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Executive summary and 
recommendations 

i 

The present report is the final product of the biggest 
evaluation ever undertaken in the history of Norwegian 
aid: "Non-government organisations as channels for 
Norwegian development assistance". It was initiated by 
the Evaluation Unit, Ministry of Foreign Affairs.1 On 
the basis of the report from Phase I, OECD wrote that 
the study may represent a "water-shed" in Norwegian 
NGO assistance (Smillie and Filewood in Smillie and 
Helmich 1993:225). Time will show, and the readers 
will decide that question. 

The time for undertaking such a study is very apt. There 
has been a rapid growth of non-governmental orga
nisations on a global scale during the last decade. A 
fundamental redefinition of the optimal relationship be
tween states and societies has taken place both ideolog
ically and also in fact as a part of this process. This 
phenomenon in world history has been hailed as an 
associational revolution that challenges global power 
relations. Hence the study addresses an issue of impor
tance, not only for Norwegian aid policy, but for under
standing central forces in global development process
es. 

Norwegian NGO policy plays a modest but, nonethe
less, important role in this overall context. Before the 
development aid era, a few missionary organisations 
with only a handful of missionaries were working in 
other continents. 
— In 1963, when the Norwegian government first chan

nelled money through voluntary organisations, seven 
organisations and seven projects were supported. 

- Between 1963 and 1981,7.2 per cent of total bilateral 
aid was, on average, channelled through these NGOs. 
At the beginning of the 1990s Norwegian organisa
tions were running more than 1500 projects in about 
100 countries. More than 25 per cent of bilateral aid 
was given to the NGOs, and the percentage is in
creasing. 

- In the beginning of the 1990s the Norwegian govern
ment gave direct support to more than 300 local 
NGOs in eigth developing countries totalling be
tween NOK 80 mill, and NOK 90 mill, annually. 

— The NGO channel has also become a more important 
instrument in Norwegian foreign policy initiatives 
(the Oslo channel, the peace negotiations for Guate

mala etc.). It has given birth to a new breed of Nor
wegian foreign policy actors largely paid by the state. 

- The NGO decade has also played a role in Norwegian 
national history. It has been important in creating 
Norwegian attitudes to, and images of, the devel
oping countries. It has changed the Norwegian orga
nisational landscape in crucial ways. 

The Norwegian NGO support started at the same time 
as other Western states began to channel money through 
NGOs. The present evaluation took place almost at the 
same time as Denmark, Sweden, Canada, Britain, Fin
land and the Netherlands were undertaking the same 
exercise.2 While focusing on the Norwegian channel, 
this study also addresses some main problems of gener
al importance and international relevance. The Terms of 
Reference asked for a very broad study. The work start
ed in 1991 and about 25 researchers have taken part in 
the project. To write the report has been a daunting task. 
The aim has been to organize this complex reality into 
one coherent story and to analyse it in a fruitful perspec
tive with a clear and consistent use of defined core 
terms. The report is organized around the questions of 
the Terms of Reference. The theoretical and conceptual 
work which was necessary to study the field in a fruitful 
and comprehensive way is left out from this report, due 
to the need for brevity. 

Theories and concepts 
Below only some of these theoretical and conceptual 
points will be referred to. The NGO channel in devel
opment aid has been enmeshed in different but powerful 
ideological currents. Especially during the last decade 
or so a definite "NGO-speak" or NGO language has 
developed as a means for donors, NGO actors and re
searchers to communicate about the NGOs' role in de
velopment; ("comparative advantage", "flexibility", 
"empowering", "grass-rooting", "representing democ
racy and pluralism", a functional "response to state and 
market failures" etc.). In order to be able to analyze 
what has actually happened and is going on, some fun
damental categories in this NGO language had first to 
be clarified. How to define the organisations working in 
development aid? There is, and has been, widespread 
conceptual confusion about what is an NGO, reflected 
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in the proliferation of acronyms. Different studies (and 
donors and NGOs) employ different concepts and con
flicting definitions of the same concepts, without ex
plaining why some arc chosen and others implicitly 
rejected. Definitions have tended to reflect ideas of 
what is a "good" organisation. Hence the channel's 
actors, as far as conceptualizing, planning and descrip
tion are concerned, will be reduced to those organisa
tions that are acceptable to the observer's normative 
NGO project. Some of the definitions, on the other hand 
have been so broad as to make discussion and compari
son difficult. We have maintained the term NGO, in 
spite of all its limitations, but implicitly based on the 
following definition: A development NGO is an orga
nisation receiving donor funds for development, which 
is institutionally separated from the government and is 
nonprofit-making. This definition is used throughout 
and is especially fruitful in bringing more attention to 
how NGOs in development affect and interact with 
those parts of the organisational landscape in a society 
which are not directly linked to or a part of this channel. 
It also uses the term "voluntary organisations" instead 
of the established term "private organisasjoner" for the 
NGOs in Norwegian aid, due to particular historical 
circumstances and traditions. 

An important premise for the analysis is also a reflec
tion on the crucial question: why do NGOs exist? Dom
inating functional explanations cannot explain the his
torical development and position of NGOs in devel
opment aid in different countries. These theories have 
contributed to a situation in which the concrete back
ground to, and role of, development NGOs are difficult 
to discover. It has helped to create a justification of the 
NGOs in development which is untenable. NGOs in 
development, rather than being seen as a "natural out
come" of state and market failures, should primarily be 
regarded as a product of deliberate state policies. In the 
OECD countries it originated as a result of American 
and UN initiatives and pressures in the early 1960s. In 
Norway, the state, in order to broaden the basis and 
support of and financial input for aid, was instrumental 
in creating the NGO channel. During the 1980s the 
NGOs were internationally propagated as part of the 
"new political agenda", but also furthered by both "left" 
and "right" as an answer to the problem of the "author
itarian state". 

To focus on historical and socio-economic contexts is 
important in two ways: 
— it indicates that the dominant justification and legiti

mation of the NGOs in aid is untenable, and that the 
NGO system therefore should be analyzed through 
other perspectives. 

- while focusing on the importance of the political 
initiatives behind the growth of the NGO community, 
it liberates the field conceptionally from the weight 
of assumed social laws. 

How should then the NGO situation in different coun
tries be analyzed? The functionalists analysis is in
sufficient, although this theory has affected policy for
mulation internationally and in Norway. An alternative, 
the "national style approach", which focuses on the 
importance of national political and cultural traditions 
for existing organisational landscapes and relationships 
with the state and market, might be useful in a western 
welfare-state context, but not so fruitful in a devel
opment aid context. 

The NGO scene in countries like Zimbabwe and Ban
gladesh and the development NGOs' role in Norway of 
course express national traditions and national histor
ical developments. But due to the importance of the 
NGO channel and the way in which it functions, it is 
analyzed not only or in some cases not even primarily 
within a national, third sector perspective, but rather as 
an outcome of complicated processes in which interna
tional ideological trends, donor policies, NGO agendas 
etc. interact with national historical and cultural condi
tions in complex ways. The chapter argues that this 
perspective allows emphasis on how an NGO scene in a 
developing country might be more a reflection of donor 
interventions than a "natural" outcome of internal, na
tional development processes. It thus underlines that the 
NGO channel is a new type of international social sys
tem which is framed by a particular relationship be
tween internal socio-economic and political mecha
nisms and external donor interests. A focus on the chan
nel as an international donor-driven system also enables 
a more realistic analysis of the theory of a global "asso
ciational revolution". 

This analysis is important in three ways: 
- it pays attention to the role of donor money and donor 

roles in shaping organisational landscapes in other 
countries. 

- it pays attention to the problem of how organisations 
should be developed that to a gradually greater extent 
are rooted in societies and not live on donor injec
tions. 

- it also pays attention to the fact that NGOs from 
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donor countries do not necessarily reflect or embody 
the traditions of these same countries. 

Outline of the chapters 
The report is organized around two fundamental issues: 
the character and role of the NGOs, and the policy of the 
Norwegian state and government. 

Chapter I describes some of the principal features of the 
development and characteristics of the Norwegian 
NGO landscape (for a more thorough analysis, see 
Tvedt 1993, and the NGO scene in four countries; Ban
gladesh in Asia, Ethiopia on the Horn of Africa, Nic
aragua in Latin America and Zimbabwe in Southern 
Africa. The description is based on mainly primary 
sources (Noi^vay, Ethiopia and Zimbabwe) and presents 
a summary of other studies (Bangladesh and Nicara
gua). Since the potentials and roles of NGOs differ 
according to national contexts, this description is 
thought fruitful and may also point to variables of com
parative interest. 

Chapter II discusses the impact and efficiency of NGO 
assistance. It discusses the validity of assertions about 
NGOs' "comparative advantage", "efficiency" and 
"flexibility". On the basis of proposed definitions, clas
sifications and analytical approaches explained briefly 
below, this part tries to describe and analyze how NGOs 
function. It is argued that the NGO "articles of faith" are 
untenable; first because of the heterogeneity of the or
ganisations involved. Secondly; because it is impossible 
to measure such "advantages", partly due to method
ological problems and partly because such a character
ization presupposes that states, markets and NGOs have 
more or less identical objectives. This chapter shows on 
the one hand that NGOs are not in general more flexible 
or more efficient than governments. On the contrary, 
they may be less efficient and less flexible in certain 
cases, not the least because they do not have the sanc
tions available to governments, and because they do not 
have the "universalistic" approach that governments 
generally have. The very fact that organisations might 
be strongly "value-driven" or are organised around 
"shared values", might make them inflexible in some 
contexts and very flexible in others. On the other hand 
the chapter shows that NGOs under certain conditions 
might be both flexible, cost-efficient and grass-root ori
ented, but that this depends on tasks, contexts and orga
nisations. The NGOs are not "quick fixes", but they 
might act in accordance with the prescriptions of the 

"articles of faith" in development, in democracy work 
and in advocacy. Another section analyses NGOs and 
the accountability problem, showing that there exists a 
systemic characteristic that the channel has to live with 
and learn to manage as a permanent dilemma. 

The chapter raises problems of urgency for the NGO 
system: 
- Compared to the NGO "articles of faith", there is a 

great gap between images of the channel and what 
the organisations are able to achieve. Critics argue 
that the NGOs, rather than alleviating poverty and 
further equity, perform a system maintenance func
tion, that they preserve differences between classes 
and nations at least in the short run, and reduce pres
sure for more radical reforms, partly by harnessing 
the energy of radical middle-class enthusiasts. 

The study could not substantiate the claims of the NGO 
propagandists. Neither could it evidence the arguments 
of its critics. Instead it shows that NGOs may have 
different functions. They may cause changes that are the 
opposite of their stated aims; they may in other contexts 
simply be marginal and unimportant while they in other 
cases may both help to alleviate poverty, change power 
relations in favour of the dispossessed, etc. There is, 
however, a gap between public images and expectations 
and actual achievements. This might over time develop 
into a crisis of donor expectations (both public and 
private). This may be dealt with in two ways: One can 
continue as before and hope that "nobody" will discover 
this inflated and partly false image, or one can con
sciously reduce it to reasonable proportions. As shown, 
NORAD, the Foreign Ministry and some organisations 
in official guidelines, in Reports to the Parliament, in 
magazines etc. has continued to produce ideas about 
comparative advantages", "flexibility", "efficiency", 
always reaching the most needy". But these statements 

cannot be substantiated, and they express ideas which 
make studies imprecise and policies self-contradictory 
in certain cases. 

Chapter III discusses the role of NGOs in furthering 
democracy and pluralism and assesses the conceived 
role of the NGOs in the "new policy paradigm", which 
is being propagated internationally as a new develop
ment theory in important NGO circles. It describes this 
theory which, indeed, gives a very prominent role to 
NGOs, and compares it with competing state-centred 
development theories. It is argued that it is crucial to 
understand these theories, and to address them con-

tc 

u 
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sciously in analyses of concrete state-society relation-
hips in different countries. This is also necessary if a 
useful strategy for NGO activities is to be formulated, 
both on a general level and for each individual NGO. 
Lack of clarity and reflection on this issue, might lead, 
and has led to, a practice whereby NGOs have "sold 
out" to autocratic governments and have increased the 
fragmentation and disintegration of already weak socie
ties. 

This chapter indirectly shows how a combination of 
myths about NGO advantages and micro-perspective 
and narrow project focus of the NGO actors' have re
duced the channel's potential role, and hindered paying 
attention to and reaching an understanding of the con
text in which the channel has operated. 

Chapter IV presents an analysis of Norwegian policies 
and general theories on this issue. By analyzing the 
most important government documents from the 1980s 
and 1990s, it shows that the policy framework has been 
unclear and that Norway has had no overall strategy. 
Norway like other donors, has not developed a compre
hensive analysis of the third sector or of the role played 
by NGOs in the overall economic, social and political 
development of a country. Although this kind of sup
port may have, and in some cases clearly has had, sub
stantial impacts, these questions have not been ad
dressed. 

It was considered important to document that there have 
been and still are unclear ideas about what is meant by 
crucial concepts like civil society, democracy, plural
ism or institution building in an NGO context. As long 
as the overall policy framework has been unclear or 
undeveloped, the practitioners and the bureaucrats have 
had a difficult task. It is shown that Report to Parlia
ment no. 36 (1984-85) formulated a very different pol
icy than did Report to Parliament No. 51 (1991-92), 
although the latter underlined the continuity in policy 
framework. The description of the NGOs was less ideal
ized in the latter Report, but key issues are still unclear 
and create self-contradictory policy guidelines. 

It also deals with how NORAD has tried to operational-

ize and implement a policy of support to Norwegian 
NGOs. In Tvedt 1993 the history of this support was 
described in more detail. The aim was to understand the 
context from which the present system has emerged and 
the constraints and possibilities this tradition has cre
ated. This chapter summarises the main lines in this 

history and the scope of the activities, but focuses on 
how the policy has been implemented during the last 
years and presents dilemmas regarding a) overall strate
gy; b) cooperation with the NGOs in Country Pro
grammes; c) administrative guidelines and d) the neu
trality paragraph. 

It is argued that conflicting policy signals and unclear 
aims have made it difficult for NORAD (even if they 
had so wished) to create "complementarity" or "coor
dination" between the Norwegian NGOs and NORADs 
development policy in different countries. Capacity and 
competence problems at NORAD, Regional Depart
ments, administrative structures combined with the his
tory of the different organisations' work in different 
countries have further compounded the issue. The re
cent emergence of other donors and the growing role of 
international network organisations also make it less 
likely that at least the biggest organisations will actively 
seek complementarity with NORAD aims. The coor
dination/complementarity issue has come to the fore in 
cases in which the overall strategy is that Norwegian 
NGOs shall implement government country strategies 
(Eritrea). 

It is shown that NORAD's administrative and financial 
guidelines have become more stringent and clear, but 
that this may have some important consequences that 
were not intended. This "tougher" policy will affect the 
character and profile of the organisational landscape 
over time, as well as internal priorities in the individual 
NGO. It is too early to conclude that NORAD has found 
the optimal balance between what is stated as two aims: 
administrative control and the encouragement of NGO 
autonomy and flexibility. 

The historical role of the "neutrality paragraph" in Nor
wegian NGO aid is discussed (see Tvedt 1992 for de
tails), and the significance of NORAD's reformulation 
of them in the 1994 guidelines is highlighted. It is 
shown that although this change of policy signals con
stituted a radical and new direction for NGO support, it 
had not been discussed in the Storting or been given 
much attention by NORAD itself. It is also noted that 
NORAD for the first time explicitly stated that the val
ues that underlie NGO support are universal. This is, of 
course, problematic from a historical-philosophical 
point of view, but it also contradicts the actual value-
orientation of important NGOs that are not primarily 
working for "universal ideas" but, for example, for their 
own interpretation of the Bible, which they may hold to 
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be universally valid, but that are not accepted by every
body. 

Another part of this chapter deals with NORAD's sup
port for local NGOs. This support and the way it is 
handled represents a new practice in Norwegian foreign 
policy. In spite of that, it has not yet been debated in 
principle in the Storting. A brief summary of the Nor
wegian history of this arrangement is provided (for a 
more detailed description, see Tvedt 1992). The chapter 
focuses on how this policy has been implemented. It is 
shown that NORAD, Regional Departments, or the For
eign Ministry, in spite of strong efforts from NORAD, 
Oslo, have not developed something which can justi
fiably be called a strategy for how the "indigenous" 
NGOs ought best to be supported in different countries. 

On the basis of the case studies from Bangladesh and 
Zimbabwe it is argued that NORAD has not been in a 
position to implement the planned policy regarding sup
port to local NGOs. It also discusses to what extent 
experiences can inform choices about whether NORAD 
should continue with such support, whether its direction 
should be changed by becoming more closely integrated 
with government plans in the recipient countries, or 
whether it should be dropped altogether, and handed 
over to the Norwegian NGOs. The focus is put on 
structural issues of power and organisational culture, 
and not on a "comparative assessment" of whether the 
NGOs or NORAD have been "best" in this cooperation. 

It also takes up NORAD's strategy for support to in
ternational NGOs. It shows that this support was devel
oped in a very ad hoc manner and that a number of 
offices were involved in supporting organisations based 
on scanty information and weak control, but that at the 
same time, in certain cases, it most likely helped to 
bring some issues more to the fore on the international 
agenda. It concludes that in the past few years, NORAD 
has managed to establish clearer guidelines and a firmer 
administrative system, but that also this area shows and 
reveals the differences between the administrative cul
tures of the Foreign Ministry of Foreign Affairs (MFA) 
and NORAD, differences that create difficulties of co
ordination. 

Finally, it discusses how the MFA has implemented its 
NGO policy, and identifies the changes in this policy 
during the past few years. The Ministry has become 
very active in policy dialogues with the biggest NGOs, 
and is also contracting NGOs to an even greater extent 

to undertake work and projects in areas in which the 
Ministry thinks, due to foreign policy considerations, 
that it is important that Norwegian organisations are 
present. 

The chapter argues that it is too early to draw definite 
conclusions as to the success of this policy. At the same 
time it describes a number of cases where there have 
been a gap between the Norwegian aim of becoming a 
"superpower" in conflict resolution and human rights 
issues, and the capacities of the NGOs and the ability of* 
the national authorities to use them. 

By focusing on the differences in working methods, 
aims and agendas of the Foreign Ministry and NORAD, 
the problem of coordination of efforts is raised. It is 
shown that this coordination in the past has been weak, 
and that this has affected the work of Norwegian NGOs, 
their partners in the developing countries and the Nor
wegian state. 

It shows that emergencies have been conceptualized as 
temporary set-backs in a society's normal development. 
It discusses how the present division of labour between 
NORAD (their strategy and guidelines for NGO support 
explicitly state that emergencies are none of their busi
ness) and MFA (they deal only with emergencies, al
though important parts of their funds are used for devel
opment) can be seen as a historical legacy of the devel-
opmentalist thinking of the 1960s and 1970s. As long as 
this idea and administrative set-up prevail, it is unlikely 
that the Norwegian NGO channel will be able to man
age the growing number of "complex emergency" sit
uations in a productive manner. Success seems more 
and more to be defined as good media coverage in 
Norway, rather than by actual achievements in the area 
concerned. 

Chapter V discusses the organisations' search for a 
strategy, mainly focusing on the Norwegian NGOs but 
with some comments on NGOs in developing countries 
as well. 

The chapter is divided into three parts. The first deals 
with how the growth of NGO activities has created a 
new context for NGO information work. It discusses the 
extent to which the NGOs have managed to do anything 
more than reproduce dominating images and attitudes 
of "the other" and Norwegian aid. The second part 
focuses first on three main questions: a) different types 
of organisations and their strategy; b) strategic dilem-
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mas mission organisations are facing being dependent 
on NORAD money and NORAD regulations; and c) 
problems facing operational organisations. The descrip
tion especially relates to fundamental problems such as; 
a) the question of sustainability and the fact that NGO 
projects often would collapse if the NGOs withdrew; b) 
the problems NGOs have run into in linking work at 
micro-level and macro-level; c) unsolved dilemmas be
tween operating simultaneously as a "gap filler" for 
government and as agent of social mobilization, and 
finally whether recent global developments would sug
gest that Northern NGOs implementing their own big 
projects will soon be a phenomenon of the past. 

A final section of the chapter presents some data from 
European surveys of people's attitude to aid and NGOs. 
It discusses NGO activities in relation to fundamental 
policy questions which have emerged more strongly in 
the last few years: a) the dilemma between the donor 
role and equity; b) the NGOs between universalism and 
cultural relativism; c) the NGOs as "value-sharing" or
ganisations in relation to the aim of "value pluralism", 
and the "humanitarian mandate" as opposed to "speak
ing out" organisations. In this discussion some useful 
concepts are introduced and explained: "community of 
interests", "zones of cross-cultural communication", 
"ethics without frontiers" and "NGO pluralism" (ac
cepting the incompatibility of moral values). 

The case studies selected for description in the text are 
chosen because they are thought to be useful as illustra
tions of more general and important dilemmas and as
pects of the NGOs in aid. 

Methodology and data 
Practically all the empirical data that forms the basis of 
this report has been collected in connection with this 
study. The fact that there was very little exact informa
tion on which the study could be based, indicates that 
knowledge of the this field has been accidental and 
superficial, in spite of its significance and scope. This 
not only reflects a problem in aid administration, but 
also the paucity of research. 

A state-of-the-art paper on Norwegian NGO research in 
1990 (Onarheim and Selle 1990) registered only three 
studies of NGOs in aid (Skar 1987, Steen 1988 and 
1989). No study had presented them as a part of a 
general Norwegian history. Nearly all evaluation re
ports about NGOs have focused on effects of projects in 

developing countries or "impact studies". They have 
seldom dealt with macro-level issues in the recipient 
countries and even less with the overall historical con
text and social development that influence the NGO 
channel in the donor countries, and which it in turn 
influences. 

In order to understand the character of this field of 
Norwegian aid, it was considered necessary to study its 
historical development - especially the relationship be
tween organisations and the government. The mutual 
influence of the history of Norwegian organisations and 
the aid policies of Norwegian NGOs must be acknowl
edged. For both purposes, a conceptual bridge must be 
built between what is "out there" and "back here". The 
field is in this report not studied as a part of the history 
of developing countries only, but as an important aspect 
of the history of Norway. A comparison between these 
organisations as aid channels abroad, and the traditions 
and routines of the same organisations or similar orga
nisations in Norway, was felt to be useful. Public pol
icies, organisations and sectors are always subject to 
different historical limitations, and how to navigate in 
the future and which direction to choose cannot be 
decided in a temporal or spatial vacuum. 

Historical data 
The study has tried to present the dramatic development 
of this field, as well as changes and continuity in the 
relations between the Norwegian state and the orga
nisations. These are developments and established 
structures which strongly affect the framework for fu
ture alternatives for action. In order to analyse this 
long-term development, it was necessary to go further 
back in time than to the decision on the new NGO 
strategy of NORAD (1991), the forming of DUH 
(1984), the establishment of NORADs NGO Division 
in 1979, etc. The empirical study starts with the estab
lishment of Norwegian Development Aid in 1962 - but 
the analysis draws lines all the way back to the activities 
of the missions in the 1800s. A historical description -
comparing the situation of the field along time axis -
will more easily bring out the specific features of the 
way the NGO-channel functions in the beginning of the 
1990s. 

It was considered important to acquire a large amount 
of concrete data on central areas in different periods. 
This has been vital in a field of this kind; development 
aid and the non-governmental organisations form an 
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arena within which grand ideologies and simple theo
ries have competed with and replaced each other. On 
the basis of interviews, press headlines, and public doc
uments, it is obvious that many participants have defin
itive opinions of NGOs, their influence on "civil socie
ty", their independence, their professionalism and effi
ciency, etc. But these opinions are often poorly found
ed, or founded on personal experiences, which of course 
will always be narrow and limited. We have empha
sised the documentation of changes in public policies, 
and on justifications presented by central actors. A con
crete historical background may thus be outlined - a 
background which may be useful for reaching an under
standing of current dilemmas and possible solutions. 
Not because history provides "lessons" as to what orga
nisations and government may accomplish in years to 
come, nor primarily because history provides a structur
al framework for future choices for participants in the 
field of aid (although they certainly do), but first and 
foremost because knowledge of the past may free cur
rent decision-makers from the burden of the past: exist
ing institutional, administrative and political arrange
ments are not "natural" or necessary results of general 
processes in the field of aid policies and aid adminis
tration. 

The study is therefore based on a wide range of primary 
sources; White Papers, internal NORAD-documents, 
the reconstruction of official allocations on a project 
basis from 1963 onwards, and a wide range of orga
nisational data and planning and evaluation documents 
about the different organisations. 

Comparative data 
The growth and strong position of non-governmental 
organisations in Norway seems often to have been con
ceived by people in the aid milieu as "necessary" or 
"historically natural". But merely by referring to 
France, Great Britain and Japan, we may show that 
alternative solutions exist. In 1988 the NGOs received 
0.3 per cent, 0.4 per cent and 0.7 per cent respectively 
from the official aid budgets of these countries, while in 
Switzerland this figure represented more than 17per 
cent of ordinary aid appropriations (OECD 1990:16). 
Generalisations build on the perception that "the state 
needs private aid organisations"; or that the growth of 
NGOs may be explained by general economic laws 
aboul the higher total costs of other ways of organising 
these activities, are not very useful when analysing a 
particular NGO scene. If we hope to understand the 

position and function of the field, general expressions 
of this kind are of little value. Developments must be 
placed in a concrete historical context, as an interplay 
between national tradition, history and different kinds 
of international influences. Likewise it is necessary to 
place and analyse the NGOs working in developing 
countries in an historical context. The NGO scene has 
generally been analysed in an ahistorical manner influ
enced by the "jargon of the present". 

NGOs have become increasingly popular international
ly during the past decade, when it comes to attracting 
research activity. In other OECD countries too, research 
on development aid tends to be kept separate from other 
forms of social science. Studies of NGOs have largely 
been limited to project assessments and evaluations of 
their role in development countries, at the micro level. 
Several evaluations with a broader scope have been 
carried out in recent years. The data are of varying 
quality, but where it is possible and fruitful, we have 
tried to make use of them as a basis for comparison 
between Norway and other donor countries. 

Special emphasis has been given to a comparison be
tween so-called "like-minded" countries, such as Swe
den, Denmark, the Netherlands and Canada, in a few 
selected areas. The objective of this comparison has 
been twofold: In Phase I the aim was to clarify the 
special features of the Norwegian organisational pat
tern; its history, its dilemmas and possibilities, by com
paring them to other countries' systems. In Phase II the 
aim has been to map how different donors organise their 
NGO support and how aid communities conceive of the 
role of the NGOs and the relation between NGOs and 
the donor state. 

Two types of data have been used: 1) Written sources 
on public financial and administrative systems within 
this sector. A number of sources have been used, such 
as government documents, evaluation reports and scien
tific articles. Comparative studies encounter serious 
problems of measurement, concerning both the validity 
and comparability of the data, not least since the field 
has been defined differently in the different countries. 
Our comparisons must therefore be seen as means to 
extract rough outlines. 2) In addition, a number of in
terviews in the above-mentioned countries have been 
undertaken (see Keen 1994). 

As described below, the study has also attempted to 
compare between NGOs working in different countries. 
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Based on a number of chosen criteria, Bangladesh, Eth
iopia, Nicaragua and Zimbabwe were chosen. They 
were selected because they are all very important coun
tries for Norwegian NGO assistance both in terms of the 
number of Norwegian NGOs working there and annual 
expenditures. In addition, NORAD has played different 
roles there regarding both Norwegian NGOs and na
tional NGOs, so that the countries bring forth the heter-
ogenety of the NGO channel. These countries were also 
selceted because of the different recent history of state/ 
society relations, with important impacts on the NGO 
scene. In Nicaragua the Sandinist government had a 
close contact with, and encouraged very pro-govern
ment NGOs to cooperate, with Northern NGOs. After 
the Sandinistas lost the elections, the former pro-gov
ernment NGOs became anti-government NGOs, at the 
same time as the present government has reduced the 
role of the state and supports establishment of NGOs 
but as social delivery agents in a society with a rolled-
back state. In Ethiopia the history of NGO-state rela
tions is very different. The emergencies in the Horn of 
Africa in the 1970s and 1980s created an influx of 
Northern NGOs, while the Mengistu government re
stricted the growth of national NGOs. The new govern
ment in Addis Ababa has encouraged the establishment 
of NGOs, on both religious and ethnic grounds, while 
attempting to tighten control of foreign NGOs. In Zim
babwe the NGO-government relations have generally 
been enimical, and most foreign and national NGOs 
attached to the aid channel have been pro-government 
NGOs. Lately, and partly as a result of the restructuring 
programme, this may be about to change. Bangladesh is 
a country in which NGOs are very visible in public life, 
and the past decade has witnessed a proliferation of 
national NGOs. In Bangladesh the conflicts between the 
state and the NGOs have not so much been related to 
political issues, as to questions of legitimacy and for
eign influence. The four countries selected thus provide 
different types of state-NGO relations at the same time 
as they provide different types of Norwegian NGO 
channels. The study has carried out country analyses of 
these four countries, has collected a wide variety of 
relevant written archival sources on both NORAD's and 
the NGOs' efforts there, and has had meetings with both 
Norwegian and local NGOs working in the countries. 

What should be the level of analysis? One level chosen 
was that of the Norwegian government, parliament and 
the national institutions that implemented official Nor
wegian policy on NGOs (including the Ministry of For
eign Affairs, The Ministry of Development Cooperation 

and NORAD). Our study includes both development 
aid - meaning long term assistance- and refugee aid as 
well as humanitarian aid. A close reading of all Reports 
to the Storting and parliamentary debates in this field 
has formed the basis for a reconstruction of the political 
developments and how policy changes have been justi
fied. These were then compared to the way state in
stitutions have carried out this policy. The policy and 
administrative guidelines for the various state units, the 
public coordination of policy and their relation to orga
nisations have been studied (especially by a reconstruct
ion of the history of NORAD guidelines and discus
sions at NORAD Board meetings). 

All organisations 
On the one hand, our objective was to present an all-
embracing description of the field and its history in 
Norway. One method may be called an extensive, quan
titative analysis. One study reconstructed in detail the 
state budget and its distribution of funds to the different 
NGOs over time; the number and types of projects 
supported by the state, the geographical location of the 
supported projects; their profile, etc. Especially for the 
years 1981, 1987, 1991 and 1993 in particular a great 
deal of data were collected and analysed. 

In addition, the study collected central, written docu
mentation material for 1988-1991 from all the 99 orga
nisations registered at the NGO Division in NORAD. 
We received information from 83 of these organisa
tions. Twelve organisations replied that there had been 
no aid activity in this period. Four organisations did not 
respond. For the 83 organisations, their objectives, total 
budget for developing countries, state support com
pared to own financing; project portfolio and the num
ber of employees working with developing countries 
were registered and analysed. The great majority of 
external and internal evaluation reports on different as
pects of impacts achievements of Norwegian NGOs 
were also collected and analysed. In Tvedt 1992 we 
presented a rather complete picture of this Norwegian 
scene. We found that information registered in different 
DAC overviews was inaccurate. In 1992 we sent a 
questionnaire to all Norwegian organisations about in
ternal organisational maters, like number of employees, 
number of volunteers, self-generated funds etc. (Ques
tionnaire C). 

Selected Norwegian organisations and areas 
Data have been collected at three levels: 
Ten organisations were selected on the basis of different 
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criteria (discussed in detail in the Phase I report); The 
Norwegian Church Aid, Norwegian People's Aid, Save 
the Children, Norwegian Federation of Trade Unions, 
Norwegian Missionary Society, Strømme Memorial 
Foundation, the Latin American Solidarity Groups of 
Norway, Norwegian Council for Southern Africa, Nor
wegian Association for the Blind and Partially Sighted 
and The Norwegian Association for the Disabled. The 
Norwegian Employer's Confederation (NHO) was orig
inally one of the selected organisations. They withdrew 
from the NORAD cooperative project at approximately 
the time of this evaluation, and we therefore decided 
that the inclusion of NHO in this study would be irrele
vant. These organisations were chosen because they 
belonged to different categories of Norwegian orga
nisations (see chapter V), and because they represented 
different working styles within the same categories. 

These organisations' annual reports, strategy docu
ments, evaluation reports, etc., from every year in the 
period 1981 to 1991 were collected and analysed (for a 
list of sources, see the final pages of this report). In 
addition a questionnaire was distributed to these 10 
organisations. (Questionnaire B, see Phase I report for 
details). 

In addition four organisations were selected in order to 
carry out comparative case studies (Norwegian Associ
ation for the Blind and Partially Sighted, Norwegian 
Missionary Society, the Latin American Solidarity 
Groups of Norway and Save the Children) to study: the 
learning ability of the organisations their administrative 
set-up and their financial arrangements. 

All organisations in four countries 
In order to gather empirical data on the NGO channel in 
the four countries a questionnaire was distributed to 
about 150 Norwegian and national organisations in the 
four countries (Questionnaire A, see appendix). Almost 
all relevant organisations replied and thus provided new 
empirical data on a wide range of relational issues and 
other information about 221 programmes in these four 
countries. The answers have to be interpreted in differ
ent ways according to their character, but in general the 
replies seem to be accurate and balanced, also because 
the respondents knew that the study team was in a 
position to check the correctness of the information 
given. 

The main approach has been to carry out archive studies 
and close readings of different kinds of written material, 
and to collect different kinds of written data: parlia
mentary documents as well as documents from NO
RAD and the organisations carry more weight as sourc
es to the history of this field than retrospect individual 
statements in individual interviews. This method was 
also chosen in order to achieve the greatest possible 
distance and independence from the different actors and 
special interests this field. A much used and less de
manding method in evaluation studies - interviews -
involves problems of memory, recollection, the wish to 
"gloss over" the past, or to "blacken" it, depending on 
the present position of the interviewee. Hundreds of 
interviews have, nevertheless, been carried out, in order 
to check/improve the interpretation of the written mate
rial, and to fill in the gaps in our analysis. 
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Recommendations 
On what basis can recommendations be made? It is of 
course possible (depending on ideology and values) to 
support or reject NGO assistance in general. The NGO 
channel has all the following functions: agent of priv
atization on a global scale; cultural imperialist per se; 
and a force which gives the impression that a lot of 
positive things are going on in changing power rela
tions, while nothing important is really achieved. In 
many cases they have also been a wasteful channel of 
delivery of social services, because they do not have the 
comparative advantages that the NGO myths give them. 

These recommendations take as one starting point that 
NGOs in development have all the above functions. On 
this basis, Some may, conclude: block the channel! 
Others will say: pour more money into the channel. But, 
as has also been shown, NGOs may have other func
tions as well, and not least, other potentials. Norwegian 
NGOs have helped to save thousands, perhaps millions 
of lives during the years, they have managed to mobilise 
the Norwegian people in showing empathy and solidar
ity with people on other continents whom they do not 
know and will never meet and they have established 
zones of communication and built communities of in
terests that differ from relations created by states and 
firms. Here the official aims and official policies are 
taken as a starting point. Have these policies and guide
lines been conducive, counterproductive or self-contra
dictory in achieving their stated aims, and have the 
stated aims and policies been clear, consistent and in 
line with overall declared intentions? 

The recommendations relate to three different levels. 
The most fundamental level deals with more general 
and abstract issues such as policy, strategies, definition
al issues etc. The second level deals with issues of 
importance for how the state administers the NGO 
channel. The third level deals with the NGOs them
selves. 

A. Recommendations related to overall policy 
issues 
1. Change of justification. The state and the NGOs 
should change the justification of the NGO channel. 
Whether the present proportion of funds channelled 
through NGOs (about 25 per cent) is appropriate, this 
study could not tell. It has, however, shown that the use 
of the channel, legitimized by arguments about general 

"comparative advantages", is untenable because the 
NGOs are too diverse, their relation to states and recip
ients so different, their competence and cost-effective
ness so varying and their power generally so modest. 
The "old" legitimation should be "cut down" to more 
realistic proportions (the study did show that some 
NGOs - in certain contexts - may exhibit some of their 
hailed qualities), and be supplemented by a new justifi
cation that bases itself upon what is their one common 
characteristic: i.e., that they do not formally belong to 
the state system. 

- This alternative justification for the NGO channel 
should focus on the following points (this is discussed 
further in chapter V): a) expanding the "community of 
interest", i.e. Norwegian NGOs should seek internation
al networks and national NGOs with common interests 
so as to forward their specific values; b) establishing 
and broadening zones of cross-cultural communication 
where relations should aim at more equity and dialogue 
than is normally the case in other international arenas. 
The NGOs (both Norwegian and others) may play an 
important role in educating Norwegians and people in 
other countries in the value of pluralism and the plural
ity of morally acceptable value hierarchies; c) the 
NGOs should play a more important role in mobilising 
people for solidarity and concern, by organising the 
"good act" but without reproducing stereotyped images 
of "the other"; d) the NGOs may play a more important 
and useful role if they focus on exporting a particular 
type of expertise to where it is asked for, rather than to 
continue as Jacks-of-all-trades in the development aid 
business. 

From one point of view this justification is more real
istic, since it is based on their formal "nongovernmen-
tality". On the other hand it is more "idealistic", in the 
sense that it pay more attention to the NGOs' value 
orientations. The NGOs and their leaders will have to 
address a prevailing dilemma with more direction: Is 
their mission to expand as producers of social services 
or as contractors for state policies (which might gradu
ally sharpen the already stiff competition for market 
shares, i.e. money from the state), or are they in the 
business primarily to promote some values and achieve 
development results that "only" they can deliver? 

This also implies making some concrete 
decisions: 
- The new NORAD-guidelines for support to NGOs, 
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issued in September 1994, should be withdrawn or re
formulated on important points. Although in many re
gards it represents an improvement, it repeats some of 
the NGO myths and dogmas, while the description of 
their tasks do not include some of the most important 
challenges of the NGOs in the 1990s. They serve the 
function of making the channel less intelligible, and 
may distort the ability to formulate the role of NGOs in 
aid and the ability to put forward a strategy for their 
work. 
- The NGO actors should propose that the official de
scription of their capacities, potentials and drawbacks 
are more balanced. The funding institutions and the 
NGOs should have a policy for bringing the NGO im
age down to more real proportions (as an immediate 
measure NGOs should "forbid" their spokesmen to say 
absolutely absurd things like: "we reach always the 
most needy"!). 

2. A clear policy framework for NGO assistance has not 
yet, after 30 years, been formulated. To do so should be 
a priority. The policy framework as formulated in the 
Report to the Storting No. 51 (1991-92) should be 
replaced by a strategy which is more specific on the 
importance and role of NGOs, which emphasises the 
need for country-specific analysis and which makes a 
more realistic assessment of their potential contribution 
to development and democracy. 

Previous policies did not address present global devel
opment processes, such as the religious revival, the 
ideological and political challenges to the legitimacy of 
the state, the new trend (also in Norway) to make aid 
explicitly a part of the donor state's foreign policy and 
economic policy etc. The strategy discussions at present 
under way in NORAD should be continued and may be 
built upon, but must be broadened in order to encom
pass these fundamental changes affecting these histor
ically new international frameworks of the NGO chan
nel. 

- Country strategies should be formulated by the Minis
try of Foreign Affairs. These ought to include analyses 
of the relation between the state and the society and the 
potential role of different types of organisations. Past 
and present country strategies have generally been very 
superficial and have not even attempted to include anal
yses of this kind. This has led to ad hoc policies and an 
actual profile of Norwegian NGO assistance which is 
not in line with official aims. 

