross domestic product.   
Source: ADB staff calculations. 