- In this work it is important that the Storting, MFA, 
NORAD and other actors within the channel consider 
what the Norwegian attitude should be to the "new 
paradigm" regarding the role of NGOs in development. 
Globally, there is a fight for the ideological hegemony 
of the fast-growing NGO channel. A clear attitude 
would enhance the potential influence of Norwegian 
actors in international debates on NGOs in aid. This 
standpoint should consciously and openly relate to the 
Scandinavian or Norwegian "model" of close cooper
ation between state and organisations. The point is not 
to formulate a blueprint of this model, but to draw up a 
strategy which is based on and related to national and 
international experience. Despite its unique history in 
this field, Norway has had no political-ideological voice 
of its own which has helped to reduce the pluralism 
within the channel. 

3. The strategy for linking emergency aid and devel
opment aid is not very sophisticated, and needs to be 
paid more attention, because of the growing number of 
what has been called "complex emergencies" and be
cause of problems inherent in the developmentalism 
that has influenced Norwegian aid thinking. Report to 
the Storting No. 51 (1991-92) declared that emergency 
aid should be more closely linked to development assist
ance, and that long-term development was most impor
tant. Emergency aid has become the most dominant 
activity for the NGO channel, in spite of all policy 
declarations. If present funding trends continue this de
velopment will be strengthened. This also counteracts 
what governments in many developing countries say is 
most important. This development is furthered by pre
sent administrative set-ups. It fundamentally reflects 
conceptual problems in grasping the new developments, 
and influence from new Norwegian foreign policy strat
egies, which are not yet integrated in national policy for 
the NGOs in such situations. NORAD thinks it has a 
clear development strategy. The MFA thinks it has a 
clear emergency strategy. The problem, especially from 
NORAD's point of view, is the area between. It makes 
little sense to have a "clear" development strategy and a 
"clear" emergency strategy, since what is needed in 
many cases is a strategy that regards both elements as 
part of a development process. To develop a clear pol
icy for this complex field will also improve the adminis
trative system and be cost-effective, because it will 
make it possible to use funds more rational ly and effi
cient. 
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4. The experience of MFA in using NGOs as contrac
tors in foreign policy initiatives should be assessed. 
A very important and far-reaching reorientation of Nor
wegian NGO aid and Norwegian foreign policy has 
taken place during the last few years. This policy need 
to be discussed and analysed by the Government, Par
liament and the MFA, based on experiences to date. 

5. In order to develop a clear strategy it is important to 
improve our understanding of what the NGO channel is 
and what it contains. 
- One way of doing this is for MFA, NORAD and the 
organisations to refine present definitions of the NGO 
and try to agree on a term and definition of what an 
NGO I" voluntary organisation" is, which is broad and 
at the same time not value-exclusive. Implicit defini
tions or ideas about what an NGO is, lie at the heart of 
the NGO myths. To the extent that Norwegian actors 
have ambitions to play any role internationally, it is also 
important to have a clear idea about what one is talking 
about (especially since there is both widespread confu
sion and struggle for ideological hegemony). 

- The term "private organisations" should he replaced 
by the term "frivillig" or "voluntary" organisations in 
Norway. This is due to national traditions, actual char
acteristics (they are not very private but most of them 
have some voluntary inputs), and it reflects better what 
the state and the organisations are concerned with and 
should be more concerned with (autonomy, identity, 
mission, roots in society, etc.). 

- NORAD should also consciously develop different 
classification systems that fit their different demands, 
both in a Norwegian context and within the different 
countries. Developing such categorizations and dis
cussing them within the aid system could be a very 
efficient instrument in clarifying strategies, because this 
would help both donors, NGOs and governments to 
decide what they expect from the channel. The NO-
RAD/NGO representations in the different countries 
should be asked to develop such a classification system 
within a definite time limit, as a means of stimulating 
knowledge-gathering and reflection on the organisa
tional landscape they have impacted, and which they 
wish to influence in the future. 

6. Guidelines for how NGOs should relate to state pol
icies are unclear and contradictory. The present "rules" 
arc not coherently adapted to present day conflicts and 
tensions. 

- The Storting should discuss the neutrality paragraph 
again on the basin of experiences during the 30 years of 
NGO assistance. NORAD should withdraw its new reg
ulations which have changed the neutrality paragraph. 
In a context in which NGOs increasingly become actors 
in political, cultural and ethnic conflicts, and the focus 
on religion and civilization as part of the "aid project" 
becomes more important, it is necessary to assess 
whether past and present guidelines are sufficient. 

- The question of the relation between mission activ
ities and aid should be reopened. Since the NGO 
channel was established, the question of relations 
between civilizations, religions and cultures has be
come gradually more important in peoples perception 
of NGOs. The question of cross-cultural communi
cation is a challenge that NGOs face to a larger extent 
in the 1990s, than when aid and development were 
regarded as a rather easy, unilinear process. Both the 
mission organisations and the state should initiate 
studies about experiences and challenges inherent in 
this relationship. The role of Christian missions as 
part of the state's public NGO channel will become a 
core issue if religious contradictions become more 
important internationally. At the present time, the 
state has no well-reflected policy on the issue. 

B. Recommendations related to administrative 
issues in the state bureaucracy: 

I. There is a need for better national coordination of 
NGO support, especially between support for devel
opment and emergency/human rights. 
Experience shows that present policies are inefficient in 
terms of resource utilization, and that they create prob
lems for the organisations and between the organisa
tions and their partners. 

An assessment of the administrative set-up must be seen 
in a longer time perspective. Twenty years from now, if 
support continues on the same level, about NOK 25 
billion will have been channelled through NGOs, in 
addition to the more than NOK 15 billion that will have 
been given by the Norwegian people as private gifts. 
Should a practice continue whereby NORAD will give 
about NOK 10 billion and the Foreign Ministry perhaps 
some more in the next two decades, to the same orga
nisations, for related tasks, but without institutionalized 
coordination? 
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The existing system was set up at a time when emergen
cy aid was marginal and developmentalism was the 
dominant ideology. Its institutionalization is based on a 
concept of development and emergencies that has its 
roots in the developmentalist ideology of the 1960s and 
1970s. It does not reflect or cater for global changes in 
the development project and the rising incidence of 
complex emergency situations. 

- As long as the present administrative set-up continues 
the declared aim of development aid as the most impor
tant field for the NGOs will not easily be reached. 
Within present structures it will also be more difficult to 
channel more emergency aid to local NGOs in different 
countries, as would become natural if the policy of 
"recipient responsibility" and "partnership" is further 
developed in the years to come. 

- If NGOs are to work in development on a long-term 
basis, this would require that the funds that they are 
given, are given to a greater extent under similar formal 
and administrative conditions and better coordinated. 
At present, MFA in reality also makes big allocations 
for development aid, without having built up an appara
tus which can handle it. 

-The present administrative set-up also affects the rath
er peripheral role of NGO issues in country strategies, 
in spite of their importance in terms of money and 
personnel. There are two options: 
a) Administratively, this problem can be reduced by 

dissolving the NGO Division and giving the Re
gional Departments in NORAD, Oslo, the respon
sibility for NGO support. From one "NORAD-in-
ternal" perspective this may look convenient, but it 
presupposes that Norwegian NGOs can be coor
dinated with Norwegian state policy in different 
countries, and that all NGO support to countries 
where NORAD has no country programs should be 
marginalized or, over time, terminated. It would 
also enlarge the gulf between emergency/human 
rights support and long-term development aid. This 
solution would therefore have important draw
backs. 

b) A bigger NGO Division under NORAD could be 
established. If so, it should possess more authority 
and leverage vis-å-vis the different NORAD De
partments and should have the competence and ca
pacity to play a leading and efficient role in Nor
way, and to strengthen their potential to influence 

the international debate on NGOs. This arrange
ment must pay heed to Norwegian experience and 
might also be based on a close analysis of the 
Swedish administrative set-up, which resembles 
this proposition. It should also facilitate better coor
dination of development and emergency aid, and 
reduce the incentive and potentials for exploiting 
NGOs for more short term foreign policy interests. 
In practice this would also imply that NORAD will 
take over more of the responsibility for emergency 
aid. 

- Proposal b) above may find justification in the fact 
that we are experiencing, not necessarily an associ-
ational revolution as some argue, but at least important 
social and political processes within which the NGO aid 
channel is playing an important role. In this context 
NGO policies should be an important task in Norwe
gian foreign policy and aid policy. Norway may have a 
role to play internationally in this field, due to a combi
nation of several factors; its non-colonial past, its 
smallness, its lack of strategic interests, and the avail
ability of funds and experienced organisations. It may 
also find justification in the discussion of the relation 
between complex emergencies and development. More
over, if the main thrust of the channel is not to be the 
provision of more or less efficient instruments in a 
service delivery context, but to establish other forms of 
partnership and networks in development, then such a 
bigger division may become useful. 

II. NORAD should consider gradually terminating its 
support for local NGOs, because of foreign policy con
siderations and problems related to power structures, 
sustainability and organisational cultures. The study has 
shown that NORAD has carried out this task in an 
unsatisfactory manner. However, NORAD Oslo and 
some of the Country Offices have given the task - at 
least occasionally - the attention it deserves. The argu
ment here is that even if NORAD manages to improve 
its policy (within the existing structural limitations), 
there are structural relations pertaining to power and 
organisational culture between an embassy and a local 
organisation which would make proper "institution 
building" and equal "partnership" difficult to achieve. If 
the aim is to use the local organisations for specific 
political purposes, which is an idea that goes against 
Norwegian traditional relationships with these coun
tries, then this should be the task of the Foreign Minis
try rather than NORAD. 
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— A certain portion of the funds should be channelled 
through Norwegian NGOs, because these organisations 
are in a better position to support institution building, 
establish long-term relations, and create global net
works outside existing state and multilateral institu
tions. The Norwegian state is in a better position to 
implement such an NGO policy than most other donor 
nations, since Norway has few economic, strategic or 
political interests in most of the countriesin which NO
RAD has an office. The point is not that experience 
shows that Norwegian NGOs are good, or better than 
NORAD, at institution building and long-term part
nership. The argument is rather that due to structural 
mechanisms and relations, the Norwegian NGOs have 
potentials that NORAD, as a foreign state institution, 
can never realise. 

- A certain portion of the funds should be channelled 
through the national recipient governments to local 
NGOs, working in agreement with the government. 
This does not imply that NORAD should only support 
government-friendly "gap-filling" organisations, but 
that it should put forth specific ideas and proposals in 
negotiations with governments about what kind of 
NGOs should be supported in this way. By channelling 
some of its resources in this manner, NORAD may help 
to strengthen the accountability of governments, reduce 
those unproductive tensions between organisations and 
governments that are linked to the question of foreign 
interference and improve the efficiency in resource util
isation. This policy must, of course, also vary from 
country to country, since it in some countries would 
have a negative effect on the society and might also 
seriously weaken strong and popular, but oppositional 
NGOs. 

- This policy must be country specific: In some coun
tries (like Tanzania and Zambia), there are very few 
Norwegian NGOs that can take over NORADs present 
commitments. In Bangladesh the Norwegian NGOs are 
unable to take on much more than what they already 
have etc. The point is not that the policy should or could 
be changed overnight, but that the direction and strategy 
should be altered, while the implementation of this shift 
should be pragmatic and gradual. 

— / / and when the Norwegian government wants to 
support some local NGOs because of specific political 
reasons (human rights issues, advocacy etc.) this should 
not be the responsibility of the local NORAD NGO 
officer, but should be handled by the Ministry of For

eign Affairs. These are issues of possible important 
diplomatic consequences. Therefore such decisions 
should be made on this basis, although in practice also 
in the future in some countries it must be handled by 
NORAD due to capacity and administrative factors. 

Ill) NORAD should not reduce the relative position of 
Norwegian NGOs as receivers of funds. NORAD is one 
of the few donors that give support directly to local 
NGOs and to international NGOs. NORAD should con
tinue to support international NGOs, if they are asked to 
provide the same reports, financial statements, project 
proposals etc. as Norwegian NGOs. NORAD should 
also continue to support local NGOs but in different 
ways than what has been done in the past (see above). 
Norwegian NGOs have, however, a special importance 
- and their importance should not only be seen in a 
"development perspective". They provide also impor
tant links with and face-to-face relations between the 
Norwegian society and non-European countries. Their 
role as transmitters of funds to local NGOs however, 
should be strengthened, both in development aid and 
complex emergency situations. This development must 
match local capacities. On the other hand, the "absorp
tion capacity" of the Norwegian channel has in general 
been reached - at least for some years to come. Some 
NGOs have already become to resemble mini-NORADs 
in important aspects. 

IV. The state should continue to mobilize a broader 
selection of Norwegian organisations into this channel, 
defined as a social and cultural network. This should be 
based on their need for international contacts, learning 
requirements and their special competences that could 
be transferred to other countries. To close the door to 
new organisations in general because there are no more 
professional development NGOs is unreasonable and is 
based on ideas about the role of NGOs that belongs to a 
time when NGOs should be operational NGOs. Some of 
these "new" organisations may be very professional in a 
"community of interests" perspective, as exporters of 
special expertise or as organisations that can anchor this 
work and cross-cultural communication in more sec
tions of Norwegian society. NORAD has already 
helped to create a strong involvement of NGOs in aid. 
In the future they should expand this activity to create 
an even broader involvement in aid and "cross-cultural" 
communication. 

- The state should be aware of the fact that a very small 
minority of Norwegian NGOs take up to 70 per cent of 
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total official funds. This monopoly trend has come fur
ther here than in other areas where NGOs work for 
ministries in Norway. The problem is not that some 
good organisations get money other organisations could 
have handled better, but that some big organisations are 
given more money than they themselves can handle. 

IV. NORAD should initiate relevant studies of state/ 
society relations in cooperating countries. As a follow 
up of its support to the compilation of NGO directories 
in several countries NORAD should initiate and sup
port studies/research projects (how it should be orga
nised should be based on the context) on the history of 
the NGO system in different countries, how it relates to 
the third sector in the society (if there is any), its con
flicts and links with the apparatus of state etc. Such 
studies may be an important element in these countries' 
self-understanding, and will of course assist NORAD 
and other donors in their local NGO policy (see below). 

V. NORAD should maintain its policy of strengthening 
NGOs' autonomy and identity. For example: NORAD 
should maintain the prevailing 80 to 20 per cent ratio of 
government to NGO shares of total project costs. This is 
important to reduce dependence and strengthen orga
nisational autonomy. The aim should be to gradually 
increase the ratio of the NGOs but at the same time 
implement this policy with pragmatism and care. How 
far it is possible to go in this direction also depends on 
the general political situation in Norway, the status of 
the NGO community, the general concern for third 
world matters, etc. This policy should not become an 
end in itself but should be regarded as a means to 
achieving autonomous NGOs with their own value ori
entations. - NORAD should consider its present admin
istrative system vis-å-vis Norwegian NGOs as suffi
ciently developed, and rather be aware of possible unin
tended consequences for the organisations' activity pro
file and on the character of the NGOs that they will tend 
to create over time. 

VI. State institutions should be more careful than they 
have been to use the NGO channel as a channel for 
excess funds or for funds that need to be spent quickly. 
There are quite a few cases in which the state (NORAD 
and especially the MFA) has "begged" the organisa
tions to take on projects that they - at least sometimes -
have been reluctant to take on. Such projects may of 
course be very relevant, but they may also be detri
mental to relationships that the organisations have built 
up over the years. It may always look nice in a Norwe

gian political budgetary context, but it may smell ter
rible in a development aid context, on the ground, 
where people are running around trying to spend 
enough money on things that have not been planned. 
The state should instead tell the Norwegian tax-payer 
that in order to spend money for development wisely it 
is better to wait for the right moment and the right 
project than to rush and "throw" money on NGOs or 
projects. 

C. Recommendations related to the Norwegian 
NGOS 
i). More Norwegian NGOs should formulate strategy 
documents for the decade(s) to come. These should 
include careful assessments of their relation to Norwe
gian national institutions and to institutions in the recip
ient countries. They should include an identification of 
partners and should state how these partnerships can 
gradually become more equal and reciprocal. They 
should also include an assessment of their particular 
strengths, and develop a policy for knowledge and staff 
development accordingly. They should include analy
ses of how the organisation can be even better geared 
towards cooperation with groups with common inter
ests or towards problem-solving for the poor and op
pressed, rather than being too much affected, by and too 
much dependent on, media coverage at home. Some 
NGOs should also clarify to what extent their mission is 
to become a big professional development aid firm, 
and/or to what extent the organisations should be built 
upon shared values. 

- A starting point should be that lack of clear ideas and 
strategies will increase coordination problems in devel
oping countries. Thousands of international NGOs in 
search of projects or implementing "Jack of all trades" 
projects may be very inefficient development policy. 

- Another starting point should be: What should be 
most important: focus on shared values or focus on the 
maximization of funds? Should the NGOs look for big 
projects they can start or fund, or should they look for 
important gaps in ongoing processes, which they may 
stimulate with smaller amounts of money but with more 
expertise? NGOs will also in the future be involved in 
very different types of projects. There will be cases in 
which large-scale implementation of social service de
livery will still be most appropriate. The individual 
NGO should decide in what direction it wants to go in 
these issues. 
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ii) The Norwegian NGOs involved in emergency assist
ance should consider how to develop an organisation 
and a policy that can cope with the complex emergency 
situations which seem to become more and more com
mon in many developing countries. They should be 
aware that the comparatively easy availability of funds 
from the Foreign Ministry may change the organisa
tions' profile without being planned or intended. They 
should pay heed to experiences that show that isolated 
emergency initiatives may have devastating effects in 
the long run. Rather than separating development from 
emergency, as two different processes, they should de
velop personnel, knowledge and administration that are 
able to cope with these as different aspects of the same 
development situation. Because of the public funding 
situation in Norway, many large NGOs are heading in 
the opposite direction. This requires discussion on the 
role of neutrality, advocacy etc., which the different 
organisations should solve in a way that fits their agen
das. 

iii) The organisations should continue to assess the 
relationship between engagements, activities and aims 
on the one side and the need for adequate knowledge 
and competence on the other side. NGO staffs are grow
ing in Norway and abroad, especially in some important 
humanitarian organisations, due to emergency work. 
There is an obvious lack of knowledge in the orga
nisations, especially regarding macro-issues like histo
ry, economy etc., and how the organisations may relate 
to ideological trends. Turnover of staff, rapid growth in 
some organisations and their set-ups, make it important 
for the organisations to manage this dilemma. Orga
nisations should consider establishing their own "de
velopment aid school", or a kind of permanent "semi
nar" or more systematically attach themselves to NO
RAD's programme for staff development (Bistandssko
len). This is especially important if NGOs reorient their 
activity towards "community of interests", "partner
ship" and "dialogue". Then they will need to be educat
ed not only in the history and role of developing coun
tries, but in their own values, Norwegian history, the 
"Scandinavian" model, etc. 

iv) NGOs have lately focused more on supporting orga
nisational and institutional processes, which aim at 
building up institutional strength and capacity in the 
non-governmental sector. This development should be 
strengthened and continued - because it reflects global 
processes of change. 

- In order to increase "equity" and "reciprocity" in this 
process, they should search for people/organisations 
with whom they have a "community of interests". This 
will imply the export of Norwegian models for orga
nizing societies, which may be more productive than 
export of unclear donor paternalism, covered in rhetoric 
about "universal" ideas of popular participation, etc. 
This means trade unions mixing with trade unions, 
churches with churches, women groups with women's 
groups, Redd Barna with Redd Barna groups, etc. (over 
time). 

- Finding such partners solves fewer problems than 
organisations tend to believe (or at least like to tell). 
When NCA finds a church partner, that does not mean 
that NCA finds either a good or an honest partner. 
Proper analysis and understanding of the organisations 
should be a prerequisite for funding, to avoid what has 
sometimes been the case: the joy of finding a partner — 
at a seminar, etc., has overshadowed the need for as
sessing its capacities and character. 

- NGOs should on the one hand, treat these partners as 
they themselves are treated by NORAD; i.e. as demand
ing reports, audit statements etc. There are too many 
examples where "good-hearted" NGO support has -
understandably - created corruption and embezzlement, 
and thus weakened the standing of the NGO community 
in the country as a whole. On the other hand the Norwe
gian NGO should allow the cooperating organisations 
to treat them with the same necessary openness. In 
practice this will never happen. But it should be an aim. 
Very often, Norwegian NGOs in discussion with their 
partners defend reduction in support by alluding to lack 
of or reduction in funds from the Norwegian state or in 
their private donations. This is often not true, and over 
time will erode their credibility. Partnership requires -
at least this kind of partnership relating to such issues -
that policy disagreements and project disagreements are 
spelled out. 

v) The Norwegian NGOs should continue the ongoing 
debate on autonomy and identity. In practice this can be 
done by building up links with international NGO net
works and local and regional NGOs in order to create 
zones of cross-cultural communication with more equi
ty and reciprocity than is the case in other international 
networks and institutions. They should build on what is 
a real comparative asset, but an asset which gives op
portunities that have not been sufficiently grasped: Nor
wegian NGOs are considered as "do-gooders" interna-
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tionally and organisers of altruism in Norway, and are 
supported by a state that has less dominant interests and 
more credibility than most other states, when it comes 
to aid as an altruistic, solidarity project. 

vi). Organisations that are implementing organisations 
should consider how their activities can gradually be 
changed to some form of partnership, either with local 
organisations or with international networks. Political 
global developments will make the above type of project 
more difficult to undertake in the future in most coun
tries. 

vii). Norwegian NGOs should critically assess their 
information activities in Norway. It has long been a 
conventional wisdom that nation infowork has been an 
important factor behind Norwegian attitudes to aid. 
This view cannot be substantiated. Polls indicate that 
the NGOs themselves have not managed to reach the 
population at large. There can be no doubt that much 
information is producing images of "the other" that 
distorts the build up of equity and partnership in the 
long run, since they are images created in order to 

mobilise financial support rather than understanding. 
On the other hand; a number of NGOs have produced 
leaflets and booklets that challenge dominant attitudes. 
The NGOs should ask themselves: If the present prac
tice continues, what will we have taught the Norwegian 
people 20 years from now? A policy which is based on 
manipulation or instant media successes erodes the le
gitimacy of the channel in the long run, and even more 
important, the NGOs will have been an important psy
chological-cultural force that hinders equitable rela
tions, and creates stereotypes rather than knowledge. 

viii) The NGOs should strengthen their systems of qual
ity control. Evaluations have often been nothing less 
than a costly ritual, and generally very narrowly fo
cused, and often carried out by people who have had a 
stake in the project themselves. If the NGOs are to 
improve their development work, and if they are to 
improve their role in different networks, in cross-cultur
al communication and in information work in Norway, 
it is of vital importance to initiate broad and critical 
assessments of their work. 





Chapter I 
A description of the NGO landscape 

The knowledge about the NGO channel and the orga
nisations it comprises, as well as the organisations' 
knowledge about each others' working principles and 
experiences as channels for the authorities, has been 
superficial and scanty both in donor countries and in 
developing countries. In reports to the Parliament in 
Norway, the sector has generally been underrepresented 
due to lack of overall perspective, as well as coor
dination problems between state institutions. In other 
countries, the sector may be overrepresented either to 
attract donor funds or to dramatize foreign influence 
through NGOs. A number of organisations in Norway 
(and also local NGOs in developing countries) have, to 
a certain extent, guarded their "secrets" and positions in 
relation to the state and donors as a result of their 
becoming competitors in an aid market, while other 
NGOs, mostly in developing countries, have been 
forced to protect themselves against state suppression. 
This chapter will describe and analyse the NGO scene 
in Norway and four developing countries. 

The NGO sector in Norway 
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Main findings: For the present purpose the development of 
Norwegian NGOs in aid can be separated into four distinct 
phases (for a more detailed and empirical description of 
the sector's history, see Tvedt 1992); a missionare phase 
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(1860 to 1960s) where the focus was on diacony and the 
work had no or little financial public support and then 
three phases all related to NGO/government relations, an 
establishment phase (1963 to 1978), an expansion phase 
(1978-1992) and a consoUdation phase (1992- )> Since; 
1992 the number of organisations has slightly decreased, 
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and during the last years very few new organisations have 
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Although the government has played a very central role 
in modern Norwegian welfare state history (the concept 
of "the Scandinavian model" catches these character
istics),2 the voluntary sector has been rather strong.3 It 
has been said that especially the Scandinavian social 
democratic model provided social welfare with "no ide
ological space for voluntary organisation" (Lorentzen 
1989:11). In the case of development aid, the growth in 

official aid has definitely not made the voluntary orga
nisations redundant (See Tvedt 1992).4 On the contrary, 
the substantial growth in official ODA has led to an 
even stronger growth in government-support to NGOs 
and their ideological space has been enlarged (see for 
example Reports to the Parliament on development 
aid.) 

What needs explanation is the emergence of this rather 
large sector within the field and the very significant 
growth in NGO activities from 1963 to 1993. Readers 
from developing countries should note that seen from a 
national, Norwegian point of view and in a wider time 
perspective, the activity from 1962 to 1992 was a pio
neering period; it was a period when Norwegian orga
nisations started their work for development in other 
countries and they also became crucial in informing 
Nowegians about the third world. A study of the activ
ities of NGOs in Norway is consequently relevant, not 
only to the state's foreign policy and the aid policy of 
the organisations themselves; it also involves describ
ing a main channel through which the reality of "the 
others" is filtered. 

Studies of NGOs role in development that disregard the 
international character of this social system, the impor
tance of national traditions and particular political de
velopments between organisations and the state and 
among the organisations themselves, and that instead 
focus narrowly on project achievements or "impact as
sessment" will be unable to understand the role and 
potential of particular NGOs and NGO communities. 

NGO growth 
Norwegian missions had since the middle of the last 
century been working in countries like Madagascar, 
South Africa and China. Their aim was of course to 
spread the Gospel, and as part of their strategy they 
established hospitals, schools etc., supported financially 
by their congregations in Norway. Before 1963, 20 or
ganisations worked in developing countries using their 
own funds only. In 1963 the state for the first time 
channelled money through what the Storting called 
"private organisations". Seven Norwegian organisa
tions got a total support of NOK 3 million for seven 
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projects. The Reports to the Parliament in the 1960s and 
1970s argued that the NGOs should be mobilized to 
take part in development aid. From the very beginning it 
was underlined that the organisations should take care 
to maintain their independence.5 The establishment of 
the NGO Division (a direct English translation would 
be the "Office for private organisations") in 1978 made 
it clear that the state aimed at institutionalising the sup
port of Norwegian NGOs. In that year NORAD sup
ported 34 Norwegian organisations, and the total budget 
for NGOs was a little less than NOK 50 mill. This was 4 
per cent of Norwegian bilateral aid. At the same time 
policy and guidelines for the NGO field were funda
mentally revised (1977 and 1979): The establishment 
phase was over. 

During the next decade the support "exploded". NO
RADs support to NGOs grew rapidly year by year from 
1980. In 1981, NORAD supported 70 organisations 
with NOK 80 millions. In 1982 NORAD allocated an 
extra NOK 64 million. New guidelines were put forth 
where NORAD directly could support local NGOs in 
Norway's main cooperating countries and international 
organisations. "Frame agreements" with the largest 
Norwegian NGOs, (rotational for 3 years) were also 
initiated at this time. By 1991, 134 Norwegian orga
nisations, many hundred "local" organisations and be
tween 20 and 30 international NGOs working in about 
100 countries were supported by the Norwegian gov
ernment with about NOK 1,2 billion. While the NGOs 
share of the total aid budget averaged 7,2 per cent for 
the whole period from 1963 to 1981, it was increased 
during the 1980s to 25 per cent of the total bilateral aid 
in the early 1990s. About 43 "new" organisations start
ed work in developing countries in this decade. The 
relationship between the state and the organisations was 
during this period not only broadened in scope, but it 
also became more routinised and bureaucratised. Dif
ferent governments formulated a number of new guide
lines, defining them as both operators for and partners 
with the state. During the same period many organisa
tions took on commissioned work for both the Foreign 
Ministry and NORAD, especially in relief and emer
gency and in specific programs such as AIDS, the Sahel 
program etc. Not only had the size of the channel in
creased, but some organisations now also carried out 
projects that were 100 per cent financed by the state. A 
logical outcome of this development was that the orga
nisations, or at least some of them, at the end of this 
period had become what can be called nonprofits for 
hire. 

In 1992 a consolidation phase was initiated. The For
eign Ministry launched a major review of past experi
ences and NORAD broadened their reappraisal of past 
NGO policies. Many organisations felt that time had 
come to reassess their profile and working methods. 
Although the support to the NGO-sector is still on the 
increase, the growth in budgets and official transfers 
have flattened out. Few new organisations are entering 
the field. The state is aiming at professionalizing the 
organisations, partly by stream-lining their administra
tive governance and partly by stressing the need for the 
organisations to maintain and strengthen their autono
my and identity. At the same time there has been a 
growing pressure for coordination between NORAD 
and the Norwegian NGOs, and an alignment in policies 
and geographical areas between the state and the NGOs. 
The organisations on their side discuss (to organise) a 
lobbying organisation for voluntary activities within the 
aid sector. Clearly, the NGOs and the NGO/state rela
tionship are at a crossroads now.6 

The growth of NGOs has not been based on experience 
as to their development role. The introduction of NGOs 
into the field and the growth of the sector were effectu
ated by conscious government decisions. In the early 
1960s - when government-to-government aid was un
disputed as the main and best form of aid - they were 
invited to the arena by the state: they should cooperate 
in government programs and preferably carry out their 
own projects, but more important; their main task was 
to help broaden the support for development aid in 
Norway in general. The state deliberately involved the 
organisations to achieve a broader aim: the "internation
alization" of Norwegian society.7 During the late 1970s 
and early 1980s the state and NORAD deliberately gave 
a number of offers which the organisations "could not 
refuse", by reducing the demands for own contribution 
and by increasing the financial support to administra
tion and management. The initiative was in the hands of 
the government and the state, and only gradually the 
organisations acquired enough political leverage to ex
ert considerable influence on parliamentarians and the 
aid administration on policy issues and in defining their 
"space" within the overall ODA. Public pipeline prob
lems (the spending imperative) coupled with rapid 
growth in emergency budgets, the need for legitimation 
of and information about aid in Norway, the political 
demand for alternative channels to sensitive areas and 
groups (Frelimo, ANC, Palestine etc.) and the govern
ment decision to launch aid programs to countries af
fected by the SAHEL drought outside the traditional 
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areas of Noi^vegian bilateral aid, required alternative 
channels. The use of the NGO channel was a convenient 
administrative and political solution for the government 
- and a solution that would be welcomed by influential 
NGOs. In some cases the original junior partner played 
the tune, invading "niches" which NORAD had not 
planned, because of political and ideological alliances 
between organisations and politicians. 

In 1984-85 the Conservative-Christian government for
mulated a basic need strategy which made NGOs a 
central actor in policy implementation (Report to the 
Parliament no. 36, 1984-84). The government argued 
that it was important to reach the poorest among the 
poor and the most vulnerable groups, if necessary by 
bypassing state structures in the recipient country. The 
organisations were propagated as an alternative by the 
state itself, especially with regard to their flexibility, 
and their ability to pursue a grass-root oriented policy 
etc.* 

The growth of this sector in Norway cannot be ex
plained by the failure of the state due to its hiearchical 
structure, bureaucracy etc. Rather it reflects the com
bined effect of state success in inviting and mobilising 
Norwegian voluntary organisations to broaden their 
work to include development aid (for example Norwe
gian Confederation of Sports, Norwegian Housewives 
Association, Norwegian Union of Teachers) and in 
changing what originally were solidarity organisations 
into service providers for official Norwegian aid on the 
one hand, and the existence of ideological and political 
diversity in society on the other. Many of the different 
NGOs represent not social strata in an economic sense 
or consumer interests, but groups with different and 
competing political and ideological values, i.e. what can 
explain their differences arc more linked to ideological 
agendas than social diversity and consumer positions in 
Norway. 

Because the Norwegian state has had few and not very 
important political and strategic interests in the devel
oping world, and because the Norwegian business com
munity has had relatively few economic interests in the 
same countries, development aid has since its start in 
the 1950s been a field reserved for the "good-hearted", 
altruistic and mission-oriented Norway. This character 
of the public support has influenced the ideology and 
self-understanding of the NGOs about their role and 
mission. 

In Norway popular support to aid has primarily been 
based on altruistic arguments. In the formative years of 
Norwegian aid, opinion polls showed that around 40 per 
cent supported aid because of the moral "duty to assist", 
while almost none mentioned aid motivated because it 
was "positive for Norway" (in 1974 and 1977 none 
answered this). (Bjørnøy 1988:13). In Norway the 
NGOs have traditionally had very weak - mostly non
existent - connections with the for-profit sector, unlike 
what has been the situation in many other countries. The 
fact that Norway has given more money than any other 
nation in the world, per inhabitant, and that Norway has 
given it more or less unconditionally has been an impor
tant element in Norwegian identity-management and 
identity-production in the epoch of the development 
aid.9 The altruistic attitude has been dominating in the 
public opinion during the whole development aid ep
och: In 1993, for example, 66 per cent had the opinion 
that developing countries receiving aid from Noî vay 
should be allowed to buy their products wherever they 
want, even if it would harm Norwegian firms. (Vaage 
1993:24). 

The NGOs have emerged in Norway as one of the most 
important and most visible organisers of altruism. Nor
wegian Church Aid, Redd Barna, Norwegian Red Cross 
etc. have become national symbols of "good-hearted-
ness". The work of the organisations abroad are usually 
mentioned by the King and the Prime Minister in their 
addresses to the nation every New Year. Their leaders 
might speak on moral issues to the nation on television 
the same days, or they might be "stars" in entertainment 
programs in prime-time and talkshows, about the need 
to help. Every autumn they gather the nation in front of 
the TV-screen in a national campaigning day for un
conditional aid to the poor people in the Third World. 
The NGOs represent a belief that it is not only possible, 
but also preferable to help other people without expect
ing reciprocity. Dominant theories of the economic man 
or the interest-maximizing actor ("If you scratch my 
back I will scratch yours") is therefore not very useful to 
understand how the channel has been perceived and 
understood. Reciprocity and reward have not been im
plied in the vision of this relation. One important reason 
for the channel's position in the public view is its image 
of the selfless, poverty-eradicating and efficient "Good 
Spirit That Goes" (this does not mean that the people 
working in the organisations necessarily are more altru
istic than people in ordinary forprofits ventures or in 
public bureaucracies. Therefore the analysis separates 
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between image of the NGO-group, and the goal and 
attitudes of the individuals working there.). 

The NGOs play a mobilizing role. According to the 
EUROBAROMETER more than half of the Norwegian 
population was, in 1991, prepared to give some of their 
time to support "something being done for the Third 
World", while 29,3 per cent was not willing to do so. 
The people of Ireland and East-Germany showed the 
same interest. In EEC at average the per centages were 
40,4 for and 40,2 against.10 Other polls indicate that 
Norwegians were less willing to give more money than 
what they presently did (they seem to have been content 
with being at the top of the world ranking list. It might 
also express a growing awareness that gifts are not 
everything or reflect national chauvinism). 38,3 per cent 
say they are prepared to give more money, while 45,8 
per cent are not willing to do this, as compared to an 
European average of 45.1 per cent and 38,6 per cent. In 
Spain 66,2 per cent are in favour of giving more money, 
while in France only 24,3 per cent share this opinion.11 

The Norwegian people are organisationally far more 
involved than what is the case elsewhere in Europe. 
16,6 per cent answered that they are a member of an 
NGO (group or association) working to help the Third 
World, as compared to an average of 6,6 per cent else
where. The figures for the Netherlands are almost as 
high, 15,1 per cent, while in Portugal 1,2 per cent and in 
Denmark 8,7 are members of such groups.12 The strong 
prevalence of Norwegian NGOs is even clearer when it 
comes to fund-raising. In Norway 27,2 per cent answer 
that they have been asked to give some of their time or 
play a personal part in campaigns or activities to benefit 
the third world, while the EEC average is 15,3 per cent, 
and the figures for the Netherlands are 9,5 per cent, in 
Greece 7,5 per cent and in West Germany 21,5 per 
cent.13 The same opinion polls shows that no less than 
81.1. per cent of the Norwegians had been asked to give 
money for some specific project in the Third World, as 
compared to an average of 54,5 per cent and 63,3 in 
Netherlands, 27,5 per cent in Greece and 58,9 per cent 
in Denmark.14 This indicates that the Norwegian NGOs 
are more visible in the public and are more active in 
asking people for contributing their time (and not only 
their money) than in any of the EEC-countries.15 The 
Norwegian NGOs were not more important in provid
ing information about the Third World than NGOs in 
most other countries. About 10,7 per cent replied that 
they had "recently" got information from NGOs, as 
compared to an European average of 11,1 percent. 13,1 
per cent in Norway said they had read information leaf

lets received at home as compared to an average of 7,4 
per cent and 4,4 per cent in West Germany and 3,3 per 
cent in France. These leaflets are generally issued by 
NGO, so there is discrepancy between the two answers. 
It is fair to conclude that the NGOs in Norway have a 
strong position, and are very important as informants 
within the "aid community" or "aid family" itself. But 
in spite of the fact that NORAD is channelling more 
than NOK 20 million a year through these organisa
tions, the channel does not reach the population to any 
noticeable extent. 

The NGO landscape and its classifications 
What is the character of the Norwegian NGO channel? 
What kind of organisations are active, how can they be 
classified, what about voluntarism, sustainability, etc? 

The official classification of Norwegian organisations 
involved in aid is based on ideological criteria, or better 
put, they have been grouped according to what we here 
can call "valued shared" when the organisation was 
established: 

1) Humanitarian - altruistic attitudes 
2) Political - idealistic aims, often connected to politi

cal parties and solidarity movements 
3) Missionary purposes 
4) Special interests groups and organisations that pro

motes social welfare -
5) Occupational associations and Trade Unions 

These latter categories fit the Norwegian NGO channel 
quite well. They also have served a political goal of 
importance in Norway; to ensure the state that money is 
disbursed to different types of Norwegian NGOs with 
different constituencies. 

A categorisation such as the above is based on condi
tions that were central in Norwegian debate on the vol
untary organisatons as aid channels, and which influen
ced NORAD's distribution policy between organisa
tions and types of organisations. During the first phase 
it was politically essential for NORAD that it reduced 
the heavy dominance of the missionary organisations, 
thereby increasing support to aid among the rest of the 
people. In general, NORAD had a positive view of the 
work of the mission organisations, but it was important 
to counteract the link that some people saw between 
private aid and mission. In the 1960s, the Norwegian 
Confederation of Trade Unions were defined as a Trade 
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and Vocational organisation, so in order to create a 
balance among the business and industry organisations, 
NORAD was working to turn NAF (presently Confed
eration of Business and Industry, NHO) into an aid 
organisation as well. In the 1980s, the solidarity orga
nisations argued that their organisations, as a special 
type, should be granted suppoit to educational work and 
to run development projects. 

The number of organisations within the different cate
gories which have been active during the 1980s (we 
have information on the years 1981, 1986, 1989, 1990, 
1991), are 19 humanitarian, 24 mission, 22 special in
terest organisations, 17 trade/vocational organisations 
and 54 political/ideal organisations. The state had by 
the beginning of the 1990s thus achieved the balance in 
the organisational landscape which was the aim as ex
pressed through policies and guidelines established dur
ing the 1960s, but as discussed below; this balance is 
about to disappear, due to the very rapid growth in 
support to the few big humanitarian organisations. 

The humanitarian and mission organisations demon
strate the most stable landscape. There is a great turn
over among the other organisational types. The new
comers of the last few years are at the same time proof 
that there is still a potential for recruitment, if the state 
so wishes. 

The 16 humanitarian organisations received 54.1 per 
cent of the total appropriations from the state in 1991. 
This is not so remarkable: it is approximately the same 
amount they have been allocated throughout the 1980s. 
Through the NORAD appropriations earmarked for the 
NGOs, they "only" got 40 per cent, while from the 
MFA they received 69 per cent in 1991. In 1993 they 
got almost all of MFA's allocations, i.e. 81,8 per cent, 
while in for example 1989 this percentage was 49,6. 
MFA supported these organisations with more than the 
double of what NORAD did. What is even more note
worthy is that 4 of the humanitarian NGOs in 1993 
received more than 75 per cent of all the funds allocated 
by MFA (Redd Barna, Norway, receives only 4,2 per 
cent reflecting this organisations scepticism to become 
too much involved in thus type of aid). 

It is interesting to note that the mission organisations 
were given 12.4 per cent of the means in 1991, of which 
Mellomkirkelig Råd received nearly 28 million, and 
The Norwegian Tibet Mission 22 million. If these 

somewhat special appropriations are kept aside, the 
missionary organisations' share is less than 10 per cent, 
which means that their importance as a whole is se
verely weakened compared to what was the case in the 
1960s. Consequently, the state's policy in trying to ex
tend the basis of Norwegian aid, has been reached. 
However, six of the 20 largest organisations are still 
mission organisations, and if we add Norwegian Church 
Aid, Caritas, Norway and Mellomkirkelig Råd, some 40 
per cent of the total means went to Christian aid orga
nisations. 

The political and ideal organisations have increased 
their share during the 1980s, from 3.3 percent to 8.1 per 
cent: while the trade and vocational organisations have 
been stable at about 3 per cent, and the special interest 
organisations have increased from 0.9 to 4.1 per cent. 
The two latter organisational types have scarcely re
ceived support from MFA, less than 1 per cent, while 
the political/idealistic organisations got 8.3 per cent: i.e. 
more than the mission organisations. It is however im
portant to stress the shortcomings of this type of com
parisons. The bulk of MFA support in 1991 went to only 
two organisations of this type, the Development Fund, 
Future In Our Hands (20 million) and the Norwegian 
Committee for Afghanistan (13 million). In 1993 MFAs 
support to this type had dropped to 5,9 per cent. 

However, as is already indicated, there are large internal 
differences within the various categories established 
here. We have categorised 16 humanitarian organisa
tions. Five of these received 3/4 of the money, while the 
other 14 shared the rest. Within the Trade and Vocation
al organisations, the Norwegian Confederation of Trade 
Unions got about 50 per cent of the public support in 
1991, and the Norwegian Teachers' Association got 
about one third. If we add the Confederation of Norwe
gian Business and Industry, these three organisations 
received some 30m, while the remaining 12 organisa
tions shared 5m. As we have mentioned, a few political/ 
ideal organisations were receiving the bulk of the sup
port given to the 54 organisations we have categorised 
under this label. Three organisations got 50 per cent of 
the support given to 34 organisations. Norwegian 
NGOs may also be grouped according to diverse criteria 
as "organisational capacity", "size", "experience", the 
role of aid (in financial terms/personnel etc.) as com
pared to the total activity of the organisation, "informa
tion activities", "policy aims" etc. These classifications 
have been helpful when used to highlight different as
pects of the Norwegian NGO landscape. They also 
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make it possible to analyze the field from many angles 
(see Tvedt 1993) 

Big and small NGOs 
- The ten largest NGOs received in 1993 65,4 per cent 
of of the total grants allocated by the Norwegian state as 
compared to 47,5 per cent in 1981 and about 60 per cent 
in 1986 and 1991. The five largest received 56, 5 per 
cent of the total in 1993 as compared to 47,5 per cent in 
1981.They received about NOK 100 million in 1981 
and about NOK 750 million in 1993. 

A certain "monopolisation" has taken place in the aid 
market, but to a lesser extent than in most other donor 
countries. The Norwegian development appears to dif
fer from the development in certain other DAC coun
tries in important areas. In Sweden, the 11 largest orga
nisations, having a frame agreement with SIDA, re
ceived in the late 1980s more than 90 per cent of total 
public funds. In Denmark, the three largest organisa
tions received almost 40 per cent of DANIDA's support 
to Danish organisations. A survey of 56 Dutch orga
nisations (van Heemst, 1989) shows that the seven 
largest organisations received more than 90 per cent of 
total public funds. A few spokesmen for the large, pro
fessional organisations have advocated that they be giv
en more, or rather all, of the public funds. In other 
words: that Norwegian policies in this field should be 
more like those of other DAC countries. NORAD has 
rejected this proposition, and pointed out the advantag
es of a varied non-governmental aid field, both for aid 
itself and not least to maintain support to development 
aid in Norway. Still, it is obvious that representatives of 
many smaller organisations do not feel quite comfort
able, as the initiative coincides with a stronger demand 
from NORAD to the organisations, regarding possible 
conflicting demands such as professionality and pop
ular basis, unique characteristics and political-adminis
trative supplement in country strategies, etc. The rela
tively weakened budget position of the NGO Division 
within the state system will also influence the relation
ship between large and small organisations over time. 
MFA's policies and appropriation profile imply that the 
large take priority, since they provide the most useful 
instruments in emergency situations. The above trend is 
mainly due to the role of the MFA, which predom
inantly channels funds to the five big NGOs. NORAD 
and the NGO Division has in fact counteracted this 
development: In 1981 the ten largest organisations re
ceived 83 per cent of the grant, while in 1992 the corre

sponding figure was 56 per cent. International literature 
discusses "obigopolitical tendencies" within the field of 
private aid. These tendencies are also strong in Norway, 
counteracted by the large undergrowth of strong Nor
wegian organisations with aid as a side activity. In 
countries where public suppoil is rather more marginal 
(the US, Great Britain), the tendency towards "monopo
lising" is even stronger. Public support has, therefore, in 
Norway, worked as a market regulating mechanism to 
the benefit of organisational variety. On the other hand: 
History has shown that "small" organisations may be
come large, and that relatively large organisations may 
become small, depending on the political development 
in the area or country where they work. Or, in other 
words: a "sleeping" expertise, from the point of view of 
the state, may be activated and prove very useful at 
other times, and vice versa. For example: The Norwe
gian Committee for Afghanistan turned from a "poor" 
voluntary solidarity organisation into one of the most 
significant receivers of public funds (MFA) during the 
latter half of the 1980s, because the MFA wanted to 
assist Afghan refugees and also to support reconstruct
ion efforts within Afghanistan. This committee in this 
political context possessed what was conceived as nec
essary competence and local network. This also affect
ed the character of the organisation, and it was trans
formed from being a solidarity organisation to becom
ing primarily a development NGO. Very few organisa
tions, except the biggest humanitarian organisations, 
can rely on the state's courting or interest to last, espe
cially this holds for the MFA support. Another matter 
which should be pointed out is the state's liberal attitude 
concerning acceptance of political solidarity organisa
tions, even though they have actively and openly op
posed Norwegian foreign policies. Therefore the NGOs 
in Norway belong to the whole polical spectrum. 

Project profile 
The number of projects quadrupled during the 1980s, to 
more than 1000 in 1991 (Tvedt 1992). This growth, 
however, took primarily place within the larger orga
nisations; their project-portfolio was doubled many 
times over, and in 1991 Norwegian Church Aid and 
Norwegian Save the Children were administering ap
proximately 30 per cent more projects than the 77 
"small" organisations taken together. 77 organisations 
run between 1 and 10 projects; 59 organisations run 
between 1 and 3 projects; while as many as 33 orga
nisations run only one project. Around half (55) of the 
organisations are funded through one budget channel 
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only; in most cases the NGO Division. Based on the 
answers of the 10 selected organisations to our ques
tionnaire for example, it becomes clear that Norwegian 
Save the Children tripled their number of projects be
tween 1986 and 1991, from 116 to 225; during the same 
period the Norwegian Confederation of Trade Unions 
increased from 22 to 55, Norwegian Missionary Society 
from 29 to 40, Norwegian Association of the Blind and 
Partially Sighted from 11 to 25, whereas Norwegian 
People's Aid nearly tripled its project portfolio during 
the same period. 

The survey for 1991 shows that only NOK 228.000, or 
0.1 per cent, is given to projects related to "planning and 
public administration", whereas more than NOK 64 
million (15 per cent) is spent on social infrastructure, 
social welfare, and cultureprojects, along with nearly 
NOK 95 million on health and population projects, for 
example. The sectorial priority is evident: approximate
ly NOK 8 million of support to industry, mining and 
craft, as opposed to nearly NOK 30 million to farming 
and fishery. It seems as though the NOK110 million 
categorised under "Multisector and Unspecified Pro
jects" are largely related to the tertiary and welfare 
sectors. The development of public utility services (9.9 
per cent) shows that the organisations are attached to 
projects within the public administration sector. To a 
large extent the projects will be associated with various 
forms of welfare arrangements. Consequently, the over
view confirms what most people will perceive as a 
typical "NGO profile". Results from the questionnaire 
to all NGOs working in Bangladesh, Ethiopia, Nic
aragua and Zimbabwe strengthen this impression. (See 
fig. 3.8). 

Geographical profile 
Noi-wegian NGO assistance has expanded immensely in 
geographical area since its feeble start in 1963, and is, in 
comparison with other aspects of Norwegian activities, 
a main form of Norway's relations with non-European 
countries. Several organisations, traditionally working 
in developing countries, are now entering the former 
Soviet Union (Norwegian Church Aid, Norwegian Red 
Cross and Norwegian People's Aid) as well as the US 
(Norwegian Church Aid-project to the benefit of refu
gees from El Salvador). 

In 1991 more than 15 organisations had commitments 
in Nicaragua, India, Tanzania and Zimbabwe, and be
tween 11 and 15 organisations were active in the re

maining main cooperating countries. On the other hand, 
in 22 countries only one Norwegian organisation was 
active. These are, of course, countries other than the 
main cooperating ones. Most organisations ran projects 
in between 2 to 5 countries, while 12 organisations were 
involved in development aid in more than 20 countries. 
In 1991, Norwegian Church Aid worked in 61 and 
Norwegian Red Cross in 55 development countries. The 
17 organisations working in only one country seem to 
be distributed fairly evenly between cooperative and 
non-cooperative countries. 

Personell 
In 1990, the total number of positions in Norway associ
ated with NGOs aid was about 240. Consequently every 
full-time employed aid bureaucrat within the organisa
tions administered on average about, NOK 6 million. 
The relationship between turnover and personnel was 
and is such, that bureaucratic expansion could occur 
without raising criticism on "parasiting on the money 
designated to the third world" etc. 

About 2/3 of the organisations (80) from which we have 
acquired our information, maintained a paid, home-
based staff. Added up, 24 organisations administered a 
total 1990 budget of NOK 45 million without having 
employees of their own. This implies that the state, 
buying services from the organisations, got good value 
for its money regarding expenditure for wages and staff. 
However, variations were of course significant between 
the organisations. Another interesting point is that many 
large Norwegian organisations, being relatively mod
estly engaged in the field, have delegated this task to 
their ordinary administration. This applies to for in
stance the Norwegian Housewives' Association, Nor
wegian Confederation of Sports, The Norwegian Edu
cational Association and the Norwegian Union of Jour
nalists. There is also an expressed difference concern
ing the organisations' amount of paid or unpaid, 
voluntary manpower. Amongst the organisations, only 
the traditional solidarity organisations belonging to the 
group of "large" organisations and the small organisa
tions are run on a voluntary basis. 

Especially during the last decade the organisations' ac
tivities have escalated. The administration of Norwe
gian Church Aid is several times bigger than that of 
NORAD's NGO Division and the aid-related offices of 
the Ministry of Foreign Affairs put together; but then 
the organisation had 1990 expenditures of NOK 1 bil-
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lionl68 million. Norwegian Church Aid has boosted 
home administration from 21 in 1981 to 71 in 1990; 27 
of these are declared to work directly with aid-activities, 
Norwegian Save the Children has increased its home 
administration from 35 in 1981 to 90 in 1991, of which 
respectively 6 and 21 have been working directly with 
operational aid activities, and Norwegian People's Aid 
has had an increase from 2 in 1981 to 16 in 1991. 
Norwegian Missionary Society alone reports having 62 
employees in its main office, of which 1 position is 
formally tied to aid. Many more are however engaged in 
aid activities (numbers from the questionnaire A). 

The self-financing of the organisations 
What is the financial basis of the organisations, and how 
much is the organisations' work and existence depend
ent on injections of gifts from the state? 

To focus on the self-generated funds, or own capital, 
might disrobe a fundamental change in the organisa
tions' relations to the state. In 1965, the organisations 
raised NOK 20-22 million, while receiving NOK 3-4 
million in appropriations from the state. Come 1975, 
these two sources are equi-important; NOK 25 million 
from each. In 1991, the figures are turned upside down 
compared to those of 1965 for many of the trendsetting 
organisations. The Parliament's discussion in 1962 
hinted that the organisations could use their collected 
means to support the state to state projects. 30 years 
later it is the state that finances nearly all the NGO 
aid-projects; often exceeding 80 per cent. The state's 
willingness to buy the services of the organisations, and 
the organisations' willingness to take on tasks for the 
state, has led to a situation where the state is "running" 
several of the organisations. 

In 1990, 22 organisations received more than 80 per 
cent of their total aid expenditures from the state. 23 
organisations received less than 40 per cent of their total 
aid expenses from the state. Some voluntary organisa
tions have made themselves dependent on support from 
the state, and are hardly able to survive without those 
frequent financial injections. Other organisations have 
relatively orderly financial circumstances; 23 organisa
tions generate and cover more than 60 per cent of their 
own expenses. 

The organisations are significantly heterogenous when 
it comes to financial strength, self generating financial 
potential and ways to make money. Norwegian Church 

Aid is not a members' organisation; instead it boasts 
114 000 contributors, registering over NOK 77 million 
of collected means and gifts in 1991, in addition to 
receiving contributions from other organisations (nearly 
NOK 20 million), project funds from various UN-orga
nisations, etc. In 1992, they arranged their 25th fast-
action, after having collected NOK 16.5 million in 
1991. The Red Cross annually collects about NOK 70 
million from their gambling machines. The Norwegian 
Save the Children carried out a very successful fund-
raising TV campaign in 1993; at the same time the 
ordinary contributions are steadily increasing. They 
have also made arrangements with the employees of 70 
Norwegian companies, introducing reductions for the 
benefit of Save the Children. Other, more typical mem
bers' organisations, such as The Norwegian Education
al Association, have set aside 1 per cent of the mem
bers' subscriptions for an international aid fund, and the 
Noi-wegian Society of Social Educators every month 
receive NOK 3.- from each member's pay to a solidarity 
fund, as part of the subscription. Even if many orga
nisations have financial problems, the Norwegian 
NGOs display an impressing piece of work collecting 
money from the Norwegian people. Doubtlessly, these 
efforts - in line with the state's objectives - have con
tributed in creating a relatively trustworthy anchorage 
in the Norwegian populace. 

The goals of the organisations 
An analysis of the organisations' endeavours should not 
perceive them as statically committed once and for all. 
This also applies to the NGOs. The organisations' for
mulations of their aims must take into account the vari
ous expectations of different groups; the attitudes of 
members and contributors, the official aid related slo
gans and administrative routines and the changing con
victions of the recipients in different societies. Besides, 
a number of other considerations affect target formula
tions; the economic situation of the organisation and its 
share in the aid market; which member and leader 
groups influence the target formulations, etc. Thus the 
leaders or members of the organisations may not freely 
choose their own goals. The target formulations which 
are adopted are not to be interpreted as the "real" goal of 
the organisations. These are results of struggles and 
compromises between different interests. Our focus was 
directed at one such "compromise": the interaction be
tween state and organisation as target formulations are 
created. The distribution of power and resources in this 
relationship, and the utilisation of these, will determine 
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which goal formulations will be adopted, and which 
goals are carried out in practice. 

Objectives se.rve as guidelines for the work of the orga
nisations, as legitimation of their activities (this is not 
least important for organisations which depend on their 
"image" and continuously beg for contributions) and as 
a tool for assessing the work of the organisations (Et-
zioni 1978). Research on organisations have shown that 
only very few organisations have clear, unambiguous 
and stable goals and criteria for their activities. The 
goals are rather characterised as complex and dynamic, 
in order to avoid conflicts and as an "apology" when the 
partial goals have not been reached. Organisations sur
vive and prosper with ongoing ambiguities about pref
erences, causal ties and history (Olsen 1988:5). 

While the basis of the organisations, and their main 
objectives, vary greatly, the aid objectives are more 
uniform. They are quite identical - at least on paper -
and also very similar to the state's declared political 
profile. Nearly all the organisations have goals for giv
ing aid and working among marginalized target groups: 
the poor, the blind, women, children etc. As a rule, the 
project goals are related to improvements in the tertiary 
sector. To the extent administrative structures and local 
partners are deemed important, focus will in general be 
on local and often more informal structures. This is not 
the case for all the organisations, however: The ob
jective of the Norwegian Association for the Disabled is 
to strengthen the situation for the disabled, but primar
ily by working through the state administration. A look 
at the organisations' strategies and documents evidenc
es a striking uniformity concerning project objectives. 
Such objectives may thus not be used as a basis for 
differentiation. The health projects of very different 
organisations with very different "value orientations", 
as the Latin American Solidarity Groups and the Nor
wegian Lutheran Mission hardly differ, for example as 
far as the formulated aid objectives are concerned. 

The project objectives of the organisations demonstrate 
that a narrow micro-perspective dominates. There is 
little concern for the projects' relation to national or 
international economic systems and fundament, nation
al political and institutional framework conditions, etc. 
The organisations have this feature in common, with 
few variations. The objectives show little reflection 
over the special role the third sector may play in the 
development of a society. In recent years, some of the 
more "fashionable" organisations have expressed ob

jectives such as the strengthening of "civil" society, but 
the objectives are usually not integrated in a concrete 
and overall analysis of the different societies and the 
development situations in which the organisations are 
working. Nobody will expect that small and medium-
sized non-governmental organisations develop compre
hensive country strategies, but it is worth wondering 
why the organisations seldom present analyses of how 
their projects and sector efforts fit in with the macro-
economic and macro-political situation. 

The organisations' strategy documents reveal two typ
ical features: A normative general motive for action and 
a very limited micro-perspective of the project activ
ities. According to international NGO literature, this is a 
common feature. However, an increasing number of 
organisations have joined projects extending the tradi
tional functions. The Norwegian Church Aid works 
through global network institutions, such as the Luth
eran World Federation and through national church 
structures such as the Mekane Jesus Church in Ethiopia. 
The Norwegian Red Cross cooperates with the Interna
tional Red Cross League, and has for a long time 
worked with the establishment and strengthening of 
national Red Cross organisations. The Norwegian Con
federation of Trade Unions has extensive contacts with 
other trade unions. The Mission works in several places 
through national or regional church institutions. 

NGOs in some selected developing 
countries16 
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Main findings: The NGO scene is extremely heterogenous 
in different countries. TTieir history, background, role and 
potential in 'w^ 
them identical poUtic^ and ideological chara 
What distinguishes the NGOs attach 
NGO channel in these countries from the NGOs involved 
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in Norway, is that the latter are rooted milwsodetyto 
quite another extent than what are the majority of the 
development NGOs in most developing countries. 

One important difference is economic self-sufficiency. 
The study has collected empirical data on the Norwe
gian NGOs (questionnaire b) and about "local" NGOs 
(questionnaire a; sec Appendix). The figures speak al
most for themselves: In Norway 22 out of 70 orga
nisations received more than 80 per cent of their bud
gets from the state; 39 organisations received more than 
60 per cent while 23 organisations received less than 40 



10 A description of the NGO landscape 

per cent of their budgets from the state (Tvedt 1992:87). 
At the same time they collected, a total of about NOK 
800 million in 1992, as compared to an allocation of 
about NOK 1,3 billion from the state. 

A survey of all local organisations receiving support 
from the Norwegian government and from all Norwe
gian NGOs in four selected countries; Bangladesh, Eth
iopia, Nicaragua and Zimbabwe, shows that out of the 
87 organisations that responded to the inquiry, only 4 
organisations provided more than 50 per cent of their 
funds from their own organisation, and the great major
ity of them were 100 per cent dependent on funds, not 
from their own government but from foreign donors. 
This does not mean that there are no organisations with 
a firm root in the societies concerned, but often these 
are not the "traditional" development oriented NGOs. 
There are also some big semi-official organisations with 
a very long and complex historical role. For example 
the Orthodox Church in Ethiopia, a central institution in 
the country's history for the past 1600 hundred years 
(and most of the time in close alliance with the reigning 
Emperor) and the Catholic Church in Nicaragua have 
been important actors within, what in such a time per
spective, becomes the recently established NGO sys
tem. Some organisations, like the Eritrean Relief Agen
cy, helped to mobilise the Eritreans to win the war 
against Ethiopia and was definitely rooted in the coun
try's political and social development 

Another variable may be degree of voluntarism. In Nor
way the degree of voluntarism in the work of the orga
nisations have been comparatively strong. During the 
last decade research has shown that this is going down, 
but in certain cases voluntarism is still significant. In 
1994, Norwegian People's Aid mobilised more than 
90.000 people to take part in a national campaigning 
day for people in Mozambique, Angola and Bosnia. 
This means that about 2,5 per cent of the Norwegian 
people took part. This is, however, atypical, and many 
organisations face growing problems in recruiting 
members etc. 

A survey of 66 Norwegian NGOs working in devel
oping countries showed that they have employed a total 
of 987 Norwegian and other expatriates and 4381 local 
employees during 1992. The same organisations had 
only 63 volunteers enlisted. (Staff working in Norway 
are not included here. The information is based on a 
questionnaire sent to all Norwegian organisations in 
1992, Questionnaire C). In the above mentioned survey 

of local organisations 80 organisations answered. Out 
of these, 17 said that they did not have volunteers in 
1992, 15 had 10 or less and 8 had 20 or less. The 
majority of those organisations that said they had many 
volunteers were Christian organisations (Ethiopian 
Evangelical Church Mekane Yesus, 50 000, Consejo de 
Iglesias Evangelicas Pro-Aliaza Denominacional, 120 
000, but also Zimbabwe Red Cross, 58 000). In general 
such figures will be inflated because voluntarism is 
regarded as a "market asset", and also because it is 
difficult to define voluntarism. A study of rural NGOs 
in Zimbabwe shows that 69 per cent of the organisa
tions had either no volunteers, or only one or two. Of 
the organisations that reported one or two volunteers, 
almost half of these were foreign and were recruited and 
supported by an international agency (which means that 
they were not volunteers in the original meaning of the 
term). Some of the few organisations which reported 
large numbers of volunteers counted all former bene
ficiaries as volunteers, giving them the role of "spread
ing the word". A few relied on, according to this survey, 
volunteers for a substantial proportion of their activities 
(Vivian and Mascko 1994:11-12). 

Below some central data and analytical approaches to 
the NGO field are presented, in order to show the heter
ogeneity of the field and how insufficient a project 
perspective (which has dominated NGO-research so 
far) or a "national style" approach is in understanding 
the role of NGOs within the international NGO-chan-
nel. 

Bangladesh 
Bangladesh has a large number of very different NGOs. 
The NGO movement began after the war of independ
ence in 1971 and the famine of 1974. Some of the 
NGOs with clear international connections started be
fore, as CARE International in Bangladesh (1955) and 
Bangladesh Northern Evangelical Lutheran Church 
(1959). Now at least 12,000 groups are registered. Ac
cording to official government sources there are "only" 
122 international and 650 national NGOs registered in 
the country under the Societies Act of 1860 and Volun
tary Societies (registration and control) Ordinance, 
1961. Around US$ "100 million are channelled to 
NGOs from external sources (about 5per cent of total 
aid flows", UNDP, 1993:92). Others have convingly 
argued that the percentage is around 15. The most influ
ential and vocal organisations in the country are part of 
the NGO donor channel and supported by foreign funds 
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(our knowledge of Muslim NGOs and their link to Is
lamic funding sources in the Middle East is scanty). 

The proliferation of small rural organisations in Bangla
desh is, of course, partly a result of market or state 
failures. In a country like Bangladesh there are a lot of 
"niches" that need to be filled and can be filled. But who 
has occupied them at a certain point in time is not 
decided by the market or the sectors' comparative ad
vantages, but is primarily affected by decisions taken by 
donor governments and the government of Bangladesh, 
and the ability of NGO leaders to communicate with the 
donors. Pervasive corruption during the Ershad regime 
was one reason why international donors swarmed 
around local NGOs, seeking alternative avenues for 
funds. In 1981 68 foreign NGOs were registered with 
the NGO Affairs Bureau, while in 1993, 109 had regis
tered. In 1981 45 foreign-aided national NGOs had 
registered, while in the 1993 the number had increased 
to 513 (Aminuzzaman 1993:6). This has led to a sit
uation where most NGOs depend almost completely on 
external funding. At the end of the 1980s and the begin
ning of 1990s the government wanted to control what 
its predecessor had unleashed, which led to the strife 
between the government's NGO Bureau and the NGO-
community. On the other hand, data from questionnarc 
A suggest that the NGOs in Bangladesh are more posi
tive towards NGO/government cooperation than are 
NGOs in Nicaragua and Zimbabwe. 

The state and the NGOs are competing (but also collab
orating), but the prize is not so much market niches or 
political gains as foreign funds. The state is the winner 
and receives still between 80 and 90 per cent of the 
foreign aid funds, but a gradual shift has taken place in 
the last years. What counts in defining this division of 
functions is the institutional choices of the donors - and 
not of the "consumers" - as some functional economic 
theories would have us to focus. The point here is that to 
understand the NGOs growth, it is insufficient and not 
very useful to focus on the performance of the market or 
the government's failure in providing service. To regard 
them simply as a functional necessity, as "society's 
response", gives no help in understanding and analysing 
why these same organisations are issues of political 
strife: they are regarded as weapons of imperialism, 
Christianity, anti-government policies, or pro-Indian 
policies etc.17 Others see them as expressions of plural
ism, rationalism, and people-centred development. 

The NGOs that are linked to the NGO channel have 

been classified in many ways in Bangladesh. The Islam
ic movement tends to distinguish between Western (or 
Westernized local organisations), Christian and Secular 
organisations on the one hand and Islamic organisations 
on the other hand. Radical political movements have 
tended to focus on the organisation's attitude to the state 
and to political questions of perceived importance in 
Bangladesh. Asian Development Bank classified NGOs 
in Bangladesh according to three major criteria: country 
of origin, area of operation, and sources of funding 
(Asian Development Bank 1989). 

In Bangladesh, as one of the few countries in which 
they are giving direct support, NORAD has developed a 
sort of classification system. The system used in Ban
gladesh stems from 1991. The classification is based on 
NORADs own policy priorities. The example is given 
here to show how NORAD has attempted to grapple 
with organisational heterogeneity, and also to indicate 
concretely the implications of different systems and 
how they are used. 

- The first category consits of organisations described 
as organizing women and landless day labourers. They 
are providing "functional education and conscientiz-
ing", thus enabling the groups to collectively resist de
mand for dowry, negotiate for khas land, to qualify 
members for getting loans etc. NORAD-supported or
ganisations in this category are among others: Banchte 
Shekha, Voluntary Health Services Society (VHSS), 
Bangladesh Rural Advancement Committee (BRAC) 
and Saptagram Nari Swanirvar Parishad. 

- The second category is made up of organisations 
which confined themselves to activities like: 
* Providing vocational training and promoting right 

to work (IDEAS) 
* providing legal aid and promoting justice "for the 

law" (sic!) (MLAA. ODR) 
* providing health services (CHCP, ICDDR/B, 

CARE) 
* providing training to other organisations (VHSS) 

- The third group supported activities "among the mi
nority groups". NGO allocations "being used for the 
promotion of human rights (travel grants, seminars on 
human rights, election monitoring etc)" are put under 
this category. ("The NORAD support to non govern
mental organisations in Bangladesh. Operational guide
lines". Asia til Priv.org., Forslag til retningslinjer for 
bruk av lokal NGO bevilgning", 28.5.1991). 
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This classification focuses on activities more than on 
ideological background (different from what NORAD 
does for the Norwegian organisations in Norway (see 
above)). In NORAD's categorization of the organisa
tional landscape there are no Islamic and Christian or
ganisations. It does not include the international NGOs 
(NORAD, Dhaka, has over the years had very little 
contact with Norwegian NGOs). It mentions therefore 
Bangladesh Northern Evangelical Lutheran Church 
(BNELC), an organisation heavily supported by Nor
wegian initiatives and Norwegian funds and having be
come nationalized, but not the Norwegian Santal Mis
sion, which works in close cooperation with BNELC. 
Unit of analysis and basis for classification are unclear, 
and it mixes sectors in which the organisations work 
with targeted groups. (The NGO scene in Bangladesh 
will be desribed and analysed in three case studies be
low). 

Zimbabwe'8 

The NGOs in Zimbabwe mushroomed in the late 1980s 
and beginning of 1990s, not as a result of government or 
market failures as such. In the 1980s it was the policy of 
Mugabe's party to mobilize the people by encouraging 
farmer unions, trade unions, women groups etc. By the 
end of the 1980s external pressure was put on the Zim
babwe government to restructure their policy, reduce 
state involvement, reduce social benefits etc. By encou
raging NGOs in this new context it becomes possible to 
reach an important policy goal: to reduce the number of 
state employees and reduce public budgets. There is no 
evidence to suggest that the Zimbabwen consumer (at 
least not in the poor rural households to which the 
NGOs direct their attention) have been against what the 
state has provided or that they have preferred relations 
with NGOs. It is primarily the World Bank and other 
donors that have been dissatisfied, and their leverage 
has changed the environment and space for both indige
nous and international NGOs. The gap they are to fill 
has gradually been widening, not so much because of 
the laws of economy, but due to external conditional
ities. Similarly, the NGOs that existed prior to inde
pendence were also the outcome of policies, at that time 
by the racist government, which banned black orga
nisations, except "apolitical" burial societies etc. 

The NGOs in Zimbabwe have been categorized accord
ing to the geographical area they have been working in. 
They operate at three levels: a) across the country, such 
as YMCA, Christian Care; b) provincial level NGOs, 

such as Manicaland Development Association and 
ORAP; and c) local level, mainly community or grass
roots organisations.19 

They are also often put into five other categories: Com
munity-Based Organisations (CBOs), Intermediary 
NGOs, Service NGOs, Trusts and Unions, and Interna
tional NGOs (INGOs).20 

Community Based Organisations (CBOs) 
It has been estimated that as much as 60 per cent of the 
organisations in Zimbabwe are community-based orga
nisations (see Moyo 1994). Only few of these are part of 
the NGO channel. Many are promoted by various Gov
ernment ministries, as well as by church groups and 
national NGOs. Others have an unclear legal status, and 
may not be registered at the national level under the 
Welfare Act, nor as cooperative societies. CBOs may be 
grouped into larger NGO umbrella associations such as 
ORAP, OCCZIM, and Manicaland Development Asso
ciation. CBOs are largely self-help groupings and asso
ciations that most often exist in a particular locality for a 
specific activity. Since independence, there has been a 
mushrooming of two particular kinds of CBO, farming 
groups and collective cooperatives. The latter were ide
ologically supported by the post-independence Govern
ment led by ZANU (PF) and they have also attracted 
much funding from international NGO donors. 

Intermediary NGOs 
Intermediary NGOs exist to facilitate activities of 
smaller groups or to mediate between such groups, gov
ernments and funding agencies. The largest intermedi
ary organisations are Christian Care and Cadec, whose 
national and regional offices identify rural projects to be 
presented to foreign donors. Both are also implement
ing NGOs. Also Self Help Development Foundation, 
the Association of Women's Clubs, and Zimbabwe 
Women's Bureau, which mainly target women's groups 
in their programmes, are intermediaries that implement 
projects. 

Other intermediary NGOs are the Organisation of Rural 
Associations in Progress (ORAP) and the Organisation 
of Collective Cooperatives in Zimbabwe (OCCZIM), 
both CBO umbrella organisations. ORAP works in the 
two Matabeleland provinces, Midlands and part of 
Masvingo. OCCZIM, operates at national level and 
aims to unite all registered cooperatives under its um-
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brella. Its target groups are in the fields of manufactur
ing, agriculture, fishing, transport, security and printing, 
as well as in the retail and consumer sectors (NANGO, 
1992). The National Council of Disabled Persons of 
Zimbabwe (NCDPZ) advocates and campaigns to pro
tect the rights of disabled. 

Service NGOs 
These NGOs provide an expanding range of support 
services. They assist in project formulation and execu
tion, or engage in consultancy and research activities on 
behalf of donor agencies, regional groupings, other 
NGOs, and Government institutions. The Zimbabwe 
Project is such a service NGO, set up to assist ex-
combatants from the liberation war. 

Trusts and Unions 
A fast-growing category of NGOs are the trust funds, 
modelled on the Manicaland Development Association, 
which has demonstrated remarkable success in fund-
raising (de Graaf et al, 1991). Some trust funds have 
been established by influential politicians, such as the 
Zimbabwe Development Trust, whose patron is Vice 
President Joshua Nkomo. Included in this category are 
the various interest group organisations, notably farm
ers' groups such as the Zimbabwe Farmers Union, 
which represents small scale farmers, and the various 
trades unions. A growing number of trusts have been 
formed to improve access to small credit and invest
ment funds among small enterprises for income gener
ating projects and disadvantaged business people. 

International NGOs 
Around 30 international and regional NGOs are regis
tered. These engage in collaboration or coordination 
with local NGOs, but rarely involve the latter in project 
activities (Chinemana, 1991). In 1991 15 Norwegian 
NGOs worked there, Redd Barna being the biggest with 
a staff of 30 people and 17 projects. 

This classification system reflects also national charac
teristics. To have a separate class for CBOs is important 
in Zimbabwe, since it is one of the characteristics of this 
national scene, created as a result of popular mobil
isation, state policy and donor support. It is also natural 
to include Unions and Trust Funds as a category since 
trade unions and farmer unions are in Zimbabwe, nat
ural parts of the NGO-channel, while they are con
sciously excluded in Nicaragua and in Bangladesh. 

An analysis of the NGO landscape or the relations be

tween NGOs and the state in Zimbabwe has to take 
account of the impact of the racial policies of the settler 
state. The government restricted most forms of non
governmental organisational work by law. Only social 
clubs were allowed among blacks. The white ran NGOs 
that existed, maintained the missionary "civilatory" tra
dition. Christian Care and CADEC were the main chan
nels for NGO assistance. When Ian Smith's rule ended, 
there were hardly any NGOs concerned with the real 
problems of the black majority. 

After independence the environment for NGO estab
lishment changed fundamentally. A growing number of 
"black" NGOs emerged, with the declared aim of con
tributing to the rehabilitation and reconstruction of the 
country. They developed close links with government 
agencies, particularly departments concerned with im
proving the welfare of the citizens. This development 
has been influenced by Mugabe's policy and govern
ment regulations for NGOs. But this policy in itself has 
been formulated and developed in a national/interna
tional context. 

The volume of funding to NGOs in Zimbabwe has 
grown quickly since 1980. The foreign support to the 
NGOs has been estimated at US$ 40.000.000- annual
ly, which represents 10 per cent of all foreign assistance 
to Zimbabwe. This was estimated to be equivalent to 
between 15 - 25 per cent of total ODA in 1990, and 
probably representing 20 per cent of the official foreign 
currency aid inflow (Moyo, 1994:58).2I There has been 
a wide range of sources of funds available to the NGOs. 
NOVIB, Netherlands was found to have contributed 27 
per cent of recorded NGO assistance. OXFAM, Save 
the Children, (England and Norway), Norwegian Peo
ple's Aid have all established country branches oper
ating in Zimbabwe. Church based NGOs, as the World 
Council of Churches, continue to raise significant levels 
of funding. Secondly; there are foreign government 
agencies such as NORAD, SIDA, ODA, CIDA, 
USAID. NORAD has, for example, since 1986 chan
nelled about 3 million dollars annually to a total number 
of 45 local NGOs. A third source of funding is the 
multilateral agencies; although in Zimbabwe they play a 
rather marginal role. The European Union is the biggest 
multilateral funder. Its annual allocation has risen from 
about ECU 1.5 million in 1989 to over ECU 2 million in 
1994. 

The importance of foreign funds can be seen in the 
number and types of NGOs that exist. As some donors 
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reduced their contributions (Sweden cut back its foreign 
aid with 10 per cent in 1992, while Britain froze its 
ODA), some NGOs had to change both aims and pro
files; some transformed themselves into some sort of 
consultancy firm or started income generating business
es. Many also shifted focus from a local level to nation
al and regional level. ESAP (introduced in 1991) affect
ed the NGO community. NGOs faced increased compe
tition due to the deregulation of agricultural markets 
and the liberalisation of imports, but on the other hand 
their prospects as "gap-fillers" increased. The relative 
importance of external linkages is of course affected by 
alternative funding sources nationally. In Zimbabwe 
private sector funding amounts to less than 10 per cent 
of the overall NGOs funding (Moyo 1994). Fund rais
ing is mostly associated with disasters and extreme So
cial Welfare problems. The government's development 
policy and strategy are not designed to target NGOs as a 
channel of financing development. The Finance Act of 
Zimbabwe tends to exclude NGOs from receiving fiscal 
allocations, unless the NGOs are deemed to be QUAN
GOS, whose financial operations are governed by the 
Auditor-General's standing rules (Moyo 1994). Gov
ernment financial support is mainly available through 
the payment of salary grants in private mission hospitals 
and schools. Otherwise NGOs gain access at an ad hoc 
basis to the use of government expertise in design and 
management of their projects, and to the use of Govern
ment offices, schools and facilities. The Government 
has also entered into direct joint venture with a handful 
of NGOs (Moyo, 1994:67) The most prominent indirect 
manner in which the Government supports the NGOs is 
through the legal provision that they are exempt from 
overall income taxes and parts of income duties. All 
other sources combined, they are insignificant, and will 
be insignificant for a long time to come compared to 
that of foreign donors. (The NGO scene in Zimbabwe 
will be described and analysed in two case studies be
low). 

Ethiopia:22 

In Ethiopia there has been, historically speaking, weak 
traditions for organisations in opposition to the govern
ment or formally outside the state apparatus. The NGO-
channel's history is closely linked to and affected by 
fundamental political changes and natural disasters. Af
ter World War II, Emperor Haile Selassie gradually 
allowed the formation of associations provided they 
were in accordance with the constitution of the Empire 
and the specific laws related to them. Ethiopa was an 

autocratic society where the emperors had ruled with 
the support of the Orthodox Church, an institution 
which recently has emerged as an NGO, with a devel
opment branch. Welfare associations emerged in the 
1950s to serve their home areas. Through such 'home 
area' organisations several schools, clinics and roads 
were built. Basically these organisations were ethnic-
based welfare associations. From one point of view 
these may be seen as forerunners to the present prolifer
ation of ethnically based NGOs, while the Ethiopian 
Ortodox Church's registration as an NGO, may indicate 
the role religious NGOs play in Ethiopia. 

The history of the Ethiopian NGO-field can be divided 
into three periods; a) Under Haile Selassie, b) the re
gime of Mengistu 1974-1991 and c) the period after 
EPRDF took over in 1991. Two developments are espe
cially important, the drought in 1984 and the Charter of 
the Meles provisional government. The drought created 
a humanitarian outcry in Britain and the U.S. Band Aid 
was started, Michael Jackson, Bob Dylan and other 
"superstars" went in studio to sing charity songs for 
Africa and a great number of NGOs went to the Horn to 
help. The pattern of NGO development was directly 
influenced by the Ethiopian Government's refusal to let 
international agencies have safe passage to areas under 
control of liberation movements in the north. As a polit
ical and military weapon, the Ethiopian government 
wanted to command distribution of relief. International 
NGOs were not allowed to work outside government 
controlled areas. The UN was constrained by its man
date. The Christian Relief and Development Associ
ation (CRDA) and the Joint Relief Programme chal
lenged the policy of the Derg and Mengistu. Several 
NGOs worked together to meet the relief needs of the 
population in the north (Norwegian Church Aid was an 
active partner in both these organisations). Some NGOs 
decided to accept the government strategy, because it 
was better to reach some groups instead of being ex
pelled. The Government attempted to control the NGO 
growth through its Relief and Rehabilitation Commis
sion - RCC. RCC was established in 1974 in response 
to the Wollo relief. It was charged with the responsib
ility of coordinating relief efforts. In spite of the clear 
guidelines given by the Government, this body was 
unable to control or evaluate the NGOs, due to lack of 
capacity. Altogether an estimated 40 international 
NGOs took part in this relief operation, according to 
official figures given by RRC in 1985. Presumably the 
figure was close to 100. Although unclear criteria make 
exact figures difficult to give, more than 10 Norwegian 
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NGOs worked in the area and many more collected 
money to alleviate the 1984—85 crisis. Some local 
NGOs emerged also, but these NGOs were very weak 
(also because at that time it was more unusual for do
nors to channel money to local NGOs), except for those 
attached to guerilla movements. 

In the period 1973-91 there was a growth of NGOs 
associated with liberation movements and NGOs which 
wanted to assist refugees that fled Ethiopia. The combi
nation of war and drought in 1984/85, caused both 
national and international NGOs to move in where the 
government was not present (for example, they actually 
sought to support the "closed areas", i.e. rebel held 
areas). 

After 1991, the growth has entered a new phase. Now 
the government wants the NGOs as contracting partners 
and they also want to monitor and control their activ
ities more than before. The government and NGOs are 
competing for funds on the one hand, and on the other 
hand the government wants the NGOs to operate. The 
donors, with the World Bank as the lead agency, de
mand the reduction of the role of the state. NGOs are 
encouraged, officially even, to organize around ethnic 
allegiances. 

The external influence on the NGO landscape should 
not be underestimated. The amount and earmarking of 
foreign funds are important. This is partly reflecting the 
number of catastrophes and their aid mobilization char
acter; if the BBC had not "discovered" the Keren camp 
in 1984, the Ethiopian NGO landscape would have 
looked very different. Also important is the strength and 
size of the middle classes and the intelligentia in the 
country, i.e. whether there are social groups capable and 
interested in formation of NGOs which satisfy donor 
notions and expectations; government policies and the 
recurrent trends followed by the international aid com
munities. 

The total number of NGOs in Ethiopia is unclear. The 
FINNIDA report says "more than a hundred", "most of 
them international or foreign" (Salokiski and Varis 
1994). In March 1993 there were, however, more than 
90 Ethiopian organisations (92 registered by RRC in 
1994, 6 awaiting registration).23 According to figures 
from RRC, there were in August 1994 229 NGOs 
whereof 134 were indigenous and 95 international.24 

Until 1990 only seven Ethiopian NGOs were registered 
by RRC, while in 1992 alone, 21 were registered. In 

1994 the government estimated that about 200 million 
US dollars were transmitted through NGOs. The emer
gence of strong liberation movements in Ethiopia and 
Eritrea created NGOs of a special type. Tigray Peoples 
Liberation Front (TPLF), operating in the western part 
of Tigray, managed in 1977 to mobilize people to fight 
the Ethiopian Democratic Union out of Tigray. Its polit
ical and military line was to mobilize the .rural people 
around its programme for rural transformation and na
tional liberation. In this policy the role of their NGO, 
REST, cannot be overemphasised in providing material 
benefits for the population. REST was established in 
1978. Initially REST was established to start health and 
education projects. Due to the escalation of the war 
since 1978 and the onset of droughts and famines, 
REST became responsible for the coordination of the 
largest relief programmes in the area. By the early 
1980s, it had gained the confidence of European and 
American Aid agencies. By 1982 it was officially regis
tered as a humanitarian NGO with the Sudanese gov
ernment. This was a crucial event, which gave them 
access to the international donor-market. 

Important in this internal/external relationship is the 
establishment of the Christian Relief and Development 
Association (CRDA). It was originally an ad hoc coor
dinating body for Christian NGOs (called Christian Re
lief Association) and was formed in 1973 in response to 
the Wollo famine. As the need for continued assistance 
did not abate, the CRA evolved into the CRDA in 1984. 
Since then the CRDA acted as an umbrella agency (with 
a membership of about 90 NGOs in 1993). CRDA is not 
operational in the field but channels funds through 
member NGOs. CRDA's strength has derived from its 
being a broad forum for church NGOs, as well as in
ternational secular NGOs, indigenous independent 
NGOs and recently admitted, the relief arms of political 
movements such as REST, ORA, Ethiopian Aid and 
ERO. CRDA is criticized for excluding NGOs repre
senting sections of the Muslim population. 

Central political-ideological issues in Ethiopia are often 
conceived in religious and ethnical terms. It is therefore 
natural to employ a national classification system which 
pays heed to this, since NGOs in Ethiopia reflect this 
national situation. The NGOs can be categorized into 
the following groups (building on Karadawi, 1994): 

Religious NGOs 
The most important Christian organisations are The 
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Ethiopia Orthodox Church (EOC), claiming to have 
more than 30 million followers (EOC Booklet, 1990), 
the Ethiopia Catholic Secretariat (ECS), and The Ethio
pian Evangelical Church Mekane Yesus (EECMY), 
claiming to have about 1 million followers and with a 
development department established in 1962. The 
Christian Relief and Development Association (CRDA) 
is an umbrella organisation for more than 90 organisa
tions (also secular members). Islamic agencies official
ly arrived in 1991, including Islamic Relief Agency 
(IARA), al-Dawa al-Islamiya, the International Islamic 
Relief Organisation, Muwafaq Charitable agency. They 
assisted the Muslims in Ethiopia with building 
mosques, schools, clinics and improving their religious 
knowledge. However, as a result of the change of 1991, 
Islamic organisations are also organized locally. Exam
ples are Islamic organisations such as al Manar welfare 
association, al-Omimam Relief and development Asso
ciation, al-Barbara Relief and Rehabilitation organisa
tion. Islamic African Relief Agency (IARA) and Mu
wafaq are both created in Sudan by the fundamentalist 
political organisation of the Muslim Brothers. There are 
15 organisations that can be put in this category. 

Relief and Development NGOs 
These are divided into two sub-groups: -a) NGOs Asso
ciated with Liberation Fronts/Ethnical political orga
nisations, The Relief Society of Tigray (REST), former
ly the relief arm of the TPLF in the war against Mengis
tu and mainly operating in Tigray, The Ethiopian Peo
ples Relief, formerly the relief arm of the Democratic 
Movement, working in Gonder and Wollo or what is 
now Region 3 .Amhara (registered with RRC Sept. 
1991), The Oromo Self-Help Organisation (OSHO) as
sociated with the Oromo Peoples Democratic Orga
nisation (OPDO), which dominates the administrative 
structures in Region 4, Oromo Relief Association 
(ORA), formerly the relief arm of the Oromo Liberation 
Front, which is now banned while ORA is a legally 
registered NGO and works in Wollega, Borana, and 
Hararghe, The Ogadeni Relief and Rehabilitation So
ciety associated with the Ogadeni National Liberation 
Front. There are also, Afar Aid associated with the Afar 
Liberation Front and Ethiopian Aid associated with the 
Ethiopian Democratic Union. 

Another generation of organisations was born in 1991, 
inspired by the experience of humanitarian/relief arms 
of the liberation fronts. Among these are The Afar Re
lief and Development Association, The Bani Shangoul 

Relief and Rehabilitation Association,; Eastern Ha
rarghe Development agency; Gergaar Relief and Reha
bilitation Association; Gonder Relief and Rehabilitation 
Association, Guardian (Ogaden); Harar Relief and De
velopment Association, Relief and development Group 
for Oromiya and Wollo Development and Rehabilita
tion Association. 

This class reflects and coincides with the new "ethnic" 
administrative policy. The strength of this group of 
organisations is in their close links to political struggle 
for transformation. The successes of REST and other 
such organisations has become pari of the received wis
dom of the politicized Ethiopian scene. 

b) Independent NGOs: These can be divided into three 
sub-categories: (i) those concerned with community de
velopment, (ii) Research Organisations. )Karadawi in
cludes the Organisation of Social Science Research for 
East Africa (OSSREA), a non-governmental grouping 
with membership from Academics in East and Central 
Africa, the Centre for Research and Training on Women 
in Development and the Institute of Development Re
search based in Addis Ababa University, and finally 
Armauer Hansen Institute. 

Functional organisations 
These include organisations which serve particular pur
pose and/or provide services for specific groups. These 
category include Development Aid for Youth, Lem Eth
iopia Environment and Development Society, Abebech 
Gobena Orphanage and School, Nazreth Children Cen
tre and Integrated Community Development, Children 
of Light Welfare Association, Kind hearts Children Vil
lage, Multi-disciplinary Health Resource Education and 
Assistance Team, The Crescent of Hope. 

Advocacy Organisations 
The Inter-Africa Group: A group formed by social sci
entist and activist NGO workers who have quickly 
moved to pivotal positions in Ethiopia shaping debate 
on economic reconstruction, conflict resolution and de
velopment of 'civil society' including the making of 
Ethiopian Constitution and the role of NGOs in the 
democratization process. There is exist different human 
rights organisations, representing different and compet
ing political groups: The Ethiopian Council of Human 
Rights, the Ethiopian Congress for Democracy and fi
nally the Human Rights Research Centre. (The NGO 
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scene in Ethiopia will be analysed in two case studies 
below). 

Nicaragua25 

In Nicaragua the NGO activity developed more slowly 
than in other Latin American countries. At the end of 
the Somoza period there were only seven or so Indige
nous NGOs. The Revolution in 1979 changed the con
text radically. The existing NGOs received legal status, 
and new ones emerged. In this altered climate the NGOs 
worked closely with the Sandinist government in de
signing and implementing projects. After the elections 
and change of government in 1990, there has been an 
explosive growth in the number of indigenous NGOs. 
At the same time the NGOs relations to the state have 
changed to one of competition and confrontation. The 
conflict stems from, among other things, disagreements 
between the state and the NGOs on development ob
jectives, the state's loss of social legitimacy, the emer
gence of stronger and more autonomous social move
ments and the gradual withdrawal of the state from the 
social sector. Assessing the growth of NGOs, one finds 
a clear lack of complementarity. The failure of the mar
ket and the state has on the one hand created a too broad 
gap to fill, at the same time as there is a dissonance 
between NGOs and the state on which problems to 
solve, and by whom. (Bebbington and Rivera, 
1994:5-7). The amount channelled through NGOs in
creased from US$ 35-40 mill, during 1980s to US$ 100 
mill in 1992 alone (estimates referred to in, Ibid: 7) 

In Nicaragua the development of the NGO landscape 
cannot be explained by structural factors, as the national 
culture or the country's political culture alone, but by 
analysing the connection between dramatic political 
changes in Nicaragua, caused by individual politicians 
and political forces, and the intervening role of foreign 
NGOs and funds. The NGOs attached to the aid channel 
have influenced the entire organisational landscape in 
this country, as in many other developing countries. 
The modern NGO story in Nicaragua starts with the 
establishment of Caritas-Nicaragua, a Nicaraguan Cath
olic Episcopal Conference which began to operate in 
the mid-fifties (this part is mainly based on Skar et. al. 
1994). The earthquake of 1972, gave birth to the largest 
NGO in Nicaragua today, CEPAD - the Consejo de 
Iglesias Evangelicas Pro-Alianza Denominacional. 
During the Somoza dictatorship organisations such as 
INPHRU (Instituto Nicaraguense de Promocion Huma-
no), 1966, CEPA (Centro de Education y Promocion 

Agraria), 1974 and the ERN (Escuelas Radiofonicas de 
Nicaragua), 1966, began literacy work and organisa
tional activities. The Bishops' meetings of Madeleine in 
1968 expressed its "option for the poor", and gave sup
port to such activities. This development was influen
ced both by national traditions, natural catastrophes and 
political and ideological trends in the Catholic Church 
internationally, and the popularity of Paulo Freire. At 
the end of the 1970s, another group of NGOs began to 
appear, such as ADP (Association para el Desarrollo de 
los Pueblos) and CRISOL, the Christian Committee in 
Solidarity with the People of Nicaragua, CEPAD, 
FUNDE and the Red Cross. 

During the insurrection years against the Somoza dicta
torship (in the 1970s), many of the present NGOs 
emerged and were consolidated. Some examples are the 
Sandinista Defense Committees, the beginning of AM-
PRONAC, (Asociacion de Mujeres Frente a la Prob-
lematica Nacional), the Association of Farm Workers 
(ATC), which later continued as a farm workers' orga
nisation with a spin-off - the UNAG - the Nicaraguan 
Union of Small Farmers and Ranchers, the urban union 
movements, especially industrial, teachers, health and 
other public sector workers. At the end of the Somoza 
period, in 1978, there were 6 to 7 national NGOs which 
were supported by the international community and in
ternational NGOs. During the Sandinist period the con
text for NGO work changed fundamentally, partly be
cause of a change in the government's policy. Important 
NGOs that had been established in the 1960s and 1970s 
were further consolidated. Officials from some of the 
major NGOs were offered and accepted important posi
tions in the Sandinista government. Several major new 
NGOs were created. The Augusto C. Sandino Founda
tion (FACS) was established in 1980. It aimed at chan
nelling support to Sandinista-affiliated mass organisa
tions. The Manolo Morales Foundation, affiliated with 
the Christian Democratic Party, was founded in 1982, 
and began working in development projects with unions 
and campesinos. A few NGOs, such as the Centro Anto
nio Valdievieso (CAV) and the Eje Ecumenico, were 
created and began to specialize in development projects 

with Christian-based communities. In general the 
NGOs were very pro-government, as was the interna
tional NGO community. 

Foreign NGOs were attracted to Nicaragua by the Sand
inista revolution. Not less than 120 offices of interna
tional NGOs were opened in Nicaragua during the 
1980s. Many established direct relationships with pop-
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ular organisations or with the government. Coupled 
with the enormous growth in donor funds for NGOs and 
the governments policy for mobilising the masses, this 
shaped the NGO scene in the period. Significantly, 
many Nicaraguan NGOs opened offices for Internation
al Relations and began to negotiate projects directly 
with international NGOs. Relations with the Nicara
guan government were very good throughout the 1980s 
for the majority of the NGOs. NGO cooperation repre
sented one of the major sources of dollar liquidity as 
Nicaragua was starting to feel the consequences of the 
economic and financial boycott of the United States and 
most of the multilateral financial institutions. It was rare 
to see an NGO development project which did not have 
a strong component of local support by the government. 
In some cases, NGOs channelled funds from interna
tional NGOs to government projects. As a rule, the 
major national NGOs received the majority of their 
financing via international NGOs. 

When Dona Violeta took power after the victory of 
UNO in Nicaragua in 1990, as many as 350 new NGOs 
were registered (Skar et al. 1994:15). The deep-seated 
cultural traditions did of course not change overnight, 
but during some few months in early 1990 opposition 
groups hastened to register civil "legal bodies" by the 
outgoing members of the Sandinista-dominated Nation
al Assembly, which could provide both alternative em
ployment for those out of power, and para-political 
platforms. Only about 150 of the new NGOs have sur
vived according to a Directory of Nicaraguan NGOs 
published by CAPRI in 1990 with the financial support 
of NORAD. New NGOs are now being established by 
those with connections to the present government, often 
led by people recently returned from exile in the U.S. 
The government has also established some NGOs of its 
own to channel services out of the state arena. i 

The shifts in orientation and the rapid growth in number 
can indicate the importance of external funds. When 
first published in 1991, the Directory of NGOs in Nic
aragua reported a total of 174 local NGOs (based on 
available lists of existing NGOs and the lists of the 
newly approved NGOs from the National Assembly). 
Two years later, the Directory was re-edited. Approxi
mately 100 of those previously identified had disap
peared. 53 new had been established, the majority of 
whom had begun to work in 1991. 12 of the NGOs 
supported by NORAD as part of the local NGO-grant 
were established in 1990 (Questionnaire I. 39 orga
nisations replied to the questionnaire. 2 did not give 
year of establishment). 29 were established after 1980. 
Only 6 of the 37 organisations supported by Norwegian 
NGOs were established before 1980. 12 organisations 
were established after 1990. The organisations support
ed by NORAD and the Norwegian NGOs were in gen
eral not the same organisations. All together the orga
nisations had 1628 employees. (2 organisations did not 
answer this question). The organistions established in 
1990 or later had 137 employees and those established 
after 1980, 1000 employees. 

The present external linkages are taking place under 
new policy contexts. The government now tries to re
duce the ministries and the state apparatus to a mini
mum. The government has turned the past policy upside 
down, and pursued a neoliberal policy. From a decade 
of state led development in a war economy, Nicaragua 
now develops according to a policy of rapid retrenche
ment of the state. During a couple of years the NGO-
state relations have changed from one of collaboration 
to one of confrontation and competition. (The NGO 
scene in Nicargagua will be described and analysed in 
one case study below). 



Chapter II 
The efficiency and impact of NGO assistance 

Main findings: The NGOs do not have the comparative 
advantages that they are generally assumed to have in the 
literature on the NGOs in devdopment On tlw æntraiy, 
in some cases they have a comparative disadvantage be-
cause they can survive despite organisational failures. The 
above assertion presupposes a unita 
community, which in realia share very few common traits. 
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It is furthermore ideologically coloured and rt presupposes 
that social forces in development (or science) can agree on 
what is a developmental advantage. Finally, there are no 
empirical data that can substantiate the concluaon diat 
they are "better" than governments in poverty alteration, 
sustainable development etc If the Norwegian NGO chan
nel is to be maintained, the above findings will require a 
new justification for NGO activities. TTiey may be very 
important in campaigning for and furthering political and 
social issues, and in establishing other and more equal 
relations with people in the developing countries (see chap-
terV). 

This part discusses experiences with NGOs develop
ment assistance. First it will analyse and discuss the 
presumed comparative advantages of the NGOs. It will 
do so from different angles; conceptually, theoretically 
and methodologically and finally by presenting some 
case-studies. This question is a key-question for how 
one regards the whole NGO-channel. 

Comparative advantage 
What is comparative advantage? 
This concept raises a number of both theoretical and 
empirical problems. For a decade, evaluations and re
ports have been attempting to demonstrate that NGOs 
have comparative advantages. It is possible to assess 
whether NGOs have succeeded in mobilising people, 
reaching project targets and improved the standard of 
living of the target groups, as it is possible to do the 
same for state-to-state aid and government projects. But 
such studies cannot substantiate a claim about compara
tive advantages for a whole group of heterogeneous 
organisations vis-a-vis another equally multifaceted 
group of states. 

The way the concept "comparative advantage" is cur
rently used presupposes that the actors or institutions 

being compared have more or less identical aims, i.e. in 
this case NGOs, governments and for-profit bodies. An 
influential NGO-researcher puts it like this: "What does 
comparative advantage mean in organisational terms? 
We will take it to mean that an organisation has traits or 
features which make it more suitable for achieving a 
particular purpose than an organisation which has the 
same purpose but does not possess these traits or fea
tures" (Fowler, 1990). Therefore, to show that a grass-
root-oriented NGO in Chile under the Pinochet govern
ment managed to reach the poor with true and meaning
ful participation to a better extent than the elitist gov
ernment managed to do, says nothing about 
comparative advantages in general, but only something 
about differences between particular governments and 
NGOs in particular areas at a special time in this coun
try's history. To show that a small Northern NGO is 
better at implementing projects among poor peoples in 
remote villages than NORAD, SIDA or a national gov
ernment, does not imply that general comparative ad
vantages have been demonstrated or that the former 
assists the poor better than the latter in the long run. 

What do we know? 
The relatively few studies that have assessed the com
parative advantages of development NGOs in reaching 
the poor and vulnerable as compared to governments 
have not managed to draw any clear conclusions. Ten-
dler analysed 75 NGO project evaluations in the files of 
the US Agency for International Development. She 
concluded that the "literature and knowledge is by and 
about PVO [NGO] organizations, not about the world 
and the problems in which the project is taking place, or 
about the general class of problems being dealt with and 
the experience in dealing with them", and that the pro
jects evaluated by USAID found no basis for the claim 
that NGOs obtain more or better participation or are 
able to target, reach and work with the poor effectively; 
articles of faith were frequently myths (Tendler, 1982). 
The 1993 UNDP Human Development Report noted 
eleven years later that there has been little systematic 
analysis of NGO impact, either by NGOs themselves or 
independent organisations (UNDP, 1993:94), but that 
"...NGO interventions probably miss the poorest 5-10 
per cent" (UNDP, 1993:96). The DANIDA/CASA 
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evaluation of 1989 stressed the difficulties experienced 
by NGOs in reaching the very poorest groups, partic
ularly where the emphasis was on self-help (DANIDA/ 
CASA, 1989:91-92). The study by the Overseas Devel
opment Institute (ODI) of interventions funded by Brit
ish NGOs showed that most of the projects that were 
examined failed to reach the very poorest, with dis
proportionate benefits accruing to those who had access 
to some land or business, as well as to those with some 
education and to men rather than women (Muir, 
1992:109-112; de Coninck, 1992:108, White, 1991:98, 
Robinson, 1991:118; Riddell and Robinson, 1992:8). A 
world-wide review of research projects on animal-
drawn agricultural equipment shows that NGOs have 
been no better or worse than other (private or public) 
organisations (Paul Starkey, 1987, quoted in Badges 
and Neame, 1994:10). Our study of the more than 100 
evaluations of Norwegian NGOs up to 1991, confirms 
Tendler's conclusion. 

Fowler asserts that the comparative performance study 
undertaken by Esman and Uphoff of 150 projects in
volving membership organisations and public service 
organisations in Africa, Asia and Latin America, select
ed via a 'random walk' through the literature (Esman 
and Uphoff, 1984:84), shows that NGOs are "...more 
likely to adopt a favourable orientation towards and 
effective support of the actors in micro-development 
than are governments." (Uphoff, 1987:14). Another 
comparative performance study quoted by Fowler con
cluded that "the limited evaluation work available so far 
"tended to show that NGOs have a comparative ad
vantage in addressing basic human needs at the grass
roots level" (OECD, 1987:104, quoted in Fowler, 
1990). However, These studies cannot be used as evi
dence for general comparative advantages, as has been 
done, because different environments or contexts, the 
time factor, or units of analysis were unclear. 

Even in very similar situations and in cases where a 
state and an NGO have similar aims, it is difficult to 
draw clear conclusions. NORAD's district development 
programme in Turkana from 1971 to 1990 (NORAD 
had to terminate their support to this project in 1990 
after the Kenyan Government asked the Norwegian 
Embassy to leave following political disagreements be
tween Oslo and Nairobi regarding internal relations in 
Kenya) can be compared to Norwegian Church Aid's 
programme in Southern Sudan, Torit District, from 
1972 to 1985/86, a programme that had total expendi
tures (including assistance to Ugandan refugees where 

NCA was an implementing agency for UNHCR) of 
about NOK 500 million (NCA was forced to leave after 
the civil war reached their project area). Such a compar
ison could bring forth interesting similarities and differ
ences between one state and one NGO in these partic
ular contexts, but not a general conclusion that the one 
group is more efficient or effective than the other. On 
the basis of a number of evaluation studies and one 
book on the Turkana project, and my own analyses of 
the NCA project, one might suggest that the NORAD 
project was more "blue-eyed", more voluntaristic and 
less state-oriented and as grass-roots oriented as NCAs 
project in Southern Sudan (see Harden, 1992, and his 
chapter on Turkana, called "Good intentions", pp. 177-
217). This example does not show that Norwegian 
NGOs and NORAD are similar. It only demonstrates 
that an NGO and a state, under certain conditions, can 
carry out more or less identical projects in more or less 
the same way. 

NGOs and governments differ fundamentally, at least 
according to the rhetorics championed by many of the 
supporters of the "comparative advantage" argument. 
Many NGOs are based on strong ideological orien
tations, be they political or religious. They are value-
rational rather than means-rational (as state bureaucra
cies are said to be), to use the sociologist Max Weber's 
terms. To compare them generally would therefore en
tail comparison of entities with different rationales and 
aims. In some cases NGOs and governments and NGOs 
and for-profit bodies have opposing development goals 
and declared differences in target-group orientation. 
Additionally, NGOs as a group do not have the same 
aims, the same degree of "value-orientation" or the 
same abilities and advantages, as is also the case with 
states and governments. For-profit organizations on the 
other hand, have more similar aims: To make profits (at 
least in the long run). Therefore they can be more mea
ningfully assessed according to comparative advantages 
than, for example, a mission organisation and a secular 
state. 

What can we know? 
The sudden popularity of the term expresses a faddish 
application of concepts of neoclassical welfare econom
ics to the NGO channel. The theory is also based on a 
functional argument: if each actor or institutional sector 
does what it is best at, then improvements in society 
will be optimal. This is an analytical language emptied 
of national and organisational histories, power and dis-
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tributive aspects, and hence the actual role of different 
NGOs in different countries at different times will be 
less easy to detect and analyse. 

How is it at all possible to substantiate the argument that 
NGOs are better than governments? Let us assume that 
all development NGOs are identical (have the same 
aims, the same attributes, etc) and all states are identical 
(have the same aims, the same attributes, etc.). The 
theory can be tested only when the performance of the 
different organisations that are being compared takes 
place or is implemented under identical or at least rea
sonably identical conditions. Methodologically this is 
problematic. NGOs and governments have extremely 
different types of instruments with which to influence 
actions and impacts. Governments, for example, can 
use instruments such as taxes, legislation, national 
media, newspapers, prisons, etc. NGOs will usually 
control fewer instruments, they perform and implement 
on the basis of more "particularistic" perspectives and 
approaches than governments. The government, for ex
ample, can change the tax-system or the curriculum of 
primary schools with immediate and important (posi
tive or negative) consequences for all the poor people in 
a country, while all the NGOs with all their combined 
efforts never reach more than a fraction of the people. 
On the other hand, governments can have a number of 
planning-experimentation units without enabling struc
tures for doing new things, while NGOs might be able 
and willing to experiment. It might be meaningful to 
compare the comparative advantages of BRAC in Ban
gladesh with the impact of the Bangladesh government 
in the primary education sector (see below), but such an 
analysis cannot be generalized to an assessment of 
BRAC and the government on a general level. The 
conditions under which the two types of organisation 
are being compared can never be sufficiently similar, 
and a direct test of comparative advantages will not, 
therefore, be possible. To draw conclusions from one, 
two or fifty such examples to the NGO channel as a 
whole is absurd. 

To compare "NGOs" and "governments" faces some of 
the general problems inherent in comparisons. The way 
it has been employed within this field is especially 
problematic: the thesis has a universal ambition; it 
claims that NGOs are "better" than governments, dis
regarding NGO/government heterogeneity in time and 
space. 

Comparative disadvantage 
Everybody talks about comparative advantages, but ve
ry seldom does anybody in the aid community mention 
the term "comparative disadvantage". Elsewhere it has 
been argued that the main task of the nonprofit sector 
(or NGOs, as we focus on here, distinguishing it from 
the third sector notion as such), is to provide the public 
sector with unique opportunities to rid itself of insoluble 
problems which may prove politically risky. In aid, for 
example, this may mean poverty alleviation and assist
ance in political conflict areas. The sector in this per
spective serves as a "risk-reduction" channel, and is not 
the efficient, flexible and grassroot-oriented provider of 
services that NGO propaganda suggests. The cynical 
version of this theory would be that NGOs are swarm
ing the world, giving the impression that something is 
being done about poverty, injustice, environment etc, 
while most basic relations continue as before. The "left
ist" version of the same theory (argued by traditional 
Marxist-oriented political groups in Bangladesh, for ex
ample) is that the NGOs are "opportunistic" organisa
tions, diverting and fragmenting the struggle of poor 
classes. Seibel (1990) argues that these organisations 
survive because of their inefficiency and lack of respon
siveness. The NGOs can exist and thrive because they 
represent a de-modernized area in a modern, means-
rational organisational culture, i.e. they represent an 
alternative in maintaining the status quo, because they 
are less efficient. 

Seibel has emphasised, on the basis of his research into 
mismanagement in the third sector in western states, a 
paradoxical phenomena: that organizations survive "de
spite organizational failure". Nonprofit organisations 
can survive, even in the long run, "despite a substantial 
lack of organizational learning and responsiveness" 
(Seibel, 1990:107). He argues that non-profit bodies 
"survive not despite but because of their notorious lack 
of efficiency and responsiveness" (Seibel, 1990:107). 
He argues that the particular function of the NGOs is "to 
cope with the political risks of organisational efficiency 
and responsiveness in a democratic society (Seibel, 
1990:108). Organisations are not inevitably inefficient 
and irresponsive, but they exhibit a broader range of 
inefficiency than for-profits and public bureaucracies. 

Seibel argues, if it is at all possible to talk about a 
distinct third sector, that the non-profits exist because 
there are functional necessities other than organisation
al responsiveness and efficiency. If this had not been the 
case, long-term organisational behaviour would, be-
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cause of requirements of efficiency and responsiveness, 
otherwise become similar to that of for-profit orga
nisations and public bureaucracies. 

This means that only to the extent that organisations 
manage to maintain their comparative disadvantage can 
they hope to exist as something different from state or 
market actors. Consequently the Norwegian NGOs will 
become mini-NORADs or types of consultancy firms in 
the long run if they do not strengthen their comparative 
disadvantages, i.e. their value-commitment for exam
ple, that may make them less efficient and less compet
itive in a comparative perspective. When I discuss a 
new legitimation and new challenges for the NGO 
channel elsewhere in this report, it should therefore be 
understood as a discussion of alternative ways by which 
the parliament, government and the NGOs can achieve 
what is their declared goal: to maintain a strong NGO 
channel in Norwegian aid policy. 

Forget about "comparative advantages"! 
When discussing the question of NGOs' advantages or 
disadvantages both these perspectives should be consid
ered helpful. Studies of "comoparative advantages" in 
other donor countries about are not very useful in this 
regard, since basic conceptual, theoretical and method
ological problems have not been properly addressed. 
They have usually been asserted, rather than demon
strated. 

The above discussion does not imply that NGOs or 
groups of NGOs cannot be efficient in challenging 
structural power relations (the proliferation of church-
and left-oriented organisations in parts of Latin-Amer
ica has helped to undermine the deeply rooted patriarch
al power of the Catholic Church and the Military. The 
leaders of the Church and the Army may not consider 
this a comparative advantage, but a disadvantage. Fur
thermore, NGOs have been established to serve a wide 
range of interests, not only the "progressive" ones, as is 
ususally implied in NGO literature and is a precondition 
of the "comparative advantage" argument. In his analy
sis of Brazilian NGOs, Wils refers to "NGOs establish
ed by a worried bourgeoisie which hopes to disarm 
what it considers a "social bomb" threatening to ex
plode and destroy Brazil's capitalist system; and anoth
er group of NGOs which began to emerge recently and 
which is tied to right-wing Protestant sects and move
ments inside and outside Brazil" (Wils, 1991:9, quoted 
in Keen (1994)). 

There are therefore no clear findings about the most 
fruitful relationships between a donor country's pri
mary strategies and the administrative structure of indi
vidual donor countries, and the organisations' ability to 
direct activities towards a priority goal and to avail 
themselves of their presumed comparative advantages. 
Since the criteria for successful activities vary, and rela
tionships between the organisations and the state are 
influenced by national traditions, it is also impossible to 
draw any firm or useful conclusions about which strate
gic, administrative or operational factors are important 
prerequisites for succesful activities. To assess how 
NGO activities in general compare with government 
activities is also futile, since this depends on context in 
its widest meaning, the character of the particular NGO 
and the particular state apparatus. What is possible, 
however, is to discuss their strengths in relation to cer
tain activities. 

The question of flexibility and creativity 
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cratic structures might not always be compatible with each 

W ^ W - S J f t S m and government interests in developing countries. There is 
a great need for contextual analyses of NGO capabilities in 
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As discussed above, it is not particularly fruitful to 
compare NGOs with governments, or the "NGO-group" 
with the "government-group" on a general level. Gov
ernments are just as heterogeneous in their structures, 
aims and powers as NGOs. It is in fact impossible to 
establish conditions which make such comparisons 
methodologically worthwhile. The focus here is rather 
on what situations NGOs might be especially flexible 
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and efficient. To what extent will the legal standing of 
NGOs as nongovernmental organisations affect their 
potential "flexibility" in situations in which govern
ments have particular legal or political constraints on 
actions? And to what extent will NGOs' value orien
tations affect their flexibility in reaching development 
objectives? 

Reports to the Storting on flexiblity 
First, an outline of Norwegian government policy re
garding the general flexibility and creativity of NGOs is 
presented. 

Report to the Storting no 36, (1984-85), as the only one 
in the history of Norwegian aid, devoted a separate 
chapter to a description of the NGOs: Chap. 9: "Special 
target group-oriented channels". It made one general 
remark (there is no official English translation of this 
report): 

"Experience shows that the private organisations 
represent a valuable alternative for channelling 
Norwegian aid to certain specific goals. Through 
the organisations it has been possible to reach cer
tain target groups that are important for Norwegian 
aid, and which it may be difficult to reach directly 
in government-to-government cooperation. Wom
en, labour unions, aboriginal groups and disabled 
persons are examples of such important groups that 
for the first time might be reached through such 
channels. In many situations the working style of 
these organisations gives more options for flexibil
ity than state-to-state aid. Many organisations have 
shown a larger ability to work unbureaucraticly, 
fast and directly, and demonstrated an ability to try 
out new ways and to adapt their activity to local 
technology and resources." (Report to the Storting: 
81 no. 36 (1984-85)). 

The Report focuses on two types of "flexibility!: a) The 
state may use the organisations to reach certain groups, 
and b) some of these organisations have a larger ability 
to change and adapt than the government. The concepts 
of "adaptation", "rapidity", "experimentation", "unbu-
reaucraticness" (and perhaps "smallness!) are here con
ceived of as indicators of "flexibility". In some sense, 
flexibility stands rather for representing options seen 
from the state's point of view. 

Report to the Storting no. 51 (1991-92) on North-South 
relations generally tuned down the role of the NGOs as 

compared to no. 36, 1984-85. It repeats some of the 
same notions, but in a slightly less generalized mood. 

"They are often more flexible when it comes to a 
quick response to new needs that arise, and many of 
them reach further down to the "grassroots" in de
veloping countries than state aid." 

"The organisations also have advantages in their 
organisational structures, which enable greater 
flexibility in their work." 

"The role of the organisations must be seen in con
nection with our total aid to the individual country 
or a specific region. It is preferable that the work 
done by these organisations is directed towards pri
oritized target groups and sectors, in such a way 
that their endeavours may be complementary to 
state-to-state cooperation." (St.meld. nr. 51,1991-
92, p.235.)1 

The coordination of NGO work within the overall direc
tion of governments is stressed. Thus the second notion 
of flexibility (as far as their adaptation, speed, and abil
ity to change is concerned) is repeated, although it is 
emphasised less. The first notion (flexibility as an al
ternative channel for the state's aid policy) is still 
viewed as important, but more complementary with 
official aid policy. The different aspects of the concept 
"flexibility" seem to contradict each other: It is unlikely 
that an organisation or project could maintain both its 
"freedom under responsibility", "adaptational ap
proach", "experimentation" and simultaneously be a 
tool (or contractor) for government policy. 

Seen from a donor-state's point of view NGOs may, as 
the reports say, be very flexible in executing donor 
policies that the recipient government is not interested 
in undertaking. But then the question is about their role 
as donor-state instruments, and not about the efficiency 
of different types of social institutions. 

Types of organisations and the question of 
flexibility 
In general it is impossible to say something definite 
about NGOs as a group, regarding "flexibility", not 
least because organisations develop over time. General 
statements completely ignore the challenges set forth by 
the Swiss social scientist, Robert Michels, who in 1915 
published Political Parties. He argued that he "who 
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says organisations says oligarchy", and that all orga
nisations would become dominated by a self-perpetu
ating and self-serving leadership. In the sociological 
tradition this has become known as the "the iron law of 
oligarchy". A flexible organisation today might be a 
rigid organisation tomorrow, depending on leadership, 
individual actors, the funding situation, etc, but also 
vice versa. 

Flexibility may vary with size. In Norway the orga
nisational landscape shows great variety. Some of the 
biggest are (according to aid budgets in 1992): Norwe
gian Church Aid:NOK 299 mill; Redd barna: NOK 277 
mill. (1993); Norwegian Red Cross: NOK 193 mill, and 
Norwegian People's Aid, NOK 161 mill. On the other 
hand there is a large undergrowth of small organisa
tions. The four biggest got 55per cent of the support in 
1991, and the 22 biggest received 90per cent of the 
funding the same year. On the other hand: there were 
100 registered organisations, both Norwegian and in
ternational, that had a budget of less than NOK one mill 
in 1991. (NGOs supported directly by the NORAD 
representations in the main cooperating countries are 
not counted here.) 

The government has stressed the need for Norwegian 
organisations to be involved in aid, not least because of 
their work on public opinion and comparative advantag
es. The realisation of such a goal requires a great variety 
of organisations, since different organisations have de
veloped different profiles. Will Norwegian Church Aid 
or the Norwegian Lutheran Mission (9th in size in 1991, 
with a support of more than NOK 21 million) be as 
efficient as The National Organisations for Lesbian and 
Gay Liberation in promoting the rights of homosexuals 
in developing countries? Were organisations for senior 
citizens to venture into the aid sector, would Norwegian 
Save the Children or Norwegian Students' and Aca
demics' International Assistance Fund be the best chan
nels? Obviously, the argument of variety and compara
tive advantages has its limitations. How many smaller 
specialised organisations with experience from Norway 
are to be "let loose" by the state on other societies, and 
thus create small images of the Norwegian organisa
tional map? There can be no doubt that NORAD's pol
icy and openness to new organisations and the willing
ness of the NGO Division to "train" these has contrib
uted to the creation of a variety of aid organisations of 
which few, countries have seen the like. 

Is the channelling of all funds via, for instance the ten 

largest organisations opportune from a point of view of 
what is the most effective, or is size a measure of 
efficiency at all? The point of departure for this train of 
thought is a belief that such organisations are more 
professional, more cost-effective etc. However, it is not 
difficult to refer to cases where these large organisa
tions are bureaucratic, slow and inefficient. To choose a 
criterion like this is alluringly simple, because size is a 
variable common to all organisations, and it is easy to 
measure. Size may be measured in terms of budget, 
number of members, number of employees, number of 
target groups or the number of budget channels giving 
their support. The problem, however, is that a variable 
like this cannot be used as a criterion of aid quality, 
efficiency or informational competence. Research on 
correlations between size and the quality of activity in 
organisations in general has concluded that size is not 
related to the form of action, that it is positively related 
to the form of activity, that size and form of activity are 
arci linear and that size is positively related to some 
aspects of activity, but negatively related to others (Bo-
zeman, 1987:24); i.e. that size is not an indication of 
anything but the fact that it is big. To introduce this as a 
criterion of priority, as suggested, will therefore be un
fruitful. 

In Bangladesh the largest NGO is BRAC with 12, 000 
on the payroll, about 1,1 million members and a yearly 
budget of about 30 million US dollars, while there are 
thousands of small rural associations. In Zimbabwe 
there are more than 800 registered organisations, but 
only 20 with a financial turnover of more than 1 mill Z. 
dollars. 50 NGOs employ more than 20 staff. ORAP 
claims to have more than 100,000 members, (de Graaf, 
Moyo and Dictz 1991; Moyo, 1992.) Only a few of 
these NGOs are linked to the aid channel, however. The 
Orthodox Church is registered as an Ethiopian NGO. It 
has over 30 million members, over 25 000 parish 
churches and 400 000 clergy. Coptic Christianity has 
been the state religion since around 350 AD. The 
Church has been and is a hierarchical organisations 
which can be compared to a pyramid with most number 
of people at the lower levels. In 1972 it established 
Ethiopian Orthodox Church Development and Inter-
Church Aid Department to "perform the church's his
torical duties, social welfare activities and act as a cata
lyst to development", with its first priority: to "involve 
the Church in economic, social and cultural develop
ment of the society". At the other extreme there are very 
weak, one-man (or one-woman) organisations among 
the 150 or so other Ethiopian NGOs. The degree of 
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flexibility and the need for flexibility might vary with 
size, organisational set-ups, the degree of bureaucratic 
professionalism, etc. The more successful (or the more 
"scaling-up" as the present jargon calls it) an NGO, the 
less flexible it may become. 

On the other hand: large NGOs, like BRAC and Norwe
gian Church Aid, might be more flexible than smaller 
organisations when it comes to the ability to change and 
experiment. Both experiments and change may presup
pose more financial resources and a stronger ability to 
cope with failures etc. Thus one could argue that the 
combination of financial strength with non- govern
mental status could be an appropriate environment for 
flexibility in this sense of the word. 

Flexibility may vary with activity profile. Many of the 
big organisations are multisectoral. They have over the 
years shown great willingness (the ability could, how
ever, be more questioned) to shift from one sector to 
another and from one activity to another and also - from 
one slogan to the other. Redd Barna has renamed previ
ous projects in Ethiopia from "Rural Development pro
jects" to "Child Centred Rural Development projects." 
Organisations have taken on all the most popular slo
gans of the day - all the time. Whether this is flexibility 
or reflects a split "personality" (organisations are not 
only Jack of all trades, but act as if they were both Dr. 
Jekyll and Mr. Hyde as well) is open to question and 
research. 

Other organisations are working only within one narrow 
area with special target groups. This is the rule rather 
than the exception among all the Norwegian organisa
tions that participate with only a small input in this 
field. Many of these are interest organisations for spe
cial groups or professions in Norway; the Norwegian 
Association of the Disabled; Norwegian Association of 
the Blind and Partially Sighted; Norwegian Union of 
Teachers; Norwegian Nurses Association; the Support-
committee for children in need of aid in Chile, etc. 
Internationally some examples are: World Wildlife 
Fund; the International C&Bsymer's Organisation; 
World Council of Indigenous People; International 
Tropical Timber Organisation; International Confeder
ation of Sea Fisherworkers etc. These organisations nat
urally tend to be rigid in taking up responsibilities out
side their domain or mission. On the other hand the 
same organisations might show impressive creativity 
and flexibility in obtaining their more easily defined 
aims. Rigidity of the aim may correlate positively with 

flexibility in implementation, and vice versa. However, 
it is impossible to conclude whether single-sector orga
nisations in general are more succesful than multi-sec
tor organisations. 

Flexibility may vary with organisational structures. 
One-man NGOs (as is the case with many of the "new" 
NGOs in the developing countries) or which are led by 
charismatic leaders (like BRAC and the Green Belt 
Movement in Kenya) will tend to be more responsive to 
external changes than organisations with members, 
democratically elected Boards etc. In some cases flex
ibility and membership organisations/democratic orga
nisations are opposites, while in other cases they might 
coincide. The apparent "rigidity" or unwillingness of 
Redd Barna as compared to Norwegian People's Aid to 
take up new assignments proposed by the Norwegian 
government and other donors outside their traditional 
work profile partly reflects the fact that the former is an 
organisation with a Board and a number of local groups, 
while Norwegian People's Aid is to a larger extent led 
by professionals. To draw a clear line between member
ship organisations and non-membership organisations 
is not reasonable, because the criteria may have margin
al influence on aid conduct and aid profile. Take two of 
the most important Norwegian NGOs; Redd Barna 
(Save the Children, Norway), a membership organisa
tion, and Norwegian Church Aid. Redd Barna is a 
strong membership organisation in Norway. It is a firm
ly and formally constituted organisation with a Board 
led by volunteers and a number of local cells around the 
country which mobilise children and others to arrange 
bazaars, parties etc. to collect money for aid. It has 
worked in most sectors (health, health-related research, 
primary and secondary education, social services, cul
ture and arts, emergency, income generating etc. Redd 
Barna started development work in 1961, and runs de
velopment projects and relief operations in more than 
30 countries. Its total expenditure on development ac
tivities abroad in the same years (including emergency 
aid) excluding administration at home) in the years 
1981, 1986 and 1991 respectively, came to NOK 38 
mill., 101 mill., and 209 mill., respectively (budget). 
Norwegian Church Aid was established in 1947. It is 
not a membership organisation, but is governed by a 
Board appointed by a Council that in its turn is estab
lished by various institutions, including one from each 
Bishopric in Norway, one from the Annual Church 
Meeting in Norway plus other institutions - clerical as 
well as secular. It started operations in developing 
countries in 1962. In 1991 it worked in 61 countries. 
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Total expenditure (excluding costs in connection with 
the running of the international network: Emergency 
Relief Desk) in the same years were NOK 82 mill., 
NOK 298 mill., and NOK 369 mill. NCA works primar
ily with local churches, while Redd Barna primarily 
implements its own projects. 

In Ethiopia Redd Barna's revised budget for 1993 
shows a total cash requirement of NOK 23,295,000. 
The budget comprised funds for 17 projects in a number 
of warradas. It has a staff of more than 300 people. It 
implements the projects themselves. NCA cooperates 
mainly with Ethiopian Evangelical Church Mekane Ye-
sus (EECMY). Since 1986-1991 NCA has supported 
EECMY with NOK 43,959 mill, in nominal terms. In 
Eritrea Redd Barna and NCA are both working very 
closely with the government. In Zimbabwe, Redd Barna 
has a good relation with the government, and tries to 
work through a Community Based Organisations, while 
NCA in other countries is an implementing organisa
tion. From one perspective these organisations are 
"many" types of organisations, and fit many of the most 
used terms. 

Flexibility may vary with value consciousness and tra
ditions. Brown and Korton argue that what character
izes NGOs is the fact that they are organisations of 
shared values. Let us assume that this generally is the 
case. Some NGOs have shared values (for example the 
aim of helping the poor, the blind or disabled), and have 
no other "hidden" value agenda. Such organisations 
will tend to be flexible in trying to reach this aim. Other 
organisations are very value conscious and share values 
that to them are much more important than aid and the 
particular aid projects. Here we can find mission orga
nisations and organisations primarily working in aid in 
order to spread some kind of "message", be it religious, 
political or ideological. These organisations may be 
extremely inflexible in questions of principle, but very 
flexible in ways of achieving their main aim. Their 
"voluntarism" or the energy encouraged by convictions 
might be their Achilles heel when it comes to flexibility 
in aim adjustments, working methods etc. This can be 
shown by a study of a mission organisation involved in 
aid in Ethiopia. Other types of organisations could have 
been selected, but few organisations have a documented 
history and arc so aware of this dilemma as the mission 
organisations. In order to bring to the attention the com
plexities and dilemmas involved, it is thought useful to 
present some case studies in detail. 

A case study: Norwegian Lutheran Mission -
mission and aid 
•••••:•' '••'• '".V-:-:/' .':•:,• V: x - ^ l ^ ^ t S i ^ g x ^ ^ ^ ^ ^ ^ ^ ^ ^ ^ 

Main findings: NLM is a "vahie-oriented* organisation, 
like other missionary organisations and many other (al
though not all) development NGOs. This "value-orienta-
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tion" might be conducive to flexibility and efficiency, but 
might also hinder it in important areas. In this conflicting 
zone between S'alue-orientations" - because other actors, 
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like the Norwegian state, the local partners, the local state S 
etc. also promote values - organisational efficiency and 
flexibility manifest themselves. The dilemiras between aid 12 
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and mission can, however be tackled - as has been demon
strated in the past - in a pragmatic mannen National-
ization processes, for example, can be set in motion, and 
have been set in motion because of internal conditions in 
the organisation (change of opinion, lack of educated mis
sionaries as staff etc), relation to the national Church 
(changing ideas and capacities). NLM has hesitantly refor
mulated some of its aims also due to political and economic 
pressure from NORAD. 

• 
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The focus here is on the Norwegian Lutheran Mission 
(NLM) and its work in South Ethiopia. Other orga
nisations, both mission and secular, could have been 
chosen, although there are few secular organisations 
with similar traditions and strengths. NLM's history is 
also much better mapped and analysed than most secu
lar development NGOs.2 

This rather detailed case study intends to give a descrip
tion of the intriguing complexity and important proc
esses that hide beneath the rhetorical level and ahistor-
icism of conventional evaluation studies. It is, of 
course, unique but may illustrate problems of a more 
general nature in NGO aid. 

Norwegian Lutheran Mission. Aim and 
organization. 
NLM is a mission organisation which is also a devel
opment NGO. Its development projects have to a large 
extent been financed via the Norwegian aid budget 
since 1963. Mission organisations constitute often an 
important part of the NGO-landscape both in the donor 
countries and in developing countries. It is therefore 
important to study them, also because the NGO litera
ture deals mostly with secular organisations like OX
FAM, CARE, Save the Children, Médicins sans Fron
tieres, etc., and with some religious organisations like 
Norwegian Church Aid, Christian Aid, NOVIB in the 
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Netherlands, but more rarely with mission organisa
tions. This narrow discourse reduces the heterogeneity 
of the field, and it makes it less natural to analyse the 
NGOs in a wider historical perspective, since its fore
runners arc lost in the graveyard known as past. 

It may be useful first to refer to some central mission 
goals of NLM, as approved by the General Assembly in 
1991, in order to bring forth the importance of NLM's 
main programme: 

"Sending mission: mission is no more a human 
invention than the Gospel itself. It has its starting 
point and mandate in Jesus' own words to us. The 
great commission, as it is given to us at the end of 
all four Gospels and in the beginning of The Acts, 
is a call to all believers to proclaim the Gospel so 
that new people can become disciples of Jesus. 
The preaching of the word of God and the witness 
for Jesus are the main concern of the mission, 
because it is only the good news about him which 
can give salvation to sinners. 

NLM therefore wishes to be an instrument for 
fulfilling the great commission in the world of 
today. We wish to be available to persons who are 
called by God and suitable for missionary service, 
to train them and send them with the word of God 
to those parts of the world where it is little known. 
We want to be a sending mission, because our 
most important resource in mission are people 
who have a living testimony about Christ." 

"We wish to serve the whole person: in John 
20:21, Jesus gives his commission in a wider 
sense than elsewhere. "As the Father has sent me, 
I am sending you". Jesus' ministry included both 
preaching and caring for the welfare of the people. 
He both taught and helped the sick and needy. 

The disciples should serve in the same way. In the 
word of God there is no contradiction between 
serving with the Gospel and doing the deeds of 
Christ's hands among people in social distress. It 
is therefore an important goal for us as a mission 
to meet different types of human need with ade
quate help. Jesus asked us to do so." (NLM, 1991, 
"Statement on mission", Oslo.) 

NLM in Ethiopia. 
NLM was established in 1891 and worked only in Chi
na until 1948. It was invited to Ethiopia by a Swedish 

missionary organisation. Following a decision of the 
NLM General Assembly in 1946, a delegation visited 
Ethiopia. They were given an audience by the Emperor, 
Haile Selassie. He asked them to start their work in the 
provinces of Sidamo and Gemu Gofa, which have been 
their area of concentration until today. Since then Ethio
pia has been the most important mission field for NLM. 
Its work in Ethiopia is by far the most extensive area of 
activity for NLM. In 1993 a total of 110 missionaries 
were attached to 24 mission stations and devoted their 
service to 1,356 organised parishes, 1,800 women's and 
youth groups, 16 primary schools, 624 reading schools, 
two schools for health assistance, one school for home
crafts, one theological seminar, one orphan home, sev
eral bible schools, one youth polytechnic and three hos
pitals. The permanent secretariat in Ethiopia is manned 
by a staff of five: Mission Secretary; Consultant of 
Projects; Financial Secretary; Secretary and Account
ant. 

The total NORAD-granted budget of NLM in Ethiopia 
in 1993 was NOK 10.2 mill., of which 80per cent or 
NOK 8.2 mill, was paid by NORAD. This included 
investments and running costs for three health projects 
in cooperation with the Ministry of Health and nine 
health and emergency preparedness projects together 
with the Ethiopian Evangelical Church, Mekane Ye-
sus.3 The NLM project administration at the secretariat 
and main office in Ethiopia cost NOK 365,000 as part 
of these total NOK 10,2 million project costs, under the 
80/20 per cent NORAD/NLM arrangement. NLM was 
also paid 5 per cent on top of the total costs of NOK 
10,2 million for its home administration by NORAD. 
This amounted to NOK 513,200. (Bistandsnemda's 
comment on NLM in Ethiopia, 1993).4 

Mission, local church and "charitable work" 
How has NLM's relation to "local partners" and "na
tionalization" developed? NLM's policy regarding 
evangelisation and development work, and its relation 
to what in modern secular development language is 
called a "local organisation" or a "partner", has a long 
and well-documented history. This analysis focuses on 
what has been a main problem in the history of NLM 
(and other missions, but the problem takes on different 
aspects from organisation to organisation and depend
ing on the country in which they work): the problem of 
nationalisation. While this is a term used in aid and 
belongs to the development aid era, it is closely related 
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in missionary terms to the question of the relationship 
between the local church and mission organisations. An 
early study from the middle of the last century phrases 
the crux of the matter: Peter Beverhauss: Die Selbstån-
digkeit der jungen Kirchen als missionarisches Prob
lem. The question involves fundamental aspects of both 
mission strategy and development strategy and can 
bring to the fore constraints of flexibility in organisa
tions with strongly shared values. 

Scandinavian missions have played a leading role in 
spreading Lutheran Christianity to Ethiopia. In 1866 the 
first Swedish missionaries came to Massawa. A mission 
was established in Eritrea and started to work in Jimma. 
In 1904 Karl Cerderquist from the Swedish Evangelical 
Mission came to Addis Ababa as the first Swedish mis
sionary. The Swedish Mission Bibletiue Friends offi
cially commenced work in Ethiopia in 1921, although a 
missionary family had already worked in Adwa for 
some years before that time. The first missionaries of 
the Norwegian Lutheran Mission came to the country in 
1948. In their assigned area they were allowed to work 
among "unreached people" but, according to the regu
lations, not to evangelize and only to undertake devel
opment work. The Emperor's decree of 1944 on the 
establishment of missions ruled that mission activities 
in so-called closed areas, i.e. areas in which the Ethio
pian Orthodox Church was dominant, had to be con
fined to medical and non-denominational educational 
work. The mission soon discovered that it was difficult 
and in certain cases impossible to obtain permission for 
evangelical work. The missions were therefore forced 
from the very beginning to concentrate on what were 
then called "charitable activities", like running schools 
and hospitals.5 The more modern "holistic" diaconal 
approach had not yet been internalized in strategic 
terms. 

NLM was not primarily interested in development pro
jects as such. Their main concerns were, as a mission 
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organisation, of course, church-related although NLM 
has maintained that evangelization must be accompa
nied by social improvements. The question was: Should 
a church be established or not, and if so, how should the 
church function and what should NLM's role be? NLM 
supported the establishment of independent Lutheran 
congregations instead of working through the Ethiopian 
Orthodox Church. According to strategy documents it 
was not the task of the mission to counteract the EOC, 
but to maintain friendly relations with the EOC priests 
as far as possible6 (Bakke, 1987:119). This was not 

easy, partly due to the proclamatory missionary policy 
of NLM. Just a few days after the close of the first NLM 
missionary conference, Abune Timoteos,7 the bishop of 
Yirga Alem, warned the faithful celebrating the timqet 
festival against NLM. In his judgement the NLM mis
sionaries were "lions and poisonous snakes" who 
planned to harvest the fruit of EOC's efforts.8 Later he 
complained to the Emperor that the NLM perverted the 
people and that he therefore could not return to Sidamo 
as long as the mission remained in the province.9 Com
plaints were also made by the clergy at Gidole against 
the presence of NLM.10 This was in a context where it 
was considered a crime to leave the EOC, and nominal 
Orthodox believers who wanted to join an evangelical 
congregation were often accused and put in prison 
(Bakke, 1987: 119-120). 

These external pressures affected and changed mission
ary policies in regard to what in today's aid-language 
would be called "competence building" or "local partic
ipation". In the 1950s it was still rare to give leading 
positions in mission work to "local boys". Not only 
because the colonial impact on Western mission was 
clearly felt, but also because of the level of education in 
the area. In Sidamo NLM gradually had to give lead
ership positions to young Ethiopian converts. Because 
of EOC pressure the missionaries were forced to con
centrate on leadership training, rather than on district 
evangelism (or as it would be called now: on "direct 
implementation of projects to target groups").11 This 
pressure also convinced those NLM missionaries who 
did not favour cooperation with other Protestant groups, 
that evangelical believers in Ethiopia ought to build an 
organization through which they could approach the 
government.12 This development was important for the 
establishment of the new Church. 

NLM's cautiousness reflected religious disagreements 
and different organisational agendas. NLM emphasised 
the laity and had (as they still have) a very critical 
attitude to clericalism. NLM policy in the "home coun
try" concerning cooperation with the Church of Norway 
was another factor: Since they did not favour such coop
eration and the ecumenical idea in Norway, why should 
they do so with other Lutheran missions in Ethiopia? 
They were critical to the establishment of the World 
Council of Churches in 1948, since its basis of belief 
did not "clearly express that Scripture alone should be 
the organizational basis", especially expressed in "the 
work of the so-called dialogue programme" (NLM, 
1991, Statement on Mission:18). NLM, then as today, 
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dissociated itself from the World Council of Churches, 
and regretted that the Norwegian state church was a 
member and advised its cooperating churches to ex
clude themselves from membership in this organisation. 
They were and are also very critical to The Lutheran 
World Federation (where for example Norwegian 
Church Aid is a prominent member), because the orga
nisation has not "portrayed a genuine Lutheran under
standing of the Biblical message", especially in the vital 
question of the relationship of missions to non-Christian 
religion. Therefore, they also advise their cooperating 
churches not to belong to LWF (Ibid: 19). When NLM 
talked about "partnership", - religious attitudes to ec
umenism have been of paramount importance - it was 
therefore partnership on their own conditions. After 
having worked for more than 60 years in China, NLM 
for the first time accepted cooperation with another 
Lutheran mission on more than a purely theoretical 
issue (Bakke, 1987:161). 

They had, however, a hesistant attitude as was noted by 
contemporary missionaries, but this was interpreted cul
turally and historically rather than based on scriptural 
interpretation: "The theological and psychological tem
perament of the Norwegians sometimes necessitates 
making haste slowly." (quoted in Bakke, 1987:162).n 

Missionaries from other countries could write: "Tradi
tionally, Norwegians and Swedes distrust each other 
and historically, because of the last World War, Norwe
gians and Germans find it difficult to forget the old 
bitterness (Bakke, 1987:162).1415 The NLM Home 
Board discussed the issue, but were not willing to sup
port cooperation with other missions. After about ten 
years in the country, the General Secretary was sent to a 
missionary conference in Ethiopia and said: "I believe 
we may work better and more peacefully by not joining. 
We shall try to be faithful towards our own conviction 
and at the same time respect the opinions of others." 
(Bakke, 1987:164).16 The vote taken at the missionary 
conference still showed a small majority against such 
cooperation, but it was in 1960 overruled by the NLM 
home board.17 

Due to their long traditions and their interpretation of 
the Bible, NLM could not be flexible in their attitude to 
building up the church, or a "local partner", in the 
"NGO-speak". They disagreed internally and it was 
regarded as unnatural to cooperate with people who did 
not agree with NLM in what were regarded as funda
mental religious matters. Gradually they accommodat
ed to new realities. They started to involve themselves 

strongly in building up the established church and took 
on more development work, both as a way of preaching 
the Gospel but also as a means of obtaining work per
mits in order to do evangelical work. 

A classical discussion in the history of missions soon 
started: should the weak and new EECMY-church, es
tablished in 1959, be burdened with development 
tasks?18 NLM held that it was important not to give it 
responsibility for institutions and programmes which 
were not really necessary. The foreign missions were 
under a Government obligation to run educational and 
medical institutions. However, this was not the case for 
a national Church, and EECMY could follow a policy 
of "selective integration". NLM, on the other hand, had 
to take on development projects because of Ethiopian 
legal provisions, whether they wanted to or not, or 
whether they felt they had the capacity or competence 
or not - in order to stay and implement their "real 
mission". 

And how could NLM continue their own mission work 
after a national church was established? This was partly 
an economic question. To continue its work, NLM was 
dependent on money from Norway. These could be 
obtained through appeals. In order to convince people, 
NLM argued that it was crucial to have people, mis
sionaries, in "the field". NLM and its leaders therefore 
fought a battle with EECMY regarding the right of the 
mission organisation to remain in Ethiopia. The strate
gic question was: how to maintain a mission organisa
tion in the field when transfer of responsibility to the 
national church had taken place? The mission ought to 
be a partner of EECMY, not integrated into it. As a 
partner the mission could work in and through EECMY, 
and at the same time appeal as before to its support 
groups (Sæverås, no date: 155). It was also important to 
maintain its position in relation to other mission orga
nisations, with other religious messages. The conflict 
with Norwegian Missionary Society (Det Norske Mis
jonsselskap =NMS) in 1968 can show this. NLM was 
negative to NMS' plans to be involved in Ethiopia, 
partly because, according to NMS, they interpreted this 
as an attempt to capture the very many Norwegian mis
sion friends that supported work in this country (Kjosa-
vik, 1992:130-131). NLMs working areas were also 
restricted due to religious disagreements. They had to 
say no to work in some other areas in the West Synod, 
for example, because liturgy and church arrangements 
had been influenced by Swedish and American church 
traditions (Ibid.:131). 
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And finally: in which direction ought the new church to 
develop? NLM advocated that EECMY should not be
come a Church with priests, etc, but if they must have 
priests, women priests should not be ordained, and 
EECMY should not join LWF. NCA on the other hand, 
also with money from NORAD, has an official policy 
that EECMY ought to take an active part in LWF, that 
women priests should be ordained, etc. Religious divi
sions in Norway have thus been exported, paid by the 
Norwegian state, and become a factor in the struggle 
over scriptural interpretations in EECMY. An Ethiopian 
minority Lutheran Church has gradually been built up 
and formed by emerging Ethiopian church leaders, but 
to a large extent supported with money from the Norwe
gian state and heavily influenced by NLM - under gui
delines that strongly underline that projects shall not be 
motivated or serve special economic, political or reli
gious interests. 

NLM, NORAD and Sidamo Hospital 
In 1963 NLM signed the first agreement with Norsk 
Utviklingshjelp (NORAD). This concerned support for 
the Sidamo Regional Hospital in Yirgalem in South 
Ethiopia. NLM has had several other projects in South 
Ethiopia, but this analysis is not an attempt to recon
struct the whole history of its mission in Ethiopia. The 
following review will limit itself to a short account of 
those aspects of the hospital project in this context. This 
hospital is famous in Ethiopia, and considered to be one 
of the best, if not the best, in the whole country. Com
pared to similar hospitals elsewhere, the cost is very 
low. The expatriates are missionaries, with a salary far 
below other expatriates in Ethiopia. Everyone who vis
its the place seems to return impressed by what NLM 
and the Ethiopian staff manage to do with relatively 
modest budgets. It shines, as Albert Schweitzer's hospi
tal in "the jungle". The following is not an assessment 
of the project as a development project in a narrow, 
conventional sense. It is an analysis of how the relation
ship between mission and development aid has been 
handled in the development aid era,19 and how different 
and competing agendas affect organisational flexibility 
in reaching "localisation" or "nationalization" goals in 
development aid. 

The contract from 1963 stated that NLM committed 
itself to undertake the project on a general humanist 
basis without being motivated by economic, political or 
religious special interests.20 The Norwegian state made 

it very clear that for the money given by the state, NLM 
was not to engage in religious activities. From the very 
beginning the exact interpretation of this paragraph was 
a point of confusion. In the same contract it was stated: 
"The economic responsibility for management of the 
hospital will be specified in a contract between the 
Ethiopian state and Norsk Luthersk Misjonssamband, 
and is not the concern of Norsk Utviklingshjelp".21 The 
Norwegian state made it very clear that it was not pre
pared to support the running cost of the hospital. 30 
years later tens of millions of NOK have been trans
ferred to this project, and the Norwegian state is still 
financing expatriate salaries, the programme against TB 
etc., and the hospital is still run by the Mission but in 
cooperation with the Ethiopian Ministry of Health. As a 
mission history summarizes: It was not "difficult to 
raise funds for that kind of work" (Bakke, 1987:123). 
Information on such institutions convinced possible do
nors that the mission "was not only preaching". The 
various development activities were also regarded by 
the missions as useful for their position in relation to the 
Ethiopian government. Schools, hospitals and clinics 
were no doubt popular services.22 (Bakke, 1987:123). 
The hospital has therefore been important from many 
points of view; it has served tens of thousands of Ethio
pians for a comparatively modest sum of money; it has 
been a central element in NLM mission strategy in 
Ethiopia and it has most likely played an important role 
behind the build-up of a large, rather efficient and de
velopment oriented Lutheran minority church in Ethio
pia. 

Nationalization of the Hospital 
What has happened in the meantime and why is the 
Hospital not yet nationalised, or why is not EECMY 
responsible for the project? There are of course a num
ber of reasons for this situation. The hospital has gener
ally functioned very well. The mission and many Ethio
pians have feared that if NLM withdrew, the level of 
services would deteriorate. Due to war and general pov
erty the state has been unable to take it over and main
tain present standards. The government has therefore 
been sceptical to a "hand-over". Many in EECMY have 
felt that the church's commitments are heavy enough, 
without the burden of running the hospital. Recurrent 
administrative shake-ups at the regional level (the over
throw of the Emperor, the war situation, the overthrow 
of Mengistu, the ethnification of regional and local poli
tics after 1991, etc.), have made it difficult to find state 
institutions that are able or willing to take it over. 
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Here we focus on another aspect: how the mission agen
da itself has affected NLM's development policies and 
choices. The point is that other mission organisations 
have similar problems in many countries. Fundamental
ly, these reflect goal conflicts; the mission's mission 
agenda and the mission's externally defined develop
ment agenda, or as it is called in the internal language of 
the mission organisations: projects run with "alien mon
ey". The point here is not to discuss whether mission 
organisations are "bad" or "good" NGOs. Nor it is to 
discuss whether NORAD should support organisations 
that use development funds as a shield and a shelter to 
protect the execution of their "real" aim. The task is to 
show how organisational values may breed inflexibility 
in relation to development aims. 

NLM and development goals 
One analytical point of departure might be a compari
son of the language of the Statement on Mission (NLM, 
1991) and Strategy document on NLM's project work 
abroad (NLM, 1988).23 The latter states that the main 
aim is the spread of God's word. Diaconia is not "pri
marily" based on mission-tactical arguments, it is said, 
because for a Christian it is "impossible to live in a 
society where the suffering is great, without trying to 
help as long as resources are available" (Strategy docu
ment). The most striking thing about this document, if 
compared to the Statement on Mission, is its language. 
While the latter uses an expressive language, highlight
ing the convictions and seriousness of NLM commit
ments, the aid document is written in imprecise "NGO-
speak". Their project criteria are: 

"Projects that support the poorest, the weakest and the 
most oppressed 
- Local needs and conditions - Priorities set by the 

local population 
- Have to be adopted to public plans 
- The resources of the organisation and its partners 
- Projects with an education profile" 

On partnership in development aid, the strategy docu
ment states that: 

"The main cooperation partners of the mission are 
local churches and synods. Where such do not 
exist, the mission wishes to work for the estab
lishment of church societies built on local congre
gations. In those cases where there is a church 
co-partner, the other types of cooperations are 
organised through the church organisation and not 
directly with NLM".24 

The strategy document thus refers to the "local part
ners", as if emptied of religious convictions, with no 
trace of its stand against the ecumenical movement and 
opposition to church networks like LWF and WCC. The 
impression is that NLM is a development aid orga
nisation, certainly religious, but that this is not a big 
deal. The document does not reflect problems related to 
encounters with local cultures, dialogue, etc. This con
ceptual practice creates a notion of uniformity among 
the different types of NGOs (on the surface, i.e. in the 
documents circulating within the aid channel) where the 
realities "on the ground", are ambiguous and contradic
tory. As a mission organisation bred within the Norwe
gian lay movement the NLM has several objections to 
cooperation with churches of high-church order or with 
strong hierarchies. Their interest and agenda are rather 
to maintain and continue their mission within a lay 
structure, and to neither cooperate with strong formal 
church structures nor "nationalise", if their fundamental 
convictions about the message of Christ are not secured. 
Thus such cooperation with a "local partner", "orga
nisational support" or "institution building" becomes 
difficult and leads to ambiguous strategies that conflict 
with the fundamental goal of the mission. When such 
concepts are so readily used by the organisation in its 
official development document (as demanded by NO
RAD) it should be interpreted, held up against their 
mission strategy, as a rhetorical device. 

NLM, value dilemmas and nationalization 
How have contradictions between missionary strategies 
and development policies, between NORADs emphasis 
on religious neutrality and nationalisation and NLMs 
aim of evangelization and continued missionary pres
ence been solved concretely in relation to this project? 
These dilemmas were brought into the open as early as 
1972, when EECMY, NLMs cooperating partner, be
came famous within the world missionary movement 
with a religious line that countered the separation be
tween development and evangelization that the NO
RAD link made obligatory. EECMY urged NLM and 
other missionary organisations and religious organisa
tions to implement a holistic approach; i.e. not to sep
arate the two and give priority to evangelization. For 
NLM, which is not registered with the Ethiopian au
thorities as a foreign NGO and which is allowed to work 
there only as employees of EECMY, this has created 
permanent and deep conflicts of orientation. 

What was the background to EECMYs appeal? EEC
MY soon took over some of the projects the mission had 
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started and the projects initiated by other donors. All the 
health work of NLM, except the running of two hospi
tals, became the responsibility of the South Ethiopian 
Synod/EECMY in 1971. The administration of these 
institutions and programmes made it necessary for 
EECMY to establish development departments at both 
church and synod level.25 The church discovered that 
money was not a big problem. Support was coming 
from abroad. Therefore it could not responsibly let the 
opportunities to get funds for development projects go 
by without making the fullest possible use of them. This 
sharpened the conflict between evangelization and de
velopment work: It was easy to obtain funds for devel
opment schemes but not so simple to get help for other 
church activities. This imbalance had been pointed out 
earlier also by Norwegian missionaries. It was said that 
medical and educational work had become a means to 
an end, "baits by which the unsuspicious and the suspi
cious are caught".26 An employee at the hospital in 
Yirgalem wrote a memorandum to the LWF in which he 
complained about the tendency to "count charity work 
as a footstep for the real mission work which is preach
ing to the gospel and baptized".27 It was suggested to the 
LWF that "an inquiry be conducted inside the Lutheran 
missions in order to identify the relative share of their 
missionary programmes occupied by medicine and wel
fare, education and evangelism".28 The huge input of 
development aid resulted in a new demand for technical 
personnel in all fields. Such people were not so easy to 
find, and it became necessary to offer them higher sala
ries in order to attract people. Living conditions and 
benefits above the norm were the natural results. An 
imbalance between evangelism and development be
came more and more visible. The problem was raised at 
the Seventh General Assembly of EECMY in 1971. It 
was agreed to approach the donor agencies through the 
LWF to reconsider their criteria for aid and include 
direct support of congregational work, leadership train
ing and church buildings. This initial request was fol
lowed up by the now famous EECMY letter, On the 
Interrelation between Proclamation of the Gospel and 
Human Development. It accused the missions and the 
Western churches of distorting the churches' aim to 
serve the whole person. It emphasised that evangelism 
and development are not two separate activities but one. 
Development activities without the evangelistic aspect 
meant accepting that man can be treated in parts. On the 
other hand; evangelism is development work, because 
preaching leads to improved living conditions. True 
development takes place only when a person is renewed 
in "his inner man". 

How did NLM operate in this context? How should they 
maintain balance, not only between the two principles, 
but between the two "partners", EECMY and NORAD, 
both requiring that NLM should work in line with their 
expectations? As has been shown, NLM missionaries 
had already, before the contract with NORAD was 
signed, questioned the tendency for evangelisation to 
become separated from development work. The initia
tive of the Home Board to cooperate with NORAD, 
based on overall assessments of strategy, funds and 
expansion, threatened to widen this conflict. The EEC
MY letter was written on a background where funds for 
evangelism did not increase, whereas it seemed to be no 
problem to obtain grants for development schemes. 
Many argued that the best way to develop an area was to 
channel funds through the church. The development aid 
available made it possible for synod leaders to direct 
funds to their own area and their own people. A number 
of new jobs were created. The growth of the church was 
partly a result of growth in development budgets, job 
opportunities, the power to allocate resources locally, 
etc. Many interpreted the fact that EECMY and mis
sionaries from NLM were allowed to operate under 
Mengistu partly as a result of being involved heavily in 
more widely accepted development activities. NLM and 
the NLM camp at Awasa, for example, were left undis
turbed, which could be seen as a sign of appreciation by 
the government for the development work undertaken 
by NLM.29 

EECMY leaders did question why the NLM in 1971 
preferred to keep the contracts concerning the running 
of the government hospital in the south in the name of 
NLM. NLM argued that the contracts had been made 
between the government and the mission and could not 
easily be transferred to an Ethiopian church. NLM also 
argued that these institutions would be far too heavy a 
burden for EECMY. They required tremendous re
sources in highly qualified personnel and large financial 
contributions, which EECMY did not have. In the opin
ion of the NLM these institutions would serve the peo
ple and the church best if they remained projects under 
direct mission control and influence (when NCA and 
other NGOs started to channel more money to EECMY 
this argument was no longer valid). NLM also pointed 
to the special relationship of the NLM to NORAD. 
NORAD had invested highly in these institutions and 
was, NLM said, "in the process of accepting responsib
ility for an increased number of positions" (Bakke, 
1987: 224-225, footnote 7). The hospital project's role 
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as a shield and source of money for NLMs continuous 
missionary work there was not mentioned. 

Put under continued pressure from NORAD in the late 
1980s, - the NGO Division incessantly hammered on 
the need for nationalization - without showing partic
ular knowledge of and interest in the particular histories 
and role dilemmas of mission organisations and "local 
partners" NLM was forced to set out a ten-year nation
alization plan for this hospital (and for Arba Minch 
Hospital) in 1988. Since then a number of evaluations, 
reports, discussions, internal seminars and open confer
ences internationally and with NORAD have taken 
place at which this issue has been at the top of the 
agenda. 

Some of these discussions with NORAD were based on 
an untenable premise that all NGO actors favour nation
alization ( other NGOs would also find it hard to make 
themselves redundant), presupposing that everybody 
favours nationalization. Hesitation was generally ex
plained sociologically or psychologically (a general 
fear of change, a fear of losing the mission identity etc.) 
or historically (it takes time to adjust to new challenges, 
etc.). These arguments are all relevant, but an analysis 
of the problem that does not focus on how the orga
nisation interprets missionary work or the diaconal pro
ject, elements that are crucial to the organisation's ex
istence and self-understanding, and how these relate to 
existing NORAD guidelines and policies, will blur the 
most important issues. 

NLM could not subscribe fully to the EECMY doctrine 
because of their link to NORAD, although they shared 
their opinions. They received money to undertake de
velopment work separated from evangelization, al
though for the last decade they have been employed as 
missionaries in a church that preaches a "holistic ap
proach". Separate accounting in this system and context 
is not easy. NLM could not give the hospital to the 
church, because that would have threatened their own 
presence and undermined their own agenda. (NLM does 
not want EECMY to be a member of LWF, to ordain 
women priests etc. An EECMY that distances itself 
from parts of the NLM doctrine, implies that NLM has 
not finished its job. In addition there are still a number 
of "unreached" peoples in the country). Although both 
EECMY and NORAD wanted nationalization, NLM 
did not, but on grounds that could not easily be dis
cussed given the rhetorical climate (this does not mean 
that there were not a number of other reasons for not 
"nationalizing" the hospital in this context, reasons 

partly neglected in both EECMY's and NORAD's argu
ments). NLM could not continue as before, because of 
opposition from EECMY, from other donors' influence 
on EECMY, but primarily because NORAD threatened 
to end support if nationalization did not take place or 
was not seriously considered and planned for. The 
NLM leadership was not interested in a halt in support, 
also because this support was regarded as a financial 
asset.30 In addition, a survey undertaken by NLM in 
1972-73 supported the "developmentalists" within 
NLM; it was said that the literacy schools had a marked
ly positive influence on church attendance and church 
offerings. Later, while other missions (like the Sudan 
Interior Mission) were expelled from Ethiopia and 
NLM could continue more or less as before, even main
taining their beautiful camp at Awasa, aid as a political 
guarantee was underlined.31 Undoubtedly, development 
programmes had been furthering the authority of both 
EECMY and the Mission, and enabled pastors and 
evangelists to operate. The imbalance in funds between 
development work and evangelization work has in
creased, notably in the late 1980s and beginning of the 
1990, as NCA and other European NGOs have in
creased their support to the Church. In this situation 
NLM becomes even more important as a bridge be
tween those who put most emphasis on evangelization 
and the European Church related organisations that are 
described as almost secular organizations. (In the mid
dle of the 1980s NCA was criticized by EECMY for 
being too secular in its orientation and work). Seen from 
EECMYs point of view, NLM was an organisation on 
"the right side", but they should at the same time, and 
from NORAD's point of view, act according to neutral
ity regulations, including the issue of religion. 

Flexibility and micro-development 

Main findings: It has been argued that the main advantage 
of NGOs is their flexibility in micro-development situations 
which require extensive ånd intimate confab w 
intended beneficiaries. TTiere are many examples that 
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This part focuses on NGO flexibility and micro-pro
jects, without assuming that this is an area in which 
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NGO activities are more or less relevant than in other 
areas. Fowler has described micro-development as ac
tivities which require control based on micro-social re
lations, types of activities which stand or fall on the 
basis of community inputs and support, activities which 
require specific local adaptations and applications of 
general technology improvements, experiments or re
search which require significant inputs from the in
tended beneficiaries for them to be relevant, or in which 
natural conditions are desired and/or controlled condi
tions are not possible, activities which stimulate learn
ing, adaptation and sharing of knowledge and compara
tive experience. 

It is likely that a group of experienced development 
NGOs or local organisations with local knowledge will 
be able to do this kind of work better than most govern
ment bureaucracies can. There are a number of studies 
that show that organisations are good at such things, 
although they do not necessarily meet the expectations 
of the NGO propaganda.32 There are a number of cases 
in which NGOs, with a dedicated staff, willing to live 
"in the bush" or in remote rural areas, with local knowl
edge, etc., have been able to carry out good projects in 
this area. Famous models include BRAC in Bangladesh. 
Although their success-rate may be exaggerated, and 
the benefits of such schemes might be reduced if "all" 
NGOs start with similar projects, such projects may 
illustrate that NGOs may have a potential government 
bureaucracies do not have in this field. 

BRAC's Non-Formal Primary Education (NFPE) pro
gramme ran in the beginning of the 1990s about 20,000 
schools. Girls have been given priority since they are 
the most underprivileged among rural children. All the 
schools have high attendance rates. The reported drop
out rate is only 3per cent as compared to 80 per cent in 
government schools. BRAC schools are different in 
curriculum structure and flexibility of the teaching sys
tem. Schools are usually located in rural areas. The 
classes meet for three hours a day. The time is decided 
upon by both parents and teachers so as to fit in with 
seasonal work, etc. The teachers are locally recruited, 
the students are not required to sit for formal exams as is 
usual in government-run schools. Children's progress is 
measured instead through continuous assessment by the 
teacher. According to BRAC, the NFPE programme is 
not an alternative or a substitute for public education. It 
is intended to be compementary and supplementary, 

aimed at dealing with dropouts and non-starters. When 
the primary school system can cope more effectively 
with them, BRAC will have finished its task. A number 
of countries and NGOs have shown interest in this pro
gramme, and are contemplating replicating it. 

Another example can also be mentioned.33 The Kenyan 
NGO, Participation for Productivity Services Founda
tion (PFP) is one of the oldest in this field. It dates back 
to before the more generally known "take-off of this 
type of schemes in Asia - to the Quaker settlements in 
western Kenya in the 1940s. It still carries a "Quaker 
spirit!; a simple, self-reliant and productive way of liv
ing. The PFP is currently operating all over East and 
Southern Africa. In Kenya the organisation conducts a 
number of small-scale projects in about 40 per cent of 
the districts of the country, especially north and west. 
NORAD started cooperating with PFP in 1989. The 
Bungoma Farmers Small Enterprise Development Pro
ject, a five year plan with annual budgets of two mill. 
Kenyan shillings, was agreed upon. This project ob
tained renewed support from NORAD via NCA after 
the diplomatic crisis in 1990. The aims and objectives 
have generally matched Norwegian development pol
icy: to assist rural poor groups, such as women, youth 
and poor farmers with training and credits, to create 
employment and develop agriculture in remote areas. 
The activities are training of business management and 
administration of loan schemes. Loans are given to 
groups of 20-25 members. The original plan was to 
reach 30 such groups, but a total of 87 was brought 
under the programme. The groups were mutually re
sponsible for loans. Leaders were elected every year 
and were always women. Credit was given on a 30-
month basis at a rate of 18 per cent a year to groups. 
Individual activities were small businesses, one cow 
dairies, selling maize, handicrafts, small work-shops 
etc. In Lurare Women Group, Malakasi, the group re
ceived a loan of 10,000 KSH in 1989 and made a profit 
of 23,900 after repayment. In 1990 the profit had in
creased to 33,900 KSH. Later that year the group re
ceived additional support loan of 60,000 KSH, trans
ferred the total saving to their own revolving loan 
scheme and thus, in 1991, became more or less self-
reliant. 

On the question of why the project and the individual 
groups had gained such success the answers dealt with 
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the following points: very good and proper training by 
the PFP staff who knew the area and the "trade!; good 
follow-up by PFP; sound accounting practices; flexibil
ity in credits and activity; small and self-ruled groups 
with elected leaders; obvious and direct benefits to all 
participants. 

Flexibility was possible because groups were small and 
the NGO, PFP, had a good knowledge of the area and its 
population. At the same time PFP had the financial 
security of a five year plan in cooperation with NO
RAD. Neither the Kenyan central government, the dis
trict authority nor the banks were able to provide such a 
low interest rate of loans and certainly not the training 
component. 

A number of other projects carried out by Norwegian 
NGOs might have been mentioned. All the big NGOs 
and many smaller ones have implemented projects that 
have reached their aims. The differences between the 
settings - for example Norwegian People's Aid among 
squatters in Chile, Redd Barna among illiterate peasants 
in mountainous rural Ethiopia, Norwegian Chruch Aid 
among farmers in northern Thailand etc., arc so wide, 
that no general lessons can be drawn. In such micro-
situations individual factors such as the personnel's 
competence and enthusiasm, become very important. 

This question of how macro-contexts influence micro 
development can be analysed from another angle. A 
study of different perceptions of NGO-managed in
come-generating projects can reveal some structural 
factors influencing donors "direct-funding" policies. 
Bishwapriya Sanyal analysed such NGO projects with
in a wider institutional context than has usually been the 
case (Sanyal, 1991:1367-1379). Such projects have 
usually been studied within a functional perspective, 
identifying their monetary costs and benefits. Sanyal 
analysed the perceptions of their viability among key 
institutional actors in Bangladesh; the NGOs, the gov
ernment and the donors. He discovered strongly con
flicting perceptions among them. Yet, despite these 
contradictions, all three actors continued to implement 
more of the same projects. This phenomenon of simul
taneous conflict and cooperation he called "antagonistic 
cooperation". By understanding institutional percep
tions we can better understand institutional actions, and 
the difficulties that a donor faces in deciding on strate
gies. 

The government in Bangladesh (GOB) initially sup
ported and encouraged the work of the NGOs in con
nection with rehabilitation work after the civil war and 
the famine in 1974-75. They regarded their work as 
supplementary, social work, and never regarded it as 
initiating development. Since the First Planning Com
mission was set up, the GOB regarded development 
work as the responsibility and the prerogative of the 
government. Rural development would be the result of 
large-scale infrastuctural and irrigation projects. The 
GOB has continued to define rural development in 
terms of aggregate indicators, "such as agricultural 
growth, total area under cultivation and irrigation" 
(Ibid: 1368). This view of development contrasts with 
the view presented by the NGO approach, which re
gards development as a result of what starts at grass
roots level; by generating employment and income for 
the poor. The GOB regards all NGO-income generation 
projects as not very effective in promoting develop
ment, also because these projects are seen as requiring 
intense supervision and control. They cannot therefore, 
it is argued, be replicated in large numbers. GOB offi
cials thought that the NGOs' income-generation pro
jects were illogical in economic terms and were consid
ered as "yet another of the fads that characterize West
ern aid" (s.st.: 1370). They also thought that some do
nors had been carried away by the "image" and "talk" of 
the NGO leaders. As they said: "Many of the NGO 
leaders wear cotton kurtas and carry jute bags which 
make them look like they get along well with the poor" 
(quoted in Sanyal, 1991:1370). 

NGO views of these projects differed. Some of those 
who were not involved were critical. They said among 
other things that the "so-called solidarity groups are 
created primarily to ensure loan repayment and to re
duce the overhead cost of recovery" (Ibid: 1371). Some 
argued that for the poor to participate in such projects 
will increase their vulnerability to market forces. There
fore, since the poor cannot take such risks, the projects 
reach the more well-to-do peasants and village people. 
Instead of the poor coming together in small groups to 
repay loans, these NGOs argued that they should join 
hands in country-wide organisations, to create a nation
al political organisation of the landless for example. 
Political groups were critical of donors: they regarded 
their support for these kinds of projects as a way of 
imposing their ideological biases by encouraging profit-
making through individual efforts, a solution they re
garded as not viable in Bangladesh due to the huge 
number of landless people in rural Bangladesh. 
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The "most notable" concept in the NGO community, it 
is argued, was to see their relationship with the govern
ment in an "us" versus "them" perspective (Ibid:1371). 
The government was bureaucratic, lethargic, and cor
rupt, and served only the interests of the rural elite, 
while the NGOs had exactly the opposite qualities. The 
NGOs dealing with income-generating projects viewed 
donors as slow in supporting them and in disbursing the 
necessary funds, and felt that they put strings on their 
aid which reflected fads in Western aid thinking. 

The donors faced a dilemma. On the one hand, most of 
them regarded such projects as too small to be able to 
eradicate rural poverty. On the other hand, such projects 
were also seen as necessary to achieve this aim, but if 
so, they required much more support, support which is 
not available. The donors regarded the NGOs as having 
good, efficient and unbureaucratic leaders. Most of 
them are western educated. They knew the language 
and the workings of the donor agenda. They are good at 
structuring aid requests in a way to which the donors 
can effectively respond. 

These projects, Sanyal argues, serve different and im
portant functions for the actors, although they disagree 
about them. For the government they both create some 
grass-root development, and provide people with a non-
political activity. It is better for the elite that the poor are 
organised by development-oriented NGOs than by po
litical parties. For many NGOs the projects are regarded 
as good and worthwhile to support, although some have 
criticized them for being inefficient and status-quo ori
ented and individualistic. For donors they offer an op
portunity to disburse money to "good", although in 
general inefficient, projects. 

The question of efficiency can therefore not only be 
analysed within the limited framework of traditional 
impact assessment studies. They may, for example, be 
efficient for governments in some cases, but inefficient 
in furthering development, and vice versa. 

Flexibility and politics 
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Main findings: There is one area which has been given Httte II 
attention in research on NGOs, in spite of its importance in 
the history of NGO aid, and that is their flexibility as 
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instruments for governments, especially in crossborder op
erations and in societies in which the donor statî  for vari^ 
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ous reasons, cannot work as it would like to. From one 
point of yiew this flexflnUty can be described as ^ 
icw of the NGO channel The advantage is not related so 
much to traditional positive attributes like grass-root onen-1 
tation, voluntarism etĉ  as to one thing: they are not a part 
of the state apparatus of donor communities. 

The fact tliat NGOs are not a part of the state apparatus 
can be used by governments supporting political opposi
tion groups and by internal political movements in need of 
external support. It is also an advantage that can be used 
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for humanitarian purposes in areas where the UN system S 
or the state system cannot w ork. In this case it is possible to 
talk about the NGOs as a group, because they share this 
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quality. Their potentials as actors, however will, of course, | 
vary according to their size, experience, political position, 
local c o n t a c t s , ' e t e ^ ^ ^ ^ ^ ^ ^ ^ ^ ^ ^ ^ ^ ^ ^ ^ ^ ^ 
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A case study: NORAD, NCA and Kenya 
The history of aid to Kenyan organisations after the 
diplomatic breach between Kenya and Norway in 1990 
is interesting in relation to the question of NGOs as a 
flexible channel for governments in touchy political 
situations. When Kenya broke off diplomatic relations 
with Norway on 22 October 1990, NORAD was given 
one week to pack and leave. All state-to-state cooper
ation was terminated, but the Norwegian NGOs were 
allowed to stay on. The decision was then taken at a 
high level in NORAD and the Ministry of Foreign Af
fairs to allow for the continuation of NORAD support to 
some Kenyan NGOs. These were NGOs that had just 
previously signed 3-5 year contracts with NORAD.34 

NORAD's aim was very simple: how to minimize the 
negative impact on Kenyan NGOs if all Norwegian 
financial support were suddenly to be cut off. To hand 
the support over to a Norwegian NGO which continued 
to work in Kenya was regarded as a flexible way of 
ensuring continued assistance to Kenyan NGOs. An 
important part of this assistance was support to democ
ratization and popular groups that advocated certain 
interests in the "civil society". The Norwegian Foreign 
Office had no objections to such a continuation. The 
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NORAD support of NOK 15 mill in 1990 was reduced 
to NOK 5,6 mill. Support was given to 12 Kenyan 
NGOs and follow-up and payment of lOper cent reten
tion money to 32 other projects. As a result of negotia
tions with NORAD in November 1990, Norwegian 
Church Aid was willing to serve as a contractor for 
NORAD. 

First NCA hesitated. The organisation was initially re
luctant to play such a role for the Norwegian govern
ment and to go into areas where they had little experi
ences. The NCA board accepted that their Nairobi of
fice could function as a "mail box" between the Kenyan 
NGOs and NORAD, but on two conditions: this should 
not harm any of NCAs other activities in Kenya. This 
was important to NCA, since their regional office for 
East Africa was in Nairobi. Secondly: this role of a 
contractor for NORAD should not in any way alter the 
aid profile of NCA. The organisation immediately ap
proached the Kenyan government. NCA was assured 
that the organization could continue to work there. 
NCA soon took several initiatives: in a joint seminar 
with the 12 NGOs NCA presented itself and its profile 
as a Christian aid organisation. During 1991 it was 
evident that both the 12 NGOs and NCA found the 
situation satisfactory, as did probably the two govern
ments. A flexible solution had been found in a diplo
matically and politically touchy situation. 

One reason why this shift was smooth, was that the 
development strategies and project aims of NORAD 
and NCA were similar, although not identical. Support 
for institution building, welfare and advocacy organisa
tions, poor and marginalised groups etc. were goals 
shared by NORAD and NCA. It shows that the Norwe
gian aid system shares many of the same values, and 
therefore enables assessment of comparative advantag
es. A review of aid profiles and aid activities of NO
RAD and NCA in Kenya regarding their support to 
NGOs shows that NORAD and NCA supported projects 
within six of the same sectors, while NCA also worked 
with refugees and displaced people, and institution-
building within organisations. It is interesting, and says 
much about the NGO channel's history in its Norwe
gian shape that NORAD and NCA had more or less the 
same aims, and that NCA had a comparative advantage 
in this context; it was able to maintain the work that the 
state had been forced to finish. This case can also show 
how NGOs in certain cases have defended and guarded 
their profile, not being willing to "sell out" for public 
funds. 

A case study: NCA and the emergency relief-desk 
(ERD) operation35 
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Main findings: This relief operation, from Sudan into Eri- f 
trea and later to Tigray, was one of the biggest cross-
.border operations in the history of aid. In 1991 the total 
budget was about one billion NOK, and the whole <>per-

8 
ation involved complex issues of neutrality and diplomacy. 
It is also an example of thepotential political importance of 
humanitarian intervention -a Norwegian NGO supported 
by Norway and other donors had an important impact on 
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the outcome of the Ethiopian/Eritrean war and on power 
relations in Ethiopia after the fall of Mengistu. It also was f 
the biggest operation that NCA was ever involved in. 
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The background to ERD was simple: it had proved very 
difficult if not impossible to assist the victims of war 
and drought in the areas controlled by the Eritrean gue
rilla movements, Eritrean Liberation Front (ELF) and 
Eritrean People's Liberation Front (EPLF). They could 
not be reached from Ethiopian ports or roads, because 
of Ethiopian government policy, which in the middle of 
the 1980s forced most of the aid to be distributed in 
government controlled areas although most of the starv
ing people lived in the rebel controlled areas. One of the 
very few options available was illegal cross-border sup
port from Sudan. ERD emerged therefore as a response 
to humanitarian needs in Eritrea and was from the very 
first involved in what was regarded by the Ethiopian 
government as illegal operations, and which also was 
problematic in relation to international conventions and 
laws. It is the flexibility of the NGO channel in this very 
complicated political and diplomatic situation that will 
be emphasised here. 

The total value of food donations between 1981 to 1991 
was USD 216,5 mill. Support for transport in the same 
period was USD 116 mill. ERD distributed on average 
about 60,000 tons of food every year in the period 1981 
to 1991. Transport was carried out by ERA, REST and 
Oromo Relief Association (ORA). From scratch the 
transport fleet reached 400 vehicles for ERA, 250 for 
REST and less than 10 for ORA in 1991. Until 1985, 
ERD was responsible for about 2/3 of food deliveries to 
Eritrea and Tigray, and after that it stabilized at around 
40-50 per cent. ERA was given aid for a value of about 
USD 200 million, REST for about USD 150 million and 
ORA for less than USD 10 million. (See Table A.10 and 
Figure A.2) This aid profile must have had important 
consequences for the outcome of the wars and rebel
lions, especially since it was in reality the political 
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fronts that were in charge of its distribution. Food is 
power, not only when it is denied, but also when it is 
given. 

History and the role of NCA 
The initiative for cross-border assistance was taken by 
Scandinavian Protestant organisations, Swedish Church 
Relief (SCR) and Norwegian Church Aid,36 after the 
Sudan Council of Churches (SCC) had accepted chan
nelling aid into Eritrea from Christian organisations in 
Europe. Between 1977 and 1982 they were the only 
organisations involved in these operations, and they 
supplied almost all relief assistance that reached Eritrea 
and Tigray from international agencies. In 1977 an Eri
trean Desk was established in SCC, channelling aid to 
the humanitarian wing of the Muslim-dominated ELF. 
In September 1977, the other organisation, EPLF, con
tacted NCA by letter, inviting it to work in Eritrea. In 
1978 NCA was established in Khartoum to take on this 
task. In 1979 it was clear that the World Council of 
Churches (WCC) and the Lutheran World Federation 
(LWF) were unwilling to become involved in Eritrea 
(Duffield 1993: ). NCA decided to go "alone". A few 
other Protestant agencies also became involved.37 Ne
gotiations to establish a coordinating group began in 

1980. The agreement to form the Emergency Relief 
Desk (ERD) was signed in Khartoum on 21 February 
1981. The agreement was made between SCC and 
NCA. This agreement, by establishing an ecumenical 
instrument, made it possible to approach other church-
affiliated agencies. Only in 1984, when negotiations 
concerning the re-organisation of ERD began, did other 
member organisations began to meet on a formal basis. 
It had been, and still was, NCA and the ERD Executive 
Secretary (an employee of the NCA) which effectively 
ran the operation. In the period 1981 to 1991 NCA, with 
support from the Norwegian state, made about 20 per 
cent of all cash donations to ERD. 

How did ERD regard itself or describe itself in this 
period? ERD described itself as non-political, having a 
strictly humanitarian mission. It cooperated with the 
indigenous "humanitarian organisations" ... "on an 
equal basis." In the beginning, assistance to ERA 
(EPLFs humanitarian arm) and ERCCS (ELFs human
itarian arm) was divided equally. In relation to ERA and 
REST (Tigrean People's Liberation Front - TPLFs' 
humanitarian arm), however, equality was not achieved, 
although in some years support could be more or less 
equal (food donations in 1988 and 1990). In the 1980s 

some aid was also sent to Oromo areas, channelled 
through Oromo Relief Association (ORA, the human
itarian arm of Oromo Liberation Front (OLF). In 1982 
NCA and ERD regarded ELF and ERCCS as being 
crushed after internal fights with EPLF, and after 
10,000 of them were put in a camp near Kassala, East
ern Sudan. The IAs were consistently described as hu
manitarian, implementing agencies and it was not be
fore the end to the war that they were described as 
humanitarian arms of liberation movements in NCA 
documents. 

The role of ERD was to be a logistics and monitoring 
organisation. It received requests from ERA and 
ERCCS and later REST and ORA, in ERD-speak called 
"implementing agencies" (las). For assistance, they 
were to verify need assessments through field visits, 
pass on requests to member agencies, arrange procure
ment in Sudan when necessary, clear shipments, receive 
distribution reports, and so on. In other words, ERD was 
an ecumenical institution organised to channel relief 
assistance in kind to the IAs. It was also responsible for 
securing its legitimate distribution and to pass on in
formation about the operations to its members. 

The problem of "neutrality" and humanitarian 
aid 
The Norwegian government, partly pressed by a vocal 
pro-Eritrean public opinion, assisted on a humanitarian 
basis what was described as a humanitarian effort 
through ERD from 1981. In 1982, help from the British 
government, via Christian Aid, was only possible on 
this basis of conceived neutrality, as was the case with 
the Dutch and American governments. The ability of 
being able to present an accountable ecumenical body 
as a neutral 'screen' between Western donors and the 
complex political reality of internal war was a strength 
of ERD (Duffield's expression, Duffield 1993), and 
demonstrated its flexibility. This was especially the 
case with regard to donor support for Tigray, which did 
not develop until the mid 1980s. In this period, the 
increasing involvement of USAID and EC made a neu
tral screen even more essential. In autumn 1984 NCA 
went to New York with representatives from ERA and 
REST to secure this support. 

ERD balanced on a thight rope. Its international cred
ibility as an humanitarian agency rested on its non-
political image. The image of ERD was that of a hu
manitarian consortium without a political agenda and 
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without a political role to play. Because ERD only 
worked on one side of the conflict and, moreover, col
laborated with relief associations established by the 
Fronts, this required rhetorical skills or "voluntary" 
blue-eyedness, or a combination of both. The solution 
was to describe ERA and REST as humanitarian orga
nisations or as Implementing Agencies. ERA and REST 
were, however, clearly part of the Fronts. They depend
ed on the support of their respective civilian adminis
trations. They could have implemented little on their 
own. The IAs were very clear on this issue again and 
again, and they also asked NCA and others to come 
more out in the open and take sides in the conflict.38 

Redd Barna sent reports to the Foreign Ministry clearly 
stating the political role of ERA. By describing them as 
neutral, ERD, as a consortium of agencies with different 
agendas, was able to form and to be maintained. Some 
ERD members had long-standing relations with Ethio
pian church agencies which were critical of what they 
regarded as illegal activities in support of rebel groups. 

ERA and REST were in general portrayed as having 
similar aims. REST approached SCC/SCR in February 
1981, shortly before the establishment of ERD. TPLF 
was not fighting for independence like the Eritreans, but 
for a more de-centralised Ethiopian state. Support for 
REST was therefore regarded by many as more sensi
tive. EPLF was seen as having a more or less legitimate 
territorial claim while TPLF represented a direct chal
lenge to the integrity of the Ethiopian state. 

This arrangement was fragile since ERD's "neutrality" 
was constrained by the nature of the operation. A com
bination of war, areas of drought and transport prob
lems meant that it could only work on one side of the 
conflict even if it had preferred to work on both. 

ERD, being confined to one side, heightened the tension 
between a non-political stand and involvement in for
warding the viewpoints of "their" side. By the mid 
1980s, while ERD's collective neutrality was being 
confirmed, individual members had started to support 
their cause in public. The contradiction between a-polit-
ical humanitarianism and involvement continued to in
fluence the discussion in ERD. 

ERD and NCA did not comply with dominant ideas 
about state sovereignty. Cross-border relief work, ac
cording to these regulations for relations among states, 
was illegal. This was a main reason why governments 
could not be openly involved, and why many NGOs 

also rejected taking part; if they took part, their person
nel were "segregated" (Duffield, 1993). ERD defined 
itself in terms of meeting humanitarian need "in parts of 
Ethiopia which are not accessible from areas controlled 
by the Government of Ethiopia", It strengthened its 
diplomatic position with regard to a "behind the scene" 
peace role which its members, on occasion, were able to 
play on behalf of the Fronts. In addition, ERD's at
tempts to maintain a political distance allowed it to 
mediate between the political differences which dis
tinguished the Fronts and their respective relief associ
ations. From the mid 1980s, however, with the support 
of USAID and EC for the operation, together with the 
greatly enhanced role of NGOs, the situation began to 
change. Western humanitarian politics has been in
creasingly influenced by a new interpretation of, and 
approach to, the principle of state sovereignty. There 
has been a clear change in how sovereignty (in the 
developing countries) is regarded in the West. Did ERD 
express this shift and herald the age of the new "human
itarian interventionism!? NCA said they gave priority to 
the humanitarian mandate, while organisations such as 
LWF and WCC were more reluctant, partly because of 
their official links with the Ethiopian churches (this was 
the argument later used in NCA-material), but also be
cause they partly disagreed on the "disintegration of 
Ethiopia". 

At the time ERD's criteria were described as, and partly 
believed to be de-politicised. It is a good example of 
one of the weaknesses of neutrality, humanitarianism 
and "good intentions", as a means of informing policy. 
It disregarded and did not understand the complex real
ities at the Horn of Africa, and therefore no comprehen
sive analysis of the emergency situation or of the impor
tant political role NCA and the Norwegian state played 
was produced. Defining ERA and REST as simply 
"IA", produced a neutral image of the international 
agency, which resulted in a superficial "naCEve" view of 
the political dynamics of Eritrea and Tigray. 

This cross-border operation can show that NGOs can 
act in situations where governments, due to legal and 
diplomatic constraints, cannot. Their lack of account
ability also makes them more flexible when it comes to 
being involved in matters which are not always easily 
defensible in public. In addition, the knowledge gap in 
Norway between what organisations are involved in, 
and what the public (or the politician) understands, is so 
great that it creates great room for manoeuvring. NCA 
had no staff in the area to control distribution of food or 
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for use of lorries. They were accused again and again of 
taking side in a war, but responded always with the 
humanitarian mandate, and they still do. The operation 
was summarized as being based on "real local participa
tion" (NCA: Sak 123/93 i Styremøte 26.11.1993). 

NCA argues in hindsight that "politicians in USA and 
Europe were of course aware of what was happening" 
(ibid). This led to a situation in which food from the US 
reflected political moods in Washington rather than 
needs in the field. NCA gambled with its position in 
Sudan in 1989 by taking over the entire responsibility 
for the operation. LWR was a middle-man for USAID, 
while DIA and CA played the same role vis-å-vis the 
EEC. When the recent history of the Horn of Africa and 
of the emergency operations will be written, NCA will 
most likely be given an important, and in many ways, 
positive role. The issue here has been another one; an 
analysis of the flexibility shown by NCA in pursuing 
the tasks they were facing in a situation where the 
Norwegian slate had few opportunities to act. 

Conclusion 
NGOs in development do not have important common 
characteristics, except three: they receive money from 
public donors, they are formally independent and they 
are non-distributing. Their roles in societies, however, 
vary tremendously. It is more important and useful to 
understand and analyse how different organisations 
play different social, political and cultural roles in dif
ferent contexts, than to try to assess the general charac
teristics attributed to them. NGOs have played very 
important roles in social and political transformation 
where they (always only some of the whole NGO 
group) have become parts or actors within wider socio

political movements. In some cases they have been 
instrumental in spreading the ideology of self-reliance, 
minority group interests, etc. In other cases they have 
been marginal, and by and large they play a modest role 
as gap-fillers in different societies' social sectors. 

NGOs do not have the general "comparative advantag
es" that NGO language and official documents assign 
them. This term, taken from neo-classical economic 
theory, is not useful in the aid context and blurs empir
ical understanding and concrete historical-sociological 
analyses of their economic and political roles. NGOs 
may have important potential for supporting develop
ment and democracy in some cases, as has been shown, 
partly because of their "value-orientations", but may 
also be inflexible in other situations, partly because of 
these same "value-orientations". 

The contradictions between organisations' "value ori
entation" and donors' policies have been little discussed 
in NGO literature, partly because most actors have 
adopted "NGO-speak" in describing their activities. 
This apparent unity (which exists only on the surface) is 
one reason why it has been possible to talk about the 
NGO's comparative advantages as if they were more or 
less one type of organisation. In the literature, "value-
orientation" and "flexibility", "grass-root orientation 
etc. have been described as always being compatible, 
while it might be the opposite case in the real world. On 
the other hand, the idealism of many NGO employees 
may make them flexible and more willing to work "in 
the bush" than are government bureaucrats and UN-
employees. No doubt the NGOs have been very flexible 
in working in conflict situations, in the sense that they 
have done a lot of things which governments and the 
UN cannot even contemplate doing. 



Chapter III 
The role of NGOs in connection with 
pluralism and democracy 
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Main findings: Organisations in many countries have of 
course played important and crucial roles in furthering 
both democracy and pluralism (which are not the same 
thing, although it all the time is mixed in public discissions 
on the issue). Labour organisations and trade unions, oil-
tural clubs, women organisations and missionary orga-
nisations have played important roles in Norway's national 
and social history, and have helped to strengthen both 
democracy and pluralism. But there is no evidence to 
suggest that development NGOs as a group can be said to 
further democracy and pluralism irrespective of time and 
place. In certain countries in Latin America they have 
helped to undermine paternalism and authoritarian struc
tures, while in certain countries in Africa they have both 
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undermined the state and "civil society". There are elitist 
NGOs and grassroot NGOs, rightist NGOs and leftist 
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NGOs, and there are a number of NGOs with very weak 
roots in the societies in which they work, and there are 
NGOs attached to the aid channel that have such connec-
tions. TTiere is no one-to-one relation between the number 
of NGOs and democracy or pluralism. In some cases a 
pxx)Iiferation of international NGOs or development NGOs 
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may undermine both pluralism and democracy, while in 
others the growth of such NGOs may create more open
ness, more debate and outlets for people's organisational 
energy. 

To assess this question, it is necessary to relate it to 
dominant theories and thinking about the actual and 
future role of NGOs in furthering democracy and plu
ralism. Aspects of the role of NGOs in different politi
cal and socio-economic processes are then discussed. 

In summer 1994 Foreign Affairs ran an article which 
argued that a "veritable associational revolution" is un
derway at "the global level", comparable in importance 
with the rise of the nation state in the nineteenth centu
ry.1 Here we arc not concerned with whether this as
sessment is supported by empirical data, but with theo
ries about what most regard as an important current 
phenomenon - NGOs' role in society. The many theo
ries of state-society relations give the organisations - or 
in this case the development NGOs - more or less space 
in society and more or less importance. Here two theo

ries will be discussed, one "civil society-centered" and 
one "state-centered", both forming parts of the political-
ideological context in which NGO strategies have re
cently been formulated. 

The way in which this relation between state and socie
ty and between state administrations and NGOs has 
been conceptualized has been affected by identifiable 
historical developments and ideological trends. The his
torical situation after World War II; the anti-colonialist 
movement; the globalization of nation-building pro
jects; dominant state-centred development theories and 
the state-centredness of the UN charter and the UN 
system caused an unprecedented trumpeting of the 
cause of the state. The fall of the Soviet Empire, the 
reemergence of ethnic and religious movements, the 
crisis of the welfare state and the UNs policy of "hu
manitarian intervention" have together nourished a very 
influential ideology which represents an assault on the 
state and a trumpeting of the "civil society". Since the 
1950s almost all social scientists from all disciplines 
were not only concerned about the state; they became 
"state activists" (Migdal 1988: 11). Now social scien
tists from most disciplines interested in NGO work 
seem to be discontented with analysing only what has 
been named "civil society". They have become "civil 
society" activists. This ideological situation makes it 
even more important to discuss the content of the new 
theories, to confront these with other theories and to test 
them against empirical cases. 

The "new paradigm" 
A new legitimation 
Since NGOs first entered the aid field they have been 
regarded by many as places where people learn through 
practical experience about society and as instruments by 
which the situation for the poor might be improved. 
NGOs were often equated with grassroot movements, 
often populist or leftist in orientation, although in real
ity they were often involved in important political 
games, both on the "Right" and on the "Left". The focus 
was on micro-level development and the need for local 
empowerment. This view centred around loose con
cepts like strengthening of local capacities, grassroots 
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participation and mobilisation. It included unclear ideas 
about on what social level and to what extent this 
"grassrooting" would be effective for societal devel
opment in general.2 Emphasis was often on local eco
nomic self-sufficiency, a project which was based on 
the idea of mobilisation of certain kinds of popular 
organisations such as producers' societies, coopera
tives, self-help groups etc., possibly supported by ex
ternal donors or even implemented by Northern NGOs.3 

The more politicized version included the aim of de
linking rural producers from the capitalist world mar
ket, by mobilization and organisation of the local peo
ple for self-sufficiency. 

The "democratization wave" in the late 1980s and at the 
beginning of the 1990s altered the way in which the 
NGO potentials have been described. It gave birth to the 
"New Development Paradigm", which not only en
larged the role of the NGOs, but which also implied a 
view of the relationship between society and the state as 
being dichotomous. It suggests and implies a far-reac
hing re-definition of relationships between state, society 
and external actors on a macro-political level. While 
theories about NGOs in the 1980s were often based on 
ideas that the state was too weak/too bureaucratized to 
mean anything to the poor, or that the state was con
trolled by anti-popular forces, the "new paradigm" im
plicitly regards the relationship between state and "civil 
society" as a "zero-sum" game. By strengthening the 
"civil society" the state is weakened, and vice versa.4 

NGOs replace the state in key aspects of societal devel
opment, and hence we might see a redefinition of "the 
social contract" between governments and citizens 
(Farrington and Bebbington 1993: 188). In advocating 
the new "paradigm", traditional theories of develop
ment are rejected. The old strategies, it is said, regarded 
the state as the origin and cause of progress, while 
society, when thought of at all, was considered either as 
an obstacle to, or an object of, development. 

This paradigm allocates NGOs a crucial role in the 
creation of a more just and democratic development. It 
is a paradigm of competition and struggle between so
ciety and the state. It included a major assault on the 
concept of "the state" itself and a widespread call for its 
roll-back. Aid should be geared towards developing 
"civil society", defined as those uncoerced human 
groups and relational networks of consensual associ
ations and empowerment that enable society to exist 
independently of the state. 

This way of defining "civil society" and its relationship 
with the state is from one point of view new. When the 
German philosopher Hegel first distinguished between 
state and civil society in 1821, in his book Philosophy 
of Right, the civil society (biirgerliche Gesellschaft) 
was a "stage" in the dialectical development from the 
family to the state "which contradicted the kind of eth
ical life found in the human micro-community in order 
to be itself contradicted and overcome (i.e. cancelled 
and preserved, aufgehoben) by the macro-community 
of the politically independent, sovereign nation" (Pelc-
zynski 1984: 1). It represented a stage in the devel
opment of a metaphysical idea, where the State was the 
final end-station of human development. The role of 
civil society was to prepare the ground for the state's 
final victory. 

The term was reformulated by Marx (the bourgeois 
society), and he made it, and not the state, the basis for 
political life and the source of political change, not 
against the state, but to take over the state. Both of them 
as do present notions excluded, however, national char
acteristics from the notion of civil society, which is one 
reason why the term still is insensitive to ethnic and 
nationalistic forces. One of the most influential theories 
of civil society was formulated by the Italian marxist 
Antonio Gramsci whose revolutionary strategy relied 
on the concept of civil society. He argued that in Italy 
and in other Western European countries the working 
class under communist leadership had a better chance of 
gaining hegemony in the civil society than on the na
tional/political areana, and when they had achieved that, 
they could conquer the political power of the state. 

Competition with the state 
Within the "new paradigm" a pluralistic and expanded 
"civil society" should be created. Responsibility and 
resources should be given to those elements of "Civil 
Society" that directly interact with, listen to, and re
spond to local communities, i.e. the NGOs. In line with 
this ideology an alternative term for NGOs has been put 
forth; "stakeholder" rather than partner. Partnership, it 
is said, implies shared decision-making with govern
ments which, because of the differing natures, mandates 
and accountability of governments and " civil society", 
is regarded as either impossible or not preferable. With
in the same paradigm NGOs are defined in terms of a 
"commitment to organizational autonomy", owing "al
legiance to no vested interest" but, instead, claiming "a 
direct relationship with social groups and movements". 
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(Bratton 1989: 574). Whereas the state is driven by the 
organizational imperatives of administrative command 
and control, NGOs generally seek to encourage "auton
omous and participatory action" (ibid: 573). NGOs are 
nothing less than the special guardians of democracy, 
inherently representing democratic forces and "civil so
ciety" in a competitive relationship with the state, and in 
which one actor's gains are another's loss.5 

The new paradigm on the shoulders of history? 
This "paradigm" has been argued on a very general 
ideological level, and there have been few efforts at 
substantiating it with empirical examples from history 
and contemporary developments. It is given authority 
by claimed historical experiences in the West, where 
voluntary associations played a formative role and rep
resented a counterweight to the "accumulation of exces
sive power by a political executive". In Africa, howev
er, this development has not yet taken place, and "the 
sequence of institution building has departed from this 
checked and balanced model". The problem is that In
dependence saw the "intact transfer of an already large 
("overdeveloped") state from colonial to nationalist 
hands" (ibid: 573). If history had provided such clear-
cut lessons and this summary of African state formation 
and the implicit assumptions about history of democra
cy in the West had not been highly questionable, then 
the "new paradigm" could stand secure by, on the 
shoulders of History. But there is no clear causal link 
between the number and diversity of NGOs, and demo
cratic institutions in a society. The expansion of social 
welfare services in the "West" generally required the 
active involvement of the state. An NGO-dominant par
adigm might therefore be consistent with a high level of 
welfare provision or strengthened democracy, but this is 
no universal historical law. This view of civil society 
has a corollary: NGOs will be described as sources of 
diversity and innovation; they contribute to democracy, 
pluralism or people's empowerment by establishing 
centres of influence and institutions outside the state 
and provide instruments which deprived or disenfran
chised groups may use. 

In the literature it has also been generally concluded 
that NGOs have contributed to pluralism and democra
cy in developing countries. For example, it has been 
documented "clearly in Latin America" (Edwards and 
Hulme 1994: 4, quoting Loveman 1991 and Lehmann 
1990). There have also been published a number of 
articles on Asia and Africa which argue that the NGOs, 

indeed, have contributed to pluralism, democracy and a 
strengthened civil society. Since such descriptions seem 
to support a strong ideological programme, they have 
been embraced and propagated by many NGOs, NGO 
analysts or propagandists (see for example Clark 1991 
and Korten 1990). The problem is that some of the most 
often cited works cannot be used, because of conceptual 
obscurity and methodological shortcomings. They may 
show and describe such changes in a particular context, 
but cannot be generalized. One of the most renowned 
analysts on the Latin American scene, concluded that 
due to the fragmentation of focus, lack of collective 
effort, cooption by the elite, a non-radical clientele, the 
middle-class nature of the NGO staff, their smallness 
and their portfolio of service-oriented development pro
jects, the NGOs had no significant impact on social 
transformation (Smith 1990: 275-278). 

The popularity of the present paradigm overshadows 
opposite theories: a less influential view holds that 
NGOs within "civil society" reflect elite interests (Ar-
nove 1980, Cockson & Persell 1985, Stanfield 1984); 
i.e. that the people-centred ideology is a sort of rheto
rical camouflage. In this perspective charity is seen as a 
form of "regressive redistribution" (Ostrander 1984), 
where the rich exchange domination for prestigious 
charity activities, an exchange which enhances their 
social status and thus maintains and legitimates existing 
power structures. Far from representing democratic ide
als and the interests of the poor, development NGOs 
may be fronts for seeking personal gain. (For example, 
fund-raising events may provide an arena for the elite to 
exchange political favours and pledges, get their photos 
in the newspapers shaking hands with the President or 
the poor). It is therefore also possible to interpret for
eign and national NGO political communities as repre
senting elite interests, exchanging riches for legitimacy 
in a chain of interlinked dependencies, with the role and 
impact of basically maintaining the status quo. Some 
argue that the multi-level NGO network contributes to 
the paralysis of social and political action. This has been 
a criticism of the successful service-providing NGOs in 
Bangladesh. Lowi 1969 and Olson 1982 argue that pri
vate associations have this effect in Western welfare 
states, i.e. that far from contributing to democracy, they 
contribute to paralysis of political action. In analyses of 
the "crises of the welfare state" it is said that states 
maintain legitimacy by delegating more and more func
tions to the non-profit voluntary sector. It is thus also 
possible to regard their growth and mushrooming as a 
sign of the state's legitimation crisis. Since in devel-
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oping countries it is not the state, but often the donors, 
that delegate services and therefore also power to the 
NGOs, the legitimation of states' might in some cases 
be maintained, but in other cases undermined without a 
parallel strengthening of "civil society". 

NGOs and civil society 

Main findings: To support and strengthen "civil sodety^ 
has become a declared aim of most donors, including the 
Norwegian government (See Report to the Storting no. 51,5 
1991-92). But what does the røric^ entafl? Most ofitai die 
cormotations are human rights realization, good govern
ance, privatisation or deregulation, participation, empo
werment public sector reform. It has become a core term 
with ideological connotations, but without being defined 
dearly, and partly without any effort to define it clearly. In 
the NGO literature of recent years it has become syn-
onymous with positive and always compatible values and 
ideas, which it dearly is not In some countries it is also 

•i - • • * . ' • . • 

rather urelevant to talk about civil society at all. 
• . 

The inherently good civil society 
UNDP has recently come up with a definition which 
breaks out of the more narrow NGO focus. 

"Simply stated, civil society is, together with state 
and market, one of the three "spheres" that in
terface in the making of democratic societies. 
Civil society is the sphere in which social move
ments become organised. The organisations of 
civil society, which represent many diverse and 
sometimes contradictory social interests are 
shaped to fit their social base, constituency, the
matic orientations (e.g. environment, gender, hu
man rights) and types of activity. They include 
church related groups, trade unions, cooperatives, 
service organisations, community groups and 
youth organisations, as well as academic institu
tions and others" (UNDP 1993). 

This definition draws attention to the idea that civil 
society consists of a wide range of organisations. This 
indicates what is obvious, that civil society is not uni
form. On the contrary, it can be regarded as a social 
space within which interests and ideologies confront 
each other; religion against religion, ethnic group 
against ethnic group, capitalists against workers, etc. 

UNDP says that the organisations "sometimes" repre
sent contradictory interests. It definitely do, and rather it 
is safe to assert that there are always contradictory in
terests in civil society, but that the degree of conflict 
will vary. Development NGOs are only a small, and 
often a very small section of the organisational land
scape in a society. They can therefore never aspire to 
talk on behalf of it, or of "the people", or of "the popular 
organisations". They always talk on behalf of some 
particular group interests, no matter how broad and 
altruistically formulated their demands are. Civil socie
ty is not only organisations caring for "environment, 
gender, human rights", as UNDP indicates. It also con
sists of racists, authoritarians, fundamentalists and 
male-chauvinist interests and groups. To strengthen civ
il society is therefore never in itself identical with 
strengthening "positive" or "progressive" values. Its 
overall role depends on particular circumstances, as 
history has demonstrated so many times that it should 
not be necessary to mention it here. 

To strengthen civil society is not the same as strength
ening the "popular will", as is often implied in the 
"NGO-speak". The relative importance of "civil socie
ty" might increase in the implicit "zero-sum" game by 
weakening the "opposite", the state. The sphere within 
which the state is not functioning is thus enlarged, but 
this does not imply a strengthening of civil society. This 
has been demonstrated in many developing countries as 
a result of the restructuring policies of the 1980s. To 
strengthen "civil society" might also mean that some 
groups, not seldom at the cost of others, are strength
ened. If some groups become very strong compared to 
other groups (for example if development NGOs 
emerge as a much stronger force than traditional trade 
unions, leftist parties mobilising landless farmers, etc.) 
some people would argue that the potential for impact
ing government policies on crucial issues is reduced. 
This also implies that whether a particular strengthening 
of civil society is seen as "good" or "bad", depends on 
the observer's value orientations. 

All this is obvious, had it not been for the fact that the 
NGO system has given the term a uniform, associative 
value that expresses progressive, positive, unified, dem
ocratic ideas and interests. There are many examples 
showing that strengthening NGOs has weakened "civil 
society", because stronger NGOs have led to weaker 
organisations elsewhere in society.6 Stronger NGOs 
may have emerged not as a result of a stronger "civil 
society", but of a weaker, rolled-back state, since a state 
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might not only be a negation of "civil society", but also 
its guarantor. 

NGOs, popular will and sectarian interests 
NGOs might become and have become vehicles for 
ethnic chauvinism or localism as well as for nation 
building, for defending minority interests as well as for 
promoting majority needs. A multiplicity of develop
ment NGOs does not in itself necessarily constitute a 
vehicle for achieving a democratic society or a sign of 
democratic improvement. It can be, but it does not have 
to be. More important than numbers of NGOs are their 
character, strength and mobilization capacities. No less 
important are aspects related to their legitimacy and 
roots in the society. External funding from an alien state 
might become a liability and a serious Achilles heel, 
precisely because they question the organisation's sus
tainability and support in a given society. It might in
crease the number of organisations, without strength
ening the capacity of people to organise themselves. 

Some NGOs have emerged in order to fight for special 
or sectarian interests and concerns. They may serve as 
instruments for carrying the voices of different sections 
of the people, aiming at providing services to these 
groups or aiming at influencing government policies. 
Indirectly, of course, they help to manifest diversity in 
society. Advocacy NGOs may work in close cooper
ation with the state or against the state,7 and which 
strategy is most conducive in the long run for democrat
ic development or improvements for the marginalized is 
not easy to determine. 

In the NGO literature, NGOs are treated as though they 
are organisations without actors. The leaders of these 
new organisations, often with considerable resource 
bases and authority, can be seen as collectively consti
tuting a new social group, in general belonging to the 
middle class, but representing an elite in the society as 
compared to the marginalised areas and poor. This is an 
elite of a new kind. They acquire status, take part in 
important networks with state leaders and powerful 
people in the international donor community, they are 
proficient in English and in the global jargon of the 
international NGO channel. The NGOs do not therefore 
only mobilise the poor. They also create new - and in 
some cases - very important social groups with long-
term impacts on the political and cultural orientation of 
the intelligentsia, and the character of the middle class. 
This is, of course, of special importance in societies 

where NGOs represent an attractive job opportunity for 
academics and entrepeneurs. 

A "State-friendly" theory 
As a contrast to the "new paradigm" a more "state-
friendly" perspective can be presented. This suggests 
that the main problem in developing countries in gener
al is weak states rather than weak civil societies. The 
states are not overdeveloped, they may look strong, but 
they are not empirically rooted in society. Implicitly 
they reject Hegel's developmentalism and Marx's and 
Gramsci's focus on civil society as an arena of struggle 
for political power in the state. The international sit
uation and the pasts of these countries demand the es
tablishment of strong states. Strong states are seen as a 
precondition for functioning societies. This perpective 
does not necessarily reject the proposition that govern
ments cannot create sustainable progress on their own, 
or the importance of creating a conducive social, eco
nomic and political environment in which progress may 
take place. It will argue, however, that most states in 
Sub-Saharan Africa, for example, are still in a "nation"-
state building phase. The main issue in securing delop-
ment and democracy in the long run is for strong states 
to emerge and to take control. Where states are at log
gerheads with ethnic groups, kinship, particularistic ori
ented organisations, strongmen or localised sentiments, 
neither living standards nor society might improve in 
the long run. 

States, of course, differ as do NGOs and third sectors/ 
"civil societies". This perspective does not focus on a 
state's class character or on whether it is human-rights 
oriented or totalitarian. These are problems of a second 
order, so to speak. The strength of a state can be seen as 
a continuum in which states vary in their ability to 
enforce the rules of the game. State social control can be 
described as the "ability to appropriate resources for 
particular purposes and to regulate people's daily beha
viour" (Migdal 1988, p.261). Without a tremendous 
concentration of social control strong states cannot de
velop, is Migdal's theory. The following is a short sum
mary of the main points in his theory. 

Migdal argues that the rapid extension of the world 
market from the late 1850s through World War I led to a 
fundamental penetration of the world economy in to all 
parts of society, which eroded existing foundations of 
social control. Migdal says that several factors worked 
against the creation of conditions for the emergence of 
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strong states in the non-European world. In Latin Amer
ica and in societies that escaped formal colonial rule 
altogether, the alliance of European merchants and in
digenous strong-men limited the ability of state leaders 
to concentrate social control. Key players in the expand
ing world economy channelled resources into societies 
quite selectively, allowing for the strengthening of ca
ciques, effendis, caudillos, landlords, kulak-type rich 
peasants, moneylenders, and others. Through credit, ac
cess to land and water, protection, bullying, and numer
ous other means, "strongmen" were able to maintain the 
existing survival strategies. British policies in colonial 
territories in many societies favoured the emergence of 
new or renewed strongmen. Colonial policies often led 
to the reestablishment of fragmented social control. 
State rulers have discovered that the legacy of such 
fragmented social control has continued to constrain 
them severely. Once established, Migdal argues, "a 
fragmented distribution of social control has been diffi
cult to transform. State leaders could not easily dismiss 
conflicting sets of rules in society. Their central prob
lem has been in the political mobilization of the pop
ulation" (ibid: 263). 

States and "strongmen " 
The effects of society on the state - that is, "the impact 
of fragmented social control and the consequent ruler's 
dilemma on political style and state preferences in dis
tributing resources have been monumental" (ibid: 264). 
Fragmentation of social control and the difficulties of 
political mobilization have led to a pathological style at 
"the apex of the state". It is this feature that has led to 
"the politics of survival" that characterizes many elite 
groups in societies with weak states (ibid). State leaders 
in such states have destroyed the very arms of the state 
that could have achieved the goal of mobilization. Top 
state leaders have used a variety of techniques to deal 
with major power centres in society, including cooption 
and allocating huge amounts of state resources to such 
centres. They have tried to hinder the emergence of 
strong organizations with independent-minded leaders, 
leaders that may in some cases have more mobilization-
al capability than the state leaders themselves, and who 
thus prohibit control of the rules of the game. 

At times state leaders have allowed power centres to 
grow, inside or outside the state organization, because 
they have felt they could not do without the services that 
these centres provide (for example, as Migdal mentions, 
security and wealth from industrial production). In our 
context state leaders have accepted and even welcomed 

NGOs, although the consequences for state control 
might have been obvious, because strong NGOs that 
provide services to the people which the state is unable 
to provide itself, and because given them space, also 
secure donor money for state activities. The dilemma of 
the state leaders remains, and results in vacillations and 
unpredictability in state policy toward powerful agen
cies and organizations inside and outside the state. State 
leaders have accommodated power centres, but they 
have also developed trade-offs with less powerful 
strongmen. In exchange for resources and minimal in
terference, strongmen have ensured a "modicum of so
cial stability". The strongmen of the NGO world do not 
depend on state resources since they most often get 
funds from abroad. Unlike those traditional strongmen 
Migdal is describing, they are obliged to learn to ac
commodate state leaders, but due to their influence, 
they can capture lower levels of the state. They repre
sent, therefore, a new type of strongmen, in one way 
both more powerful than and more independent of the 
local state than previous strongmen have been. Most 
individual NGOs do not have enough power to repre
sent a serious form of fragmented social control. Other 
institutions are generally more important in this respect. 
But as a group they often possess such power. This 
might make the strengthening of state power difficult, 
not the least in societies with weak states. 

The image of the strong state in developing countries, a 
fundamental premise for the "New Paradigm", comes in 
large part from the rapid expansion of the state orga
nization in Latin America, Asia, and Africa during the 
past generation. In this period, state leaders in many 
countries have set out to build a "nation-state" by trying 
to offer viable strategies to the populace at large, and by 
winning people and ethnic groups over to the state's 
rules. When tested, state leaders have often been able to 
depose most individual strongmen with little difficulty. 
But not always (Somalia after the fall of Siad Barre, is a 
case in point). One should not equate a growing state 
apparatus and ability to get rid of a strongman with state 
predominance. Individual strongmen may come and go, 
bulthe overall distribution of social control may remain 
remarkably constant. The bureaux of the state may (in 
some circumstances), especially at lower levels, be
come little more than arenas for accommodations with 
other organisations. 

State policies and NGOs 
Strategies of strengthening state control vis-å-vis NGOs 
take on different forms, like monitoring, reporting sys-
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terns, and in some cases outright repression which can 
end in dissolution of NGOs. In many countries the 
government has had no regulations for NGOs, or very 
little power to enforce regulations. If they have had 
them, donors and foreign NGOs have often not known 
about them or simply ignored them.8 

Governments have very rarely resorted to the extreme 
measure of dissolving NGOs, considering the number 
of NGOs working in developming countries and the 
"popular", anti-statist rhetorics many of them pursue. In 
1985 Medicins Sans Frontiers was expelled from Ethio
pia. In Kenya the government demanded that "ethnic 
welfare organizations with sectionalist political ambi
tions should disband" (Bratton 1989:580). In 1987 the 
government of the Sudan expelled certain foreign 
NGOs (none of them Norwegian). Another method is 
legal scrutiny (in order to do their work, NGOs require a 
legal identity, which they obtain by registering under a 
legislative statute) which the Ethiopian, Eritrean and 
Tanzanian governments are working on in 1994.9 An
other method is to appeal to coordination (the sector is 
seen as diverse and fragmented. Rational planning and 
efficient use of scarce resources therefore require a for
mal framework) and to exploit them as providers of 
external funds in a situation with impoverished public 
agencies but rich NGOs. Some governments have tried 
to coopt NGOs by establishing quangos (quasi-NGOs), 
but in general the NGOs, both national and international 
have been given a great deal of freedom of operation: 
(there are of course some very strong exceptions: the 
Ethiopian government would have crushed REST and 
ERA if they had been able to do so, as the government 
in Khartoum would have disbanded SRRA, but since 
they are operating in areas outside government control 
these examples are not very relevant in this context). 
Historically speaking, therefore, one may argue that the 
NGOs have not represented that threat to state interests 
that have been conceived of by the "new paradigm" and 
also implicitly by Migdal's theory. The system seems to 
function in such a way as to distribute some benefits to 
both states and societies, or at least, this is the way it is 
predominantly conceived by the actors based on a read
ing of government regulations and NGO-strategies. 

This may also relate to the normal activity profile of the 
majority of NGOs. NGOs working for example with 
refugees, or engaged in cross-border relief operations 
touch upon the most sensitive issues of international 
relations within and among African states, so this 
should be treated as a separate case. In general the 

context of NGO programmes are non-controversial 
child immunization programme, clean water, agricultu
ral extension services etc. Therefore, Bratton's asser
tion that the "very existence of NGOs is a test of a 
government's stance on a basic issue of national gov
ernance: how to balance central political control with 
autonomy for civic organisations" (Bratton 1989:576), 
seems to contradict empirical developments. 

Bratton's argument deemphasises the importance of the 
donors and their influence. The space for NGOs both in 
Bangladesh (after the "tug of war" between NGOs and 
the government's NGO Affairs Bureau in July 1992, 
see below) and in Ethiopia (after the government-body 
RRC in 1992 and 1993 tried to develop new guidelines 
for NGO work in the country and stirred up opposition 
from the primarily foreign NGO community in the 
country), was decided by diplomatic intervention at the 
highest level from the American and British embassies. 
He also reduces the very important role of foreign 
NGOs in these countries, the number of which has very 
little to do with internal relations in different developing 
countries, but more to do with relationships in the donor 
countries. 

Are some African states still in a nation-building stage 
at which NGOs would represent "strongmen" with cen
trifugal powers? Are some states in Asia really over
burdened, and do the NGOs there therefore represent 
the open, pluralistic society which can sustain devel
opment and democracy in the long run? 

Two generalizations can be suggested at this stage: a) 
Development NGOs are likely to have a stronger impact 
on the characteristics and policies of a state than do 
non-profit bodies in welfare societies. While in such 
societies the NGOs will generally be marginal when it 
comes to affecting state policies, NGOs in developing 
countries, with weak states and strong NGOs, can, un
der certain conditions have a fundamental impact. The 
importance of NGO aid should not, therefore, be under
estimated and should not be analysed via a cultural lens 
on a background of stable Western welfare states or a 
Scandinavian model, b) The extent to which NGOs 
have such impact depends on the particular NGO-state 
relationship in the country concerned, and, very impor
tant in our context, the particular NGO and NGO-donor 
relationship. On the one hand it seems clear that the 
"New Paradigm" promises more than NGOs can deliv
er. On the other hand an assessment that concludes that 
NGOs are "unlikely to have significant impact on politi-
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cal reform because regimes have effective instruments 
to contain such a possibility and the legal standing, 
typical development approach and the relations main
tained by the NGO community are not sufficiently con
sistent with this aim" (Fowler 1993: 326), disregards 
empirical evidence that shows the opposite (see sections 
on Norwegian Lutheran Church in Ethiopia, Norwegian 
Church Aid in Southern Sudan and ERA/REST on the 
Horn of Africa. 

Democracy, pluralism and 
accountability 
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Main findings: Accountability has been regarded as a core 
question in democratic developments but it is not so impor
tant regarding the fostering of pluralism. Unaccountable 
organisations may be very important in creating pluralism, 
while at the same time weakening democracy, if democra
cy means majority rule, a multiparty system, popular pow-
er or the right of the population to replace its leaders. 
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By channelling increasing amounts of money through 
NGOs, power and resources are delegated from the state to 
the organisations in developing countries. By establishing 
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"partnership" with local organisations, Northern NGOs 
channel money through local NGOs, and thus also delegate 
power and resources. Thus power can be seen as being 
linked to two different factors: finandal resources and 
knowledge. How these are distributed influences the type 
ol' accountability which is most important in general and in 
connection with the individual programme or project 

Government(s) cannot always be responsive to peoples' 
demands and needs, because this may inhibit the contin
ued existence of democratic government and public ad
ministration. No responsible government for example, 
can accept all demands from the people, neither in Nor
way nor in Bangladesh or Ethiopia. On the other hand, a 
lack of responsiveness cannot go too far. They cannot 
reject all demands by referring to the "universal" in
terest of the country. That would endanger the legiti
macy of the political system or political party in ques
tion. NGOs can accept all demands from a certain sec
tion of the people, or from their target groups, if their 
funds are sufficient. Organisations can also be seen as a 
solution to a real dilemma of the government or elected 
leaders: NGOs compensate for market failure in helping 
victims of restructuring programmes, but unlike gov
ernments, they also provide a structural non-respon
siveness and inefficiency. Organisations can function as 
a cordon sanitaire, as Seibel argues; they are both a 

disguise (of the real problem) and a buffer (between 
people and government), but they cannot solve the ini
tial problem. They help to segregate a social problem 
from the government's responsibility and install what 
has been called a "a tyranny of structurelessness" (Sei
bel 1990: 115). An illusion is created: a lot of activity is 
going on even if hardly anything of importance is being 
done for the population at large. In this way, NGOs may 
in a broader perspective be seen, not as representatives 
of "civil society" against the state, but as a means by 
which the status quo is maintained. Within the same 
perspective, but in a broader context, it is possible to 
regard the NGOs as being primarily producers of ideol
ogy and images of the world, and that it is as that kind of 
actor that we "all" need them. 

An important feature of the claimed comparative ad
vantage vis-å-vis the state is the "different way that 
NGOs can relate to the intended beneficiaries, and their 
freedom in organising themselves" (Fowler 1990). 
Government/citizen relations are said to be based on 
control and authority, while NGOs are able to form 
"un-ambivalent relationships" with their target groups 
and beneficiaries free from any control dimension. 
NGOs have the "potential to adopt an unequivocal, 
un-ambiguous position of support, mutual trust and 
equality of interest with their intended beneficiaries; 
dominance and control need not lurk in their shadow". 
For governments, the "hierarchical structure of bureau
cracy may be suitable for the maintenance of a stable 
state in a stable environment, but it is much less suitable 
for development and change in situations of unpredict
able futures". NGOs are said to be free "to design their 
organisations in ways which are optimal for the sit
uations and development tasks they themselves select 
while demands on governments lead to hierarchical bu
reaucratic structures which rely on uniformity, standar
dization and rigidity" (ibid). Based on such stereotypes, 
how can comparative advantage be measured? The fo
cus is very often on the same descriptive points and the 
whole argument thus tends to be tautological. Their 
ascribed special traits are their comparative advantages. 

Democracy and the question of how NGOs relate to the 
beneficiaries is fundamentally an issue about account
ability. To ask who is actually accountable to whom, 
beneath the rhetorical level of equality and partnership, 
is to address the balance of power within the system. 
The question is: to whom are the local NGOs or the 
Northern NGOs accountable? To their beneficiaries, to 
their members, to their boards, to the "public", or to 
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their founders(s)? Here, as elsewhere, accountability 
tends to become an issue when power and resources are 
delegated. Accountability is especially complex for the 
NGO channel in aid, due to the number of actors (differ
ent donors and different cooperating partners), different 
states and governments and the spatial distance between 
beneficiaries and organisation involved. International 
NGOs might obtain support from their own govern
ment, but since many organisations also work in many 
different sectors they can obtain funds from different 
government departments. Norwegian Church Aid, for 
example, got money from 10 chapters in the Norwegian 
state budget in 1991. In addition they can receive mon
ey from other bilateral donors, e.g. from the UN system 
and from international network organisations. An NGO 
in developing countries might in addition to these gov
ernment donors be given support (in cash or in person
nel etc.) by the national and local government, and from 
a number of international NGOs which again receive 
funds from a number of bilateral and multilateral do
nors. Beneficiaries contribute legitimacy, voluntary la
bour and small amounts of cash. Members of orga
nizations or the public give money to support NGOs. 
All of these actors may be involved in one and the same 
project. This kaleidoscope creates unusually complicat
ed mechanisms of accountability. 

The donor states control the lion's share of resources, 
and they also possess the means of acquiring knowledge 
of NGO activities by institutionalized reporting and ac
counting. NGOs that are intermediaries for funds to 
national NGOs will tend to institutionalize similar types 
of accountability and control mechanisms with their 
"partner". National NGOs that are receiving money ei
ther from foreign donors, the national state or interna
tional NGOs may also channel money to ad hoc groups 
or smaller NGOs, or as in Zimbabwe for example, to 
CBOs. Due to the number of levels and funders, this 
creates a complicated system, encompassing state bor
ders, economic and social sectors, and widely different 
legal systems or formal accountability mechanisms. 
The strong ideological emphasis on alternative account
ability mechanisms; "people's participation", "putting 
the last first", and the conviction of many NGOs that the 
marginalized groups are there to define and the NGOs 
only to provide, have blurred the realities of resource 
transfers, accountability and therefore also the role of 
NGOs in furthering democracy and pluralism. 

Resource transfers and accountability 
A starting point here is that the form and content of 

cooperation with "local recipient groups, organizations 
and governments" are linked to type and size of re
source transfers. Official donors, and in some cases 
national governments (in general the public or the recip
ients are not in a similar position) are in a position to 
enforce accountability. The donors have power to sanc
tion organisational behaviour. It is natural that when a 
government gives money to an organisation it will de
mand a certain level of influence on what actions is 
taken and in which ways. The recipients of NGO assist
ance do not have the same leverage. There are also 
exceptions to this "rule". In some cases the donors have 
become so dependent on local partners, that the local 
partners in reality exert considerable power over do
nors. Recipients for whom donors compete to support, 
as REST and ERA in Tigray and Eritrea and BRAC in 
Bangladesh, have had sanctional possibilities. They 
have been in a position to reject donors that have re
quired responsive or explanatory accountability, by 
threatening to go to other donors. But in most cases, 
when the target groups are, for instance, poor women's 
association, landless farmers, or illiterate youngsters, 
their only available sanction is to refuse to participate. 
They can sanction action, but the international NGO 
can move to another country and the national NGO to 
another place. International development NGOs have 
more "exit options" regarding accountability down
wards in the system than a Norwegian NGO working in 
Norway or a British NGO working in Britain. This 
general imbalance of power frames the structure of the 
accountability system within the NGO channel. In a 
situation in which there is only one main donor, and a 
private donor market which seems to dry out, competi
tion pressure on organisational decision-making will 
increase. The greater the degree of similarity of goals 
and tasks among the organisations, the greater the level 
of competition that is likely to occur between them. 
Organisations will of course respond to the demands of 
groups in a given environment that control the most 
critical resources (Saxon-Harrold 1990: 128). More
over, focus on fiscal accountability is easier to deal with 
than programme accountability or goal-measuring ac
countability, especially because development aid is an 
arena in which the public and the donors have insuffi
cient knowledge of or lack of interest in assessing social 
impact. The imbalance between the policy and media 
concern for aid-money that cannot be accounted for, 
efforts to strengthen financial reporting systems, and 
the lack of interest in the overall development impact of 
NGOs, can be seen as reflections of these relations. 
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The discussion about accountability in the NGO com
munity often presupposes that everybody favours im
proved accountability. This is an untenable assumption. 
When donors at different levels delegate resources and 
power to NGOs certain activities can be protected from 
political interference (this has been called the buffer 
theory). Another theory is the escape theory: by giving 
tasks to NGOs, known weaknesses of government de
partments can be escaped, and by reducing account
ability one can achieve independence from financial 
controls and checks of Parliament, regulation and salary 
scales of the bureaucracy, (adapted from Smith and 
Hague 1971, quoted in Leat 1990: 144). One point can 
be added: the PR theory; NGO successes can be used to 
further governments' reputations, while their failures 
might be written off as "private" failures, outside gov
ernment responsibilities. Donors do not necessarily al
ways want accountability systems without holes. The 
"magic" of the channel seen from a donor's political 
point of view is exactly this: the channel is a great asset 
when they succeed, but can be dropped when they fail. 

To what extent are organisations accountable to govern
ments in the country in which they work? Many govern
ments try to increase their control of the NGO channel 
by requiring different types of accountability from orga
nisations receiving external support. The arguments are 
political but also economic; since in most countries 
such organisations have the right, for example, to duty
free imports, and are thus subsidized by goverments, 
these governments feel entitled to accountability. Many 
organisations arc, however, opposed to this, often de
scribed as undue state interference, and said to divert 
their responsibility for the target groups. In many coun
tries there have been open political confrontations be
tween the state administration and the NGO community 
related to this issue (Ethiopia in 1992 and 1993, where 
the government has worked on a code of conduct for the 
NGOs; the government requires that each NGO should 
be accountable to some Ethiopian authorities, and also 
in Bangladesh, especially in 1992). It seems that in
ternational and Norwegian NGOs are accepting ac
countability and government control from their home 
governments to quite another extent than they do from 
governments in developing countries. There has devel
oped a culture in some of the NGOs expecting more 
"freedom", i.e. more room for NGO manoeuvring in 
developing countries than at home. In fact, interviews 
undertaken during this study suggest that it is precisely 
this "freedom" from bureaucratic regulations that is one 
of the most important attractions for NGO actors in the 

field. (See Keen 1994 and personal communication 
with a number of NGO-employees in Norway, Ethiopia, 
Eritrea, Kenya and Zimbabwe). 

Accountability and organisational behaviour 
In general institutions in society will tend to opt for 
separation of control over policy from control over re
sources. This is a marked feature of the NGO channel. 
The Storting provides the political guidelines, but has 
little possibility of controlling how the allocated money 
is used in, let us say, Torit, Aiba Minch, Rushinga or 
Sylhet. On the other hand, Northern NGOs prefer inde
pendence and autonomy in management and policy
making in relation to the donor state. Southern NGOs 
prefer the same in relation to the Northern NGOs. The 
arguments in favour of such independence are often that 
he who knows best should also have the power to decide 
what is best. In cases in which donor states and orga
nisations, or Southern or Northern NGOs, work in tan
dem, the accountability problem does not aappear to be 
so important. 

The form of accountability is linked to the method of 
resource transfer. A strategy pursued by both NGOs in 
developing countries and Northern NGOs is to diversify 
the control over the resources they receive, in such a 
way that the influence of any one donor is made margin
al to the total. Because of similar situations national 
NGOs have, an ambiguous attitude to donor consortias. 
Many organisations regard it as better to have a consor
tium of donors than only one donor, because the latter 
relationship will often be experienced as a form of pat
ernalism and lead to undue pressure for accountability 
"upwards". Consortia that become too effective, or 
which enable the different donors to agree, or to "gang 
up", as it might be expressed by NGOs, aggravate this 
problem and therefore NGOs tend to dislike these. Ac
countability is not therefore a relation that everybody 
supports at all times or in all situations, as current NGO 
myths imply. 

In the literature it has been argued that "accountability" 
is related to the question of making NGOs more effec
tive - i.e. the more accountable, the more efficient. 
Improved accountability may increase efficiency but 
also inefficiency. The theory that the two reinforce each 
other has been falsified. To show strong accountability 
towards external donors might counteract both efficien
cy and not the least, legitimacy. An NGO, especially in 
countries in which there are political and ideological 
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conflicts, that is seen as being too concerned with pleas
ing (being accountable to) foreign donors, often faces a 
problem of local or national legitimacy. On the other 
hand, to demonstrate too strong accountability to poor 
women's groups or landless farmers might jeopardise 
financial support and work-permits. The questions of 
accountability and legitimacy are related, but should not 
be intermingled. Organisations may have great legiti
macy, and precisely for that reason be subject to few 
and weak accountability arrangements. This is a feature 
of development NGOs, especially those working in oth
er countries. Legitimacy can be based on media legiti
macy, elite legitimacy, church legitimacy etc., and need 
not be based either on accountability to or legitimacy 
with recipients. 

Of course, there is also a problem with accountability 
within the NGOs. This problem might be less in non-
democratic organisations or in organisations led by 
charismatic individuals. Member organisations do not 
experience fewer accountability problems than non-
member organisations. In Northern NGOs, with grow
ing activities and a growing professional aid staff, in
volved in areas far from where the members live and in 
activities they do not know very well members or the 
Home Board will, because of their poorer access to 
knowledge, be marginalized within accountability 
flows. In some organisations a growing gap has devel
oped between formal responsibility for overall manage
ment and policy, and actual responsibility for policy 
implementation. Professionals in an NGO will "know 
best" and will gradually "know best" more and more. 
An experienced implementor, with no formal authority 
in the elected bodies, will therefore tend to become very 
central in deciding the organisation's profile and pol
icies. 

Accountability and target groups 
It has been argued that the implicit contract between 
NGOs and recipients is a fundamental basis of account
ability mechanisms. But how real is the premise that 
there exists such a contract? It is possible to develop a 
relationship that resembles a "contract" during the pro
gramme period, but recipients (as "contract-holders") 
have no effective sanctions, while the organisations 
have many possibilities. To withdraw participation or 
"voluntarism" is a weak threat or sanction. The non
existence of contracts can be demonstrated in many 
ways. When an NGO withdraws from a project (this 
happens all the time), this is often defended as justi

fiable by overall arguments about more pressing needs 
and the necessity for making priorities etc. An NGO 
often has more freedom of manoeuvre in this manner 
than do governments, precisely because there is no con
tractual relationship between NGOs and the people. 

NGO rhetoric asserts that NGOs do not work for others 
but together with others: They represent a reaction to 
attitudes of paternalism inherent in other organisations. 
The partner defines the problem while the NGO only 
provides the means of solving it. Let us assume that this 
is what is happening in the field, and that a policy of 
"putting the last first" has succeeded. The project might 
have been improved, the target groups might have be
come more involved, but at the same time this might 
increase accountability problems. Why should poor 
women bother about writing quarterly reports about 
project aims and project results, as long as the project 
established schools, latrines etc., if that was what they 
wanted? The more a project is geared towards the target 
group, and adapts to always changing local circum
stances, the more difficult will it be to be accountable 
upwards in the way the system expects. The legitimacy 
of the channel is partly based on ideas of recipient/ 
constituency accountability. It rests upon the idea that 
the target groups have the same will, or one voice. This 
myth blurs the fact that organisations in this context are 
accountable to segmented and overlapping constituen
cies, and that some levels have more sanctional power 
and knowledge than other levels. 

The target groups in aid are "victims" of what can be 
called the imbalance of knowledge structures within the 
NGO system. Their knowledge and their reaction or 
ideas in relation to a project have very little chance of 
reaching the founders in the donor country. They might 
receive a visitor now and then, but most people would 
tend to think that they know what they have and not 
what they might have had. The criticism of projects will 
therefore tend to be muted, also because the projects 
often represent enormous resource transfers in local 
terms. This imbalance is, of course, not solely created 
by the aid relation, but the aid relation is an expression 
of it. 

Multiple accountability or institutionalised 
irresponsibility ? 
An organisation might be formally and rhetorically ac
countable to a number of institutions and groups. Most 
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models of accountability reduce this complexity and do 
not cater for the particularities of development aid, the 
great number of donors, or their different characteristics 
and requirements. What happens when conflicting de
mands or conflicts of accountability arise? What comes 
first - in the end? It is reasonable to assume that choices 
depend upon the expectations and the seriousness of 
potential sanctions. The different types of sanctions that 
different groups have at their disposal become impor
tant. It has been suggested that a general hierarchy of 
such groups exists, to which organisations have to re
late. Empirical data suggest rather a number of different 
hierarchies which change internally all the time, related 
to the different political and resource needs/environ
ments of different types of organisations. 

The problem, therefore, is twofold. Rhetoric tends to 
promise more than it can deliver. This is the role of 
rhetoric everywhere, so the point here is to assess the 
implications for this field. By the end of the day the 
organisations and those funding them cannot escape the 
question: "which group comes first"? "NGO-speak" 
suggests the target group. The target groups and their 
opinions cannot be ignored always and in the long run, 
because lack of participation might affect the general 
legitimacy of the organisation in the country where 
donor funds come from, but they can in ceertain cases 
be ignored and are often ignored. When conflicts over 
accountability arise, what happens is that accountability 
becomes primarily a question of being accountable to 
those who can exert most power over the organisation. 
This is often the donor, but not always. In general, 
withdrawal of financial suppoil is more important than 
withdrawal of popular support from the target group, 
which it is possible to "survive", unlike the withdrawal 
of financial support, which is more difficult to over
come. This does not imply that it is impossible to show 
voluntary accountability to selected target groups, 
based on organisational ideologies and values. But in a 
situation in which the organisations develop economic 
dependence on one donor, the former will tend to play 
second fiddler over time. The amount and type of re
source transfers; i.e. the imbalance of economic weight 
and the lack of reciprocity between the different actors, 
especially that between the NGO and the target group, 
must affect the way that accountability is handled. 

In development aid the growing attention to account
ability issues could be interpreted from another angle: 
Because of the spatial distance and resource inequality 
between the donor, the NGO and the recipient, it may 

function as a disguise. "Multiple accountability", which 
for many has become a favourite slogan - is practically 
speaking impossible. The slogan might therefore main
tain existing roles between recipients, public donors and 
the organisations and its members. Since nobody is 
accountable to anybody in particular, but a little ac
countable "to everybody", one ends up by being "con
trolled" by or being really accountable to nobody. 

A case study: Government and NGOs in 
a "tug of war" in Bangladesh 

Main findings: Hie relationships .between the government | j 
of Bangladesh and the NGOs have often been unea^Tliis 
study which concentrates on the "tug of wair" in 1992, may 
be instructive in showing how this relation can be con-
cdved of in a developing country. Hie arguments are of 
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course peculiar to Bangladesh, but the case contains issues g 
and problems which are general for the NGO channel a s l 
an international system. 

m 

,*:*r":m • ' : #&&< •v?.i\*.;*t- .'"*../i*:,; 
• • ; • • : • -

';<•: •;?„: : - . * . 

m 
The NGOs in Bangladesh have played an important role in 
certain sectors such as education and rural credit, and have 
obtained a rather visible role in public life. They are a force 
in this countiy to a læger extent than in many wher | 
countries.lt is therefore natural that their role is attracting 
public interest, also because the majority of than are re-
cemng funds from non-Islamic countries. The government/! 
has defended the NGOs, and pointed out that the funda
mentalists allegations .against them arc basically unfound-
ed. 
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A study of the Bangladeshi NGO scene (both Norwe
gian, international and national NGOs are here consid
ered as part of this scene) may demonstrate aspects of 
the NGOs' role in furthering pluralism and democracy, 
and also the relationship between NGOs and the state. 

The NGO community had developed into a compara
tively strong social and political force in Bangladesh 
during the 1980s. In Bangladesh the growth in the num
ber of NGOs receiving foreign funding has been tre
mendous. The number of national NGOs increased by 
1040 per cent during the NGO decade, while interna
tional NGOs increased in number by 60 per cent. In 
1981 there were 68 foreign NGOs registered while in 
1991 there were 109. In the same period the number of 
national NGOs supported by foreign funds increased 
from 45 to 513 (see table A.7). The proportion of total 
foreign aid channelled through NGOs was about 1 per 
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cent in 1972-73 (Abed et al, 1984 - quoted in Aminuz-
zaman, 1993). By the end of the fiscal year 1986-87 this 
had increased to 17.6 per cent (Alam 1988),10 and is still 
increasing (from USS 5 million in 1972-73 to US$ 339 
million in 1986-86 (Aminuzzaman 1993: 5). The num
ber of projects undertaken by the registered NGOs rose 
from 162 in 1988-89 to 610 in 1991-92. Over 600 
NGOs are said to be supported by foreign funds. The 
external influence is not only from Western countries. 
Many Islamic NGOs have a direct liaison with Jamat-e-
Islami, an Islamic fundamentalist party. One NGO, Ra-
beta Al-Alam Al-Islami has its headquarters in Mecca 
and many of its top leaders in Bangladesh belong to the 
cadre of the Islamic fundamentalist party. 

The NGOs importance has made it natural that they 
have also become an issue of public debate. One start
ing point for this short analysis is an interview publish
ed in Courier, May 11-17, 1990 with Mohammad Asa-
fuddowlah, the then Secretary of the Ministry of Social 
Welfare. He talked about the relation between govern
ment and NGOs. He said: "There must be some motive 
behind offering such aid and in my opinion they are not 
always honest". People in Bangladesh will not give up 
their culture and religion, and he argued that "some 
beliefs are purchased with money", especially thinking 
on the mission organisations: "Sale of religion is not 
social services, and conversion to another religion 
should not be a precondition to having social services. 
This sort of mentality has to be abandoned". He also 
argued that when NGOs "start accumulating wealth 
through their own projects then they are not different 
from multinational companies". And what is the guar
antee that the money generated by the project will be 
distributed among the distressed? Who will supervise 
it? Such NGOs should instead be registered by "the 
Registrar of the Joint Stock Company"? And he contin
ued: "Why should the laws be relaxed for the foreigners 
who work here? When the new ordinance will be in
troduced there will not be any confusion regarding this. 
The foreign organisations will have to work according 
to that law". This interview mirrored opinion in impor
tant government circles. 

The same year the NGO Affairs Bureau was establish
ed. The NGOs immediately showed resentment, espe
cially some of the big and leading NGOs. The Bureau 
was criticized for delaying project approvals and for 
exercising control over NGO activities. The Bureau, on 
the other hand, alleged that NGOs had mushroomed 
during the Ershad regime, when, according to the new 

government, large-scale corruption and favouritism 
were the order of the day. This had made it possible for 
NGOs to work without any control from the authorities 
at the same time as they channelled enormous foreign 
funds. Some of the NGOs were blamed for being for-
profit businesses and for being engaged in various 
forms of subversive activities.11 

The July crisis 
In July 1992 the conflict came into the open. The rela
tionship between NGOs and NGO Bureau had contin
uously deteriorated. ADAB, the NGO umbrella orga
nisation, submitted a memo to the Prime Minister's 
office with complaints against the NGO Bureau. It 
urged the Prime Minister's office to facilitate NGO 
activities. It also urged the simplification of the proce
dures for project approval, permission for release of 
funds, renewal of registration, etc. The PM office had 
also received complaints against the NGO Affairs Bu
reau in writing from the US ambassador. 

Such complaints prompted the Prime Minister to call 
for a report from the NGO Affairs Bureau. The report 
"NGOs Activities in Bangladesh" alleged that the 
NGOs had received around Taka 1800 crore in the last 
two years, of which 60 per cent was used for staff 
salaries and administrative costs. The report recom
mended an evaluation of how the rest of foreign assist
ance was used. It also mentioned that NGOs show un
conditional loyalty and subjugation to the donor agen
cies. NGOs make political statements from time to time, 
participate in local elections, publish news magazines 
with political propaganda, carry out religious activities 
and proselytization by taking advantage of the illiterate 
and poor people. Besides, they are involved in embez
zlement, irregularities, corruption and anti-state activ
ities. In the absence of representative government dur
ing the previous regime, no action was taken against the 
activities of NGOs. As a result they raised huge sums of 
donations from the rich western countries by exhibiting 
a poverty-stricken image of Bangladesh. The money 
thus collected is used for luxury cars and lifestyles, fat 
salaries, wealth accumulation and at the instigation of 
foreign "lords" they are even engaged in politics (BK: 
29.7.92, DC: 14.8.92, see note 11 for explanations of 
the acronyms). 

The report contained allegations against 46 NGOs of 
receiving Taka 138 crore from foreign countries from 
1988 to 1991 without the approval of the government, 
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and of spending it as they wished. Among them were 
BRAC, PROSHIKA, CARITAS and many others. The 
immediate action of the Government in response to the 
report was to cancel foreign donations registration of 
ADAB. They were not allowed to spend foreign assist
ance without prior government approval, or to engage 
in political activities. The government also cancelled 
the registration and operating licence of another NGO -
Society for Economic and Basis Advancement (SEBA). 
Further, a list of 52 NGOs alleged to be engaged in 
missionary works, especially in proselytization, was 
published by the government. The Bureau also opened 
court cases against seven NGOs, and the Metropolitan 
Magistrate of Dhaka issued arrest warrents against three 
foreign nationals. 

ADAB with 600 NGOs as members, was described as 
being "beyond Government's control", "NGOs defeat
ing the Bureau?" (DC 28.8.92). The article referred to 
ADAB's intimate relationship to big Western donor 
agencies, which also played a crucial role in pressuring 
the government to withdraw its cancellation order of 
ADAB. Diplomats and aid officials from Western coun
tries met the Prime Minister several times and com
plained that the Bureau was unnecessarily interfering in 
the activities of NGOs and obstructing their work. The 
charges against the NGO employees were withdrawn 
under the directions of thew Prime Minister's office. 
Immediately after, the Director-General of the NGO 
Affairs Bureau was placed under order of transfer while 
he was on a foreign tour. 

The Bureau also formulated some recommendations 
with the declared aim of making the NGOs more ac
countable to the government. These included: a) super
vision of NGO activities by elected representatives of 
an area; b) the formation of a committee or a commis
sion at the highest level to which the NGOs would be 
accountable; c) ensuring application of laws for regu
lating NGO activities; d) formulating laws to ensure 
punishment of defaulting NGOs; e) working out a sala
ry structure for the employees of NGOs; and f) making 
sure that appointments of NGO personnel are made on 
the basis of competition. However, it was not yet made 
clear whether the government would go in for a new 
regulatory system for the NGOs (DC: 14.8.92). These 
measures were made less strict, and the proposal to 
administer NGO activities at district level by the district 
administration was turned down. The suggestion of fix

ing the salaries of NGO executives at a maximum of 
Taka 20,000 and to limit the number of foreign experts 
to 10 in each NGO were, according to a left-wing news
paper, "undermined" (AK: 27.7.92). 

Most of the articles written on NGOs in 1992 in differ
ent newspapers, irrespective of their political colours, 
were negative to NGOs. The government was shown as 
an innocent victim of corrupt NGOs. The NGOs were 
generally accused of misappropriation of funds, admin
istrative irregularities and anti-state activities. 

One of the NORAD-supported NGOs, Saptagram, was 
accused in The "Daily Sangram", of the Jamat Islami 
Party, in September 1992, of "carrying out persistent 
and systematic propaganda against the cultural and reli
gious values of the people of Bangladesh ... They are 
also bringing huge amount of money from foreign 
sources and pocketing most of the finance ... Saptagram 
... in the name of development is carrying on systematic 
propaganda among the poor women that purdah is 
standing in the way of their development. Through this 
propaganda they are bringing the women out of the 
house and encouraging them to become loose character
ed ... They are destroying and breaking down the dis
cipline of family life. The lady who is the Project Direc
tor smokes cigarettes publicly..." (DS 2.9.1992). 

The NGO responded critically to both the press articles 
and to the Bureau's version of their work. Their view on 
the government, they said, was not that assiged them. A 
common criticism levelled against government orga
nizations was that they were not sensitive to local prob
lems. An NGO source said that the bureaucrats loved 
"issuing edicts without a sense of urgency or a positive 
direction" and "that approval of projects and registra
tion are not given within the stipulated time, which is 
detrimental to programmes. The donor communities are 
backing out of their commitments and transferring their 
attention to other countries" (NN: 19.11.92). Some 
NGO actors described the government as authoritative, 
inefficient and reluctant partners, and that the NGOs 
emerged in the vacuum "created as a result of an awful 
loss of sense of direction in the government" (DC: 
20.8.1993). The government is considered as inefficient 
and sloppy, while for example, Grameen Bank has 
come to be accepted as a model "both at home and 
abroad" (DC: 20.8.1993) and BRAC's non-formal pri-
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mary education project has lately attracted international 
attention (DC: 20.8.1993). 

The media discussed the power relationship between 
the government and NGOs. In one article it was argued: 

"They [NGOs] have monstrous power. They are rich, 
have a huge network throughout the countryside and 
they are not accountable to anybody. If this contin
ues, they will be the main source of state power 
(K:31.8.92)." 

The leader of BRAC replied: 

"NGOs are not an alternative government. NGOs 
work to complement the role of government. We are 
not thinking to become as an alternative government. 
We are co-operating with government in its effort to 
alleviate poverty among the rural landless class. 
When everyone will be employed and become edu
cated, the role of NGOs will come to cease" (DB: 
3.9.92). 

These two statements reflect two different views of the 
NGO/state relationship. 

NGOs as "Western agents" 
Two arguments were used against NGOs in this con
text. First, NGOs were considered as agents of imperial
ism, and secondly, they were involved in proselytiza-
tion of the poor to Christianity. 

The NGOs were proselytizing the poor to Christianity 
in the name of welfare service, the fundamentalist Dai-
nik Millat argued (DM: 12.8.92). Others argued that 
what the NGOs were doing was only to implement 
official government policy; developing systems and in
stitutional structures for creating a sustainable health
care system at the community level through people's 
participation, and the delivery of those family planning 
and contraceptive services which have been approved 
by the government, measures which will improve the 
situation for women and then erode the power of the 
Islamists (TDS: 11.2.93). Islamic forces also propagan
dized that, like the East India company, the NGOs with 
foreign blessings were conspiring to occupy Bangla
desh. BRAC was singled out for attack (in 1994 some of 
their schools were burnt down by Islamic fundamental

ists): "BRAC is now operating in 24 Zillas. BRAC, by 
purchasing land and constructing building in 24 Zillas, 
is establishing forts like the East India Company" 
(DM:27.7.92). 

In aid politics Scandinavians were described and con
sidered as benevolent imperialists. The Scandinavians 
had subtle conflicts with the "American imperialist". 
American imperialism has an institutional character and 
is thereby able to support industries like the garment 
industry. Because Scandinavian imperialism emerged 
much later than American imperialism, it was bound to 
be of a non-institutional character, it was argued. There
fore, a pro-establishment newspaper wrote, instead of 
investing in garment industries, the Scandinavian impe
rialists are much more interested in supporting NGOs 
(DS: 31.8.1987). The Scandinavians help poor women 
to produce traditional quilts and pay Taka 10 as a wage. 
This quilt is being sold at dollar 10 which may be 
considered as a vicious cycle of profit-making (DS: 
31.8.1987). 

Some consequences 
In reaction to the Bureau report, the NGOs submitted 
written protests and issued rejoinders claiming that their 
goal was the well-being of the poor and that their activ
ities were in accordance with the law of the country. 
They denied the allegation that they had received for
eign donations without the knowledge of the govern
ment. They denied the accusation that they were en
gaged in communal politics and proselytization. BRAC 
denied that their executive director received a fat salary, 
and that their commercial ventures were established to 
make profits. Proshika denied that they owned a print
ing press and a video library. 

The July 1992 crisis led to an uneasy situation and the 
concerned actors searched for an outlet to mitigate and 
normalize the tense situation. This event helped the 
government to assess its own position and attitudes 
towards NGOs. It began to examine the efficacy of 
existing laws that governed the NGOs. The government 
felt a need to formulate a comprehensive law. A cabinet 
sub-committee was established to work on the formula
tion of a consolidated law that would empower the 
government to look into the affairs of NGOs. The gov
ernment made an attempt to normalize its strained rela
tionship with NGOs on the issue of allegations against 
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their involvement in the country's politics. In the pres
ence of US Ambassador, the Finance Minister M Saifur 
Rahman said: "We are welcoming the good NGOs for 
development, progress and prosperity" (TDS: 14.8.92). 
The good NGOs were defined as those who strictly 
followed an accountable, transparent and development 
oriented system for national progress and prosperity. 
Thus, "we want real NGOs and we do not want NGO 
business" (TDS: 14.8.92). The government set up a 
meeting which was attended by "high officials of the 
Bureau, representatives of the Prime Minister's office, 
and the Chairman, Vice Chairman and other officials of 
the Association of Development Agencies in Bangla
desh (ADAB)" (TDS: 9.9.92). At the same time, the 
Bureau approved 35 projects submitted by NGOs (TDS: 
9.9.92). After the meeting, a leader of NGO community 
said the government's attitude "toward the problems 
faced by the voluntary organization was positive" 
(TDS: 9.9.92). 

The July 1992 events created opprotunities for both the 
government and NGOs to make efforts to recognize and 
understand each others roles. The political "left" gradu
ally lessened their criticism, and the Communist Party 
has come up with support for NGOs. The conflict has 
become a conflict focussing on the question of culture 
and religion (Islam against the West and Christianity, 
and the NGOs as spearheads of westernization) and the 
question of accountability (to whom are the NGOs ac
countable and how should the NGOs and government 
relate to each other) and about modernity and justice. 

The trend of attacking NGOs, particularly by Islamic 
forces, has not decreased but rather increased. BRAC, 
as the largest organization has become a target of these 
Islamic forces. It is described as a Christian organiza
tion involved in proselytizing the poor with Christian 
faith, but also as an atheist organisation. "BRAC is 
introducing atheism in its Non-Formal Primary Educa
tion (NFPE) program. The NFPE programme of BRAC 
through 100 schools is teaching against Allah and spoil
ing innocent children" (DI: 22.11.93). The immediate 
reaction of BRAC was to issue statements in various 
local dailies (Holiday:3.12.92) against such allegations. 

To convey the character of this struggle, some newspa
per stories about BRAC can be related: "A BRAC girl 
student died. A foreign NGO official advised her father 
to wrap his daughter's dead body with black cloth and 
to put the body into the grave following the rituals of 
Christians. For this purpose, he is willing to pay the 

poor father Taka 10, 000" (SMJ: 16.6.1993). Similar 
fabricated stories were also published in the Monthly 
Jago Mujahid (October, 1993, January 1994) and Dai-
nik Inquilab (24.11.93). Some newspapers further sub
stantiated their claim by describing the credit operations 
of NGOs like BRAC, Grameen Bank etc. as being as 
exploitative as those of British Zaminders who op
pressed the poor peasants (JM: January, 1994). This 
type of criticism was made when BRAC was trying to 
obtain permission to transform its credit operation into a 
BRAC Bank (BK: 21.10.93). Reports were also pub
lished of how a BRAC area office came into public 
attack: "BRAC office is attacked by the people in pro
test of misbehaviour of Regional Manager in "Dusta 
Mata Unnayan Programme" (Development pro
grammes for destitute mothers). The incident started 
when two women were beaten severely by the Regional 
Manager (RM) when some women members breached 
the rules. To save the RM, the Gaibandha Upazilla 
Executive Officer had to intervene (DS: 14.4.92). 

In 1994 BRAC's NFPE programme came under severe 
attack from Islamic fundamentalists in the rural areas. 
As a result of this attitude, scores of schools run under 
the NFPE programme were burned down and hundreds 
of mulberry trees planted along the roadsides were up
rooted (BK: 16.1.94). 

The government/NGO issue is, of course, perennial. A 
public statement by the American Ambassador can 
show this: "Our experience is that NGOs work best, and 
serve the society, when they are controlled the least". 
They should neither be "beholden to" or "antagonistic" 
to the government (Daily Star, 28.4.1993. The same 
newspaper, some days before, had carried as its front
page lead: "New policy to control NGOs" (Daily Star, 
17.4.1993). ADAB sent an "Urgent Memorandum from 
the NGOs of Bangladesh in the context of the proposed 
Act (draft) and the new circular" (they were referring to 
a cabinet sub-committee headed by the Commerce Min
ister who had drafted the report entitled "Bangladesh 
Voluntary Social Welfare Organisations (Registration 
and Control Act)" the same month, which started: "De
regulation of overly bureaucratic control is accepted as 
principal means of democratization of society and to 
bring more efficiency and productivity and to lessen 
opportunity for corruption". They warned that the 
NGOs work would be "crippled" (p.3), and they wanted 
firmly to be "recognized as part of the private sector in 
development, in this case the nonprofit sector", showing 
to the deregulations for businesses. 



The role ofNFOs in connection with pluralism and democracy 57 

A case study: NGOs, society and the state 
in Southern Sudan 
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Main findings: Tlie diaracters of̂  and relationships be
tween, state and society vary considerably between coun-
tries, reflecting historical developments, economic situa-
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tion, the degree of social integration/ compartmentaliza-
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tion, etc A productive relationship between NGOs and the 
host government's administrative system must therefore 
adapt to different roles and potentials of the third sector 
and the NGOs. In the case of Southern Sudan a kind of 
conceptual dogmatism played an important role; the dom
inant perspective underestimated the weakness of the state 
institutions and overestimated the degree of social lntegra-
tion and value consensus in the society. 
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This study is taken from Southern Sudan, because it 
provides a setting in which the concepts of state, plural
ism, democracy, civil society and accountability can be 
studied fruitfully. 

The 1980s in Africa have been called the "NGO dec
ade"; then the NGOs "entered the limelight..." (Bratton 
1989:569). In Southern Sudan the NGOs came to play a 
very important role as early as the 1970s.12 The enor
mous task of socio-economic reconstruction of the 
whole region after the first war (1955-1972), the emer
gency assistance to more than half a million Sudanese 
returnees and later to about 200,000 Ugandan refugees 
fleeing to Southern Sudan between 1979 and 1983, and 
a new weak state administration without enough mon
ey, people or experience to carry out these tasks alone, 
made the region a natural location for extensive NGO 
involvement.13 In Juba alone there were 38 foreign aid 
organisations in 1985. 

There is no doubt that many of the NGOs were rather 
efficient development agents. The Norwegian Church 
Aid/Sudan Programme, which will be especially fo
cused on in this chapter, definitely helped to raise the 
living standards in their programme area on the East 
Bank of the Nile in Equatoria Province. The area cov
ered 86,000 km2 and had an estimated population of 
around 500,000. Approximately 90 per cent were small 
framers. About 20 different ethnic groups lived in the 
area, the most important being Toposa, Boya and Did
inga in the eastern part of the programme area, Latuka, 
Lapit and Lokoro in the centre and Madi, Acholi, Lo-
koya, Luluba and Bari in the west. After 1983 it, cov
ered the Kapoeta, Chukudum, Ikotos, Torit and Magwe 

Area Councils in addition to the east bank of the Nile in 
Juba Area Council. Norwegian Church Aid built a num
ber of new roads in the area and organised repair and 
maintenance on others. They helped establish 15 dis
pensaries and 40 primary health care stations. They 
constructed 30 primary schools and six secondary 
schools and 16 schools which they helped to initiate on 
a self help basis. They drilled hundreds of wells and 
installed Indian Pump II. Through their active support, 
Torit District Cooperative Union was able to organise 
139 co-operatives at village level. Broadly speaking; 
NCA was an efficient aid organisation, primarily con
cerned with doing a good humanitarian job while trying 
to stay out of local and regional politics. However, in 
this chapter the NGOs will not be evaluated in terms of 
their ability to reach the target groups and deliver the 
goods, because such impact assessments are rather un
interesting without being analytically linked to macro-
issues. Their impact will be analysed in relation to the 
dissolution of state administrative functions and institu
tions in the South, and to the whole underlying question 
of social integration and particularism versus universal-
ism, or the impact of NGO-particularism. 

The state civil-society dichotomy in Southern 
Sudan 
In recent years a dominant perspective in much research 
on NGO/government relationships has focused on the 
differences and contrasts between the political role and 
characteristics of states versus those of voluntary orga
nisations. This theory allocates NGOs a crucial role in 
the democratisation of African countries: they are to 
strengthen and pluralize what is commonly called "civil 
society". The NGOs are conceived of as representing 
instruments for organising local initiatives and for pro
moting local participation and diversity as opposed to 
the state, whose approach is seen as dirigiste and top-
down, and which expresses the interests of a bureau-
cratised, alienated elite in search of control. The emer
gence of NGOs on the African scene has been analysed 
as an organisational expression of particular interests or 
objectives within the body politic, which are not ade
quately represented within the political system, and that 
they, therefore, implicitly expressed democratic inter
ests on behalf of the "civil society". 

The sudden dominance of the term "civil society" in the 
vocabulary of social sciences and in the jargon of the 
development aid community in the 1980s (it is extreme
ly rare to find the term in development aid documents of 
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the 1950s, 1960s and 1970s. Even in dictionaries of 
social sciences and political thought the term often was 
not mentioned at that time), can be seen as an expres
sion of the strength of this ideological trend. This di
chotomy has obvious ideological connotations. But 
more important, the power of this concept and its inher
ent perspective has given birth to a mythology which 
has tended to disregard the differences in relationships 
between the state and the society under industrial and 
post-industrial capitalism and in societies where 90 per 
cent of the population are subsistence farmers. The term 
has also, when dogmatically applied in prescriptions 
about NGOs' contributions to development, failed to 
distinguish between societies with a long and internally 
rooted tradition of state and societies in which the state 
is a very recent phenomenon, introduced from above 
and maintained by external sources. Moreover, the ac
tual and potential roles of the third sector in countries 
vary according to its homogeneity, organisational histo
ry, exchange relationships with the state sector, etc. 
Analytical perspectives which study NGO/government 
relations in Africa within frameworks based on general 
assumptions about a bureaucratised and parasitic state 
on the one hand and the existence of a civil society with 
supra-ethnic or supra-tribal organisations fighting to 
curb the role of the state supported by NGOs as agents 
of micro-developments on the other may, of course, be 
fruitful. On the other hand, I will show that in the case 
of the Southern Sudan this perspective is not very illu
minating. The impact of the NGOs must be analysed 
concretely. Their role depends on the specific character 
of the state system and of the "civil society" in which 
they operate. 

The relationship between governments and non-govern
mental organisations involves a fundamental question 
of the legitimacy of various types of institutions that 
exercise power and authority. I will argue that in the 
Southern Sudan, the NGOs unintentionally contributed 
to the erosion of the authority of the very weak state. 
The NGOs did not organise "civil society" against the 
state, or consciously promote and strengthen the "civil 
society", as current rhetoric supposes. Basically, they 
themselves became local substitutes for state adminis
tration. The NGOs assumed in a very efficient manner 
the welfare functions of an ordinary state (see Tvedt 
1994 for an analysis of the history of the state adminis
tration in Southern Sudan). As the state was "withering 
away", (though not in the way Karl Marx described) -
in the first instance it was ephemeral and in the second 
place its role as service provider was abdicated - whole 

districts or sections of ordinary government ministries' 
responsibilities were handed over to the NGOs to run. 
The NGOs set up their own administrative and authority 
systems, undermining the state institutions without es
tablishing viable alternative structures, partly because 
there simply was no familiar "civil society" to root them 
in. Project proliferation therefore imposed potential 
long-term burdens on state administration and state fi
nances. The NGOs represented different types of orga
nisational behaviour, different types of bureaucratic 
systems and development philosophies. Their practices 
therefore came to express institutional and ideological 
opposition to region-wide, rule-oriented and universal-
istic state administration and bureaucracy. 

These points will be substantiated mainly by a closer 
description of the programme of the biggest NGO in the 
region, that of Norwegian Church Aid. In important 
respects NCA was more concerned about developing 
good relations with the state and its administrative 
structures than many other NGOs. It continuously em
phasised the need for mutual discussions and formal 
agreements with the state authorities. NCA warned 
against the danger of establishing institutions that the 
government could not take over and stressed the neces
sity for local participation as a way of rooting the pro
jects locally.14 Other agencies were apparently less con
cerned about the long-term sustainability about their 
projects. Its particular role makes NCA especially in
teresting, and the extensive documentation of its project 
activities combined with its open door attitude to ex
ternal researchers make its history accessible and pos
sible to reconstruct. 

Formal relations 
Both in Juba and in the rural areas, there were now and 
then open tensions between the state administration, 
which was trying to execute administrative control of 
all the different NGOs, and the NGOs' defense of their 
autonomy. In the first years after the Addis Ababa 
Agreement regular monthly meetings with the NGOs 
were coordinated by the Regional Ministry of Finance 
and Planning (NCR/SP 1975:31). But these meetings 
gradually developed into empty rituals; the government 
representatives were formally in charge, but their words 
carried less and less authority. They had little adminis
trative power to back up their proposals and potential 
objections. Some of the government representatives al
so irritated the action-oriented agencies; they demon
strated a combination of "officialdom" and lack of 
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knowledge of what was going on in rural communities. 
There were NGOs which did not bother to register with 
the host government. Some of them did not want to 
discuss their projects with the regional or local author
ities, although they might inform them of their plans. 
Many organisations had formal agreements approved 
by the central or regional government (some donor 
countries like Norway made this a requirement for fi
nancial support), while others looked upon this as un
necessary "red tape". What is more interesting than 
these formal questions, however, and what will have 
far-reaching consequences in a longer historical per
spective, is the imprint of the existence of different 
forms of authorities and different types of organisations 
and bureaucracies on the society. 

Infrastructural power 
In certain areas, the NGOs had very strong infrastructu
ral power compared with the state. NCA's total activ
ities on the East Bank for the years up to 1986, in
cluding refugee aid, came to about 75 million US dol
lars. This was almost 20 million more than the regional 
government invested in the whole region (Yongo-Bure 
1987:43). In a land-locked economy, Juba being about 
5000 kilometres from the nearest port, and in a society 
where there were no regular newspapers, one local ra
dio-station which was on the air for a few hours a day, 
no intcr-regional mail or functioning telegraph system, 
the NGOs and their employees in important areas mo
nopolised the distribution of both information and 
goods due to their well-developed logistic systems, 
communication networks and superior means of trans
port. The British NGO, ACROSS, had more than 100 
vehicles. When petrol became very scarce in the 
mid-1980s, this power relationship tipped even further 
to the side of the NGOs, since the few government cars 
often had to be supplied with fuel begged or bought 
from the NGOs or the UN. 

Hilieu, just outside Torit, was the administrative centre 
of NCA. It had excellent secretarial services, radio com
munication with Khartoum, Nairobi and most of the 
East Bank, a functioning mail service and flight ser
vices. (For comparison: the regional government in Ju
ba sometimes did not have a functioning photo copier 
machine.) Hilieu had three office blocks and the whole 
program had approximately US$ 600,000 for stationery 
and office equipment (Norwegian Church Aid/Sudan 
Programme 1986b, Annex 11:5). Hilieu had a car park 
with about 200 vehicles and with no fuel shortages. 

Most of the cars on the roads on the East Bank in the 
mid-1980s were NCA cars. NCA built up six adminis
trative centres, with administrators, logistic officers, re
searchers and secretarial staff and stationery and radio 
communication. Until the evacuation in January 1985, 
NCA had about 50-60 expatriate personnel. The ex
patriate colony in Hilieu, including family members, 
came to about 200 people. 

In one of NGA's "district centres", the Arapi Rural 
Development Centre (RDC) in Loa district, there were 
between five and ten expatriate experts who lived and 
worked for years until 1985. The centre had two admin
istrative buildings, much better than any house owned 
by the government or any other person in the area, well 
supplied with stationery and clerks. The RDC had radio 
links to both Juba and Hilieu, plenty of cars, fuel, a 
workshop, etc. The local government in Loa, which was 
responsible for the same area as Arapi RDC, was 
housed in an old building badly in need of repair. In 
addition to the Head Chief there were only a cashier and 
a typist/secretary, with one typewriter. The Head Chief 
had a bicycle, and when he had business with the gov
ernment in Juba he often came cycling to NCAs Rural 
Development Centre to ask if he could borrow NCA's 
radio. The infrastuctural weakness of the Sudanese state 
would have been the same whether or not the NCA had 
been there, but the existence of this efficient and suc
cessful programme demonstrated its weakness to the 
people and thus eroded its legitimacy. NCA had be
come not only a state within a state, but "the state". The 
NCA not only delivered services, they could also re
spond to local requests, they could bring sick people to 
hospital, etc. The government's ordinary administrative 
authority was more or less confined to the radius of the 
old chief's bicycle (the police, the military or the co
ercive power of the state were of course another matter. 
This aspect is not included in the analysis). 

This situation led to what can be described as a process 
of local brain drain. The NGOs had relatively minor 
staffing problems as compared to the state. They did not 
necessarily pay higher wages, but salaries were regu
larly paid and there were certain fringe benefits, such as 
access to cars, motor-bikes etc. In addition, to work for 
an agency generally brought higher work satisfaction 
because the organization functioned properly. The num
ber of local Sudanese staff varied, but for years it was 
more than 2,000 people, which made NCA the biggest 
employer on the East Bank. It had a management staff 
of about 90 persons on 1. October 1985 (Norwegian 



60 The role ofNFOs in connection with pluralism and democracy 

Church Aid/Sudan Programme 1985:36-37), of whom 
70 were Sudanese (Ibid.). The NCR/SPs report for 1974 
reported in line with the Regional Government that their 
"greatest problem in the period has been lack of staff in 
all projects (Norwegian Church Relief/Sudan Pro
gramme 1974:11). The agricultural staff of the NCA 
project in 1974 already came 174. In 1983 the number 
of permanent Sudanese staff had increased to 317 
(NCA/SP 1984:28), with 69 working at both Arapi Ru
ral Development Centre (RDC) and Palotaka RDC, 
while the whole Ministry of Agriculture employed 80 
(Norwegian Church Aid/Sudan Programme 1986:13). 
None of the later reports mentioned lack of staff as a 
serious problem, contrary to the situation within the 
government, where staff shortage was a permanent 
problem. 

Local monopoly in the social service sector 
The NGOs' strong position reflected the fact that they 
could supply something which was very much needed 
and something which nobody else, and especially not 
the state, could deliver; social services. The state ad
ministration had very little money for development or 
social services projects. According to Madison, the Re
gional Government expenditure on Regional Ministry 
of Agricultural and Natural Resources up to 1981/82 
totalled around 7 million Sudanese pounds (Madison, 
1984:148). The Regional Ministry of Communication, 
Transport and Roads had spent about 2.5 million 
pounds on projects. It did not even manage to pay some 
of the recurrent expenditures for teacher salaries caus
ing government schools to temporarily close down, 
while agency-supported schools functioned. 

One might say that the big NGOs and the Khartoum 
government had one thing in common: because of their 
purse they held the Southern government machinery 
hostage. Most government financed projects in the 
South were not implemented. Many of them were big 
and well-known projects, but as the government ad
mitted in 1977; "though the list of projects is impres
sive, in fact the majority of them were not implement
ed" (Peace and Progress, 1977:38). 

The local government on the East Bank naturally did 
not pay much heed to collecting unpopular social ser
vice taxes, since these services were provided anyway. 
By easing this burden of government, the NGO at the 
same time further alienated the state from society and 
vice versa, and reduced its potential role as a meeting 

point for the compartmentalized components of society. 
By establishing what can be described as competing tax 
systems (in order to mobilise what commonly was 
called the "sense of responsibility" among the local 
people and the level of "popular participation", the 
agencies demanded that the local people should pay for 
pump-repair, stationery etc. to the agency or some local 
committee established by the agency), the "extraction/ 
accountability cycle" was affected. Most normal func
tions of a government became the domain of the NCA, 
as in other areas it had become the domain of other 
NGOs. 

Both in comparison with the government administration 
and the inslitutional and organizational features of the 
local societies in which they worked, the NGOs repre
sented and, in many areas, introduced different orga
nizational modes and cultural values. The NGOs were 
goal-oriented (and value-sharing) organizations, in 
principle organised on a temporary basis. In the context 
of the surrounding society they were more ad hoc 
"problem-solvers" than "rule-oriented" bureaucracies. 
Furthermore they operated within geographically limit
ed areas with limited objectives, and therefore, did not 
have to develop more general, universalistic types of 
organisation adapted to different types of activity and 
different types of culture. 

A local government bureaucracy was anathema to the 
NGO sector, as it had been to the British colonialists, 
although for different reasons. The NGOs' relationship 
to the state administration was often based on individual 
and personal contacts. These contacts were important 
when it came to speeding up the removal of official 
stumbling blocks which hindered efficient project im
plementation. The NGO/government relationship was 
therefore also personalised, and not rule-based, in many 
ways identical to the clientele system which had been 
developed within the state administration itself. Their 
relations to the recipient society contrasted with cultural 
attitudes within the beneficiary groups, and they also 
played by different rules from those assumed by west
ern bureaucratic culture. From their expatriate com
pounds the aid workers made development excursions 
into the surrounding society. A relationship was estab
lished which had no traits of that reciprocity which has 
been said to be typical of local socio-cultural relations. 

As a rule the NGOs did not try to establish anti-state 
structures or organisations. There was no deliberate pol
icy of strengthening such organisations to counterbal-
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ance the state. The "civil" organisations which were 
established, like Women Groups, Cooperative Societies 
etc., were in line with government policies and pri
orities and were not strongholds for anti-government 
policies. Their fundamental basis however, was money 
supplied from foreign sources. The kind of develop
ment institutions which were established through pop
ular participation therefore had difficulties in growing 
roots in the local soil or in breaking down ethnically 
divided polities. Little consideration was given to the 
problem of organisational sustainability in this context, 
independent of aid injections. The NGOs created bases 
for alternative entities, but entities that did not possess 
the universalistic outlook of a regional or provincial 
administration and which ultimately depended on ex
ternal money to survive. 

The way in which services were provided was perhaps 
as important. For some of the NGOs money was not the 
decisive constraint on their scope of activities. What 
affected project size and project components was usu
ally not the purse, but arguments about what was moral
ly right and most conducive to local development. Gen
erally the NGOs acted within a culture of absolute af
fluence, in which goods and services were not priced. 
When the NCA now and then tried to counter this un
sustainable economic culture, as when they in January 
1986 were informing the UNHCR that if they needed 
NCA lorries for transport, they would have to pay for 
them, this was met by strong objections from the aid 
community. This was characterised as greediness by 
central actors in the aid community , although the sum 
did not cover the cost involved. It was difficult to ques
tion the principle that aid was free and in some myste
rious way outside the realm of economic realities and 
the emergence of governmental systems. 

The NGOs could also decide what kind of exchange 
relations should be subject to negotiations among the 
people, the state and the NGO. When a specialized 
agency worked in an area (education or health for ex
ample), they delivered their specialities. An organisa
tion geared towards aid for education or the disabled, 
could not or would not respond to proposals which, seen 
from a local or government perspective, were more 
important to society as a whole. On the East Bank, it 
was really in the NCA development centres and ulti
mately in Hilieu that decisions were taken as to where to 
drill bore-holes, where to assist self-help schools, which 
agricultural produce should be supported in what areas, 
which Primary Societies should receive most support. 

Through their control of the Co-operative Union they 
also fixed the prices of crucial agricultural components 
as seeds and ox-ploughs. The local people influenced 
the decisions as did the government, but at the end of 
the day NCA decided. 

A particularistic, target-oriented development 
strategy 
The dominant development strategy of the NGOs, that 
of realizing the peoples' basic needs, had consequences 
both for how the agencies conceptualized NGO-govern-
ment relationships and for the social, economic and 
political integration process. The NGOs had a partic
ularistic strategy for development and a particularistic 
approach to the administrative system they tried to es
tablish. 

Most of the NGOs had a target-oriented strategy that 
aimed to reach the poor people living in their villages. 
The NGOs had different approaches, and implemented 
different aspects of the basic needs strategy. Some only 
worked in the health sector and with small niches within 
it, such as combatting blindness and helping the dis
abled. Other concentrated on educational services, 
while some NGOs, like NCA, implemented compre
hensive integrated rural development projects. What 
was common to almost all these projects was that in 
order to meet goals and to report success stories in order 
to maintain support from the home country or the UN 
family, the NGOs sought to circumvent inefficient state 
institutions and to work directly with the beneficiaries. 
The better they did it, the more the authority and legiti
macy of the local government structures were eroded. 
There was a contradiction between establishing pro
grammes for costly social services and the state's poten
tial for becoming a vehicle of economic transformation. 
The NGOs established social services which, although 
they differed in the level of ambition, had running and 
maintenance costs which could not be financed by local 
surpluses or local revenue, not even in the foreseeable 
future. 

The realization of people's basic needs was considered 
as a right by both the NGOs, by the local people and by 
the government's declarations and rhetoric. But the re
current costs of these were bound to become, in the long 
run, a serious drain on the already strained budgets of 
the local councils. The legitimacy of the state institu
tions was undermined and, therefore, the chances of 
building institutions which could penetrate competing 



62 The role ofNFOs in connection with pluralism and democracy 

local institutions. The possibilities for local adminis
trations and state institutions to take upon themselves a 
more active role regarding new investments etc, were 
simply not there, no matter what might be the personal 
attitudes or wishes of the local administrators or gov
ernment representatives. The NGOs were instrumental 
in relieving the government from would-be pressures by 
carrying out service-sector tasks. On the other hand, by 
letting others fulfil this role, the state, as a potential 
supra-ethnic and universalistic entity, could not point to 
its record as service provider to strengthen its position. 

There was, therefore, a further contradiction between 
projects that aimed at realizing certain target groups' 
basic needs at local level, and projects that aimed to 
strengthen the regional or national economy, or be
tween a successful local project and a beneficial region
al project. Since the aid input was so heavy and the local 
development councils and committees were so weak, 
this uneven relationship also created uneven develop
ment between people and areas defined as target areas 
and areas outside the spheres of development aid orga
nisations. The ambitious programmes and projects and 
the lack of reflection on the administrative and financial 
situation in the Southern Region created a situation in 
which there was little correlation between development 
activities and implementation capacities in the would-
be implementing institutions. 

The NGOs were apportioned different parts of the re
gion, in many ways similar to the way in which the 
British government decades before had divided the re
gion between different missionary societies. The NGOs 
tried to establish local institutions and local account
ability by a policy of "popular participation". They es
tablished formal administrative structures and informal 
authority networks independent of the state institutions 
and partly in competition with them. Bypassing local 
state institutions took different forms, unintentional in 
some cases and deliberate in others. The general impact 
of their activities, aimed at reaching the target groups 
with basic need projects, further marginalized the state 
in many areas and made local and provincial councils 
more or less redundant. 

A giving, care taker "state" 
A type of development administration was created with 
very unusual traits. The aid handed out consisted main
ly of grants, and the improvement of the lot of the 
people did not reflect an improvement in state finances. 

In at least important parts of Southern Sudan there were 
no "tremendous setbacks" in the meeting of basic needs 
of the rural people in the early 1980s, as the World Bank 
reported to be the general rule in Africa. On the con
trary, there was an increase in living standards and 
without doubt there was an increase in collective ser
vices at least in Equatoria. This development was main
ly caused by foreign donors and NGOs as implementing 
agencies. The aid helped the local people. But the aid 
mechanism and the asymmetric relationship between 
the weak infrastructural power of the state and the 
strong infrastructural power of the NGOs caused the 
state institutions to play an even more marginal role in 
large parts of the region. A system had been established 
whereby the people expected initiatives and develop
ment projects to come from individual foreign orga
nizations rather than from a bankrupt, inefficient gov
ernment. Social and economic conditions had improved 
but due to the particular conditions of the region it is 
questionable whether this represented a strengthening 
of the "civil society". It weakened the possibility of 
building state institutions and a potentially universal
istic, rule-oriented bureaucracy. A practice was estab
lished, however, whereby predominantly subsistence 
farmers started to talk to their government about their 
rights regarding education, clean water, health facilities 
etc. A revolution had taken place in expectations, more 
profoundly than at any time in the region's history, 
without a parallel improvement in the state's ability to 
fulfil them or to guarantee these rights. 

The success of the NCA programme and the consequen
tial growth of their budgets and activities, created a 
"state", an administrative machinery, which represented 
a "revolution from outside" on the East Bank as far as 
development administration was concerned. In the per
spective of a local state building process, however, this 
machinery represented a perpetuation of some of those 
processes which had helped to block a locally rooted 
state-building process in the past. Its actual and imme
diate role however, was very different; it built and did 
not destroy, it gave, but it did not take. Both in historical 
and contemporary perspectives this "state administra
tion" was a novelty. It was a state as a service in
stitution, without functions either of suppression or ex
traction. The relative autonomy of this state in relation 
to the economic and social basis of society was com
plete, since its activities depended on money from 
abroad and on the moral-political judgements of the aid 
workers. These "state officials" were social workers 
rather than rulers and parasites. New institutional struc-
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tures and new normative models of state behaviour had 
been created, but based on structures and models which 
can hardly be implemented by any future Southern 
state. What had taken place was what can be termed a 
privatisation and an externalisation of the state, at the 
same time as the Government continued its rhetoric 
about the state building socialism. 

The accountability problem 
The NGOs also had conflicting and multiple loyalties 
and created an organizational system marked by a lack 
of accountability. Important ordinary state functions 
had been taken over by a Norwegian private organiza
tion which legally was answerable first and foremost to 
Oslo, the capital of Norway, although morally to the 
local people. The lack of clear lines of administrative 
authority in the region in general was further blurred. 
From one point of view the NGO sector deepened the 
general problem of accountability. It was an in-built 
problem of the whole structure since the personnel and 
the organisation were rewarded for implementing pro
ject targets within an alternative and fundamentally ex
ternal reward system. What took place was "down
wards" accountability to the people and upward ac
countability to the NGO's HQs, while local state in
stitutions were often regarded as inefficient, 
time-wasting institutions that should preferably be cir
cumvented. 

NCA had established formal institutions and informal 
networks which were not only a counterweight to the 
state, but an alternative. In the same way as the British 
"indirect rule" policy created traditions and practices 
which influenced the framework for the administrative 
build up of the Southern Region after 1972, the NCA 
programme and its operation will have a legacy for 
future state building. NCA and the other NGOs were 
not important enough to bar the development of uni
versalistic bureaucratic rule over the whole region, but 
by establishing their own localised bureaucracy with 
stronger infrastructural powers than the regular state in 
important sectors of the society, they represented one of 
many centrifugal forces. While the programme area was 
locally called "Little Norway", the Sudanese adminis
trative staff were called "Black Norwegians". 

NGO mythology versus Southern realities 
One example: in 1974 NCR/SP stated typically, and in 
line with government aims, that their reconstruction 

programme should be incorporated in "the existing gov
ernment structures at the end of the three-year pro
gramme" (Norwegian Church Relief/Sudan Programme 
1974a:4), i.e. in 1977. In 1977 the programme was 
further from being handed over to the government than 
when it started. The Southern politicians and the NGOs 
both underrated the region's very special "state history" 
and its financial difficulties. For example, the agency 
meetings (which were few, partly because of competi
tion and mutual suspicion among the NGOs) reported 
mostly on development within the different organisa
tions' areas, and did not consider more macro-oriented 
issues such as regional integration or regional universal-
ism. The NGOs made important contributions to the 
improvement of local living standards and they mobil
ised people locally for development and social change. 
But the impact of NGOs, in so far as they are involved 
on such a relatively massive scale as they were in the 
Southern Sudan, cannot be properly understood within 
the micro perspective and grassroots perspective which 
have been part and parcel of current NGO mythology. 
They also had important and overlooked impacts on the 
state administrative system, impacts which were not 
intended but which must have influenced, although on a 
limited scale, both the dissolution of the Southern state 
and the breakdown of the administrative system. 

Conclusions 
Norwegian NGOs, as national NGOs, have, as we have 
shown, played very different roles in different contexts 
regarding democracy and pluralism. To further illus
trate this point a short summary of Norwegian NGOs 
roles in the four countries selected for this study can be 
given. In Zimbabwe the Norwegian NGOs, like most 
other NGOs, have worked in close understanding with 
the government. When the restructuring program was 
initiated and changed, diminishing the role of the state 
and the government, the NGOs moved in to fill the gap. 
In Bangladesh most of the Norwegian NGOs have been 
much more idependent, registering with the govern
ment, but working with their traditional target groups. 
Their role is very marginal, except in certain areas and 
among some minority populations, and their work has 
not significantly been changed by external or internal 
Bangladeshi political factors. What has been more im
portant is the decline in their relative share of funds 
from NORAD as compared with local Bangladeshi 
NGOs. The growth of Muslim fundamentalism and the 
growing concern of the Bangladeshi government about 
Christian missionary organisations have, of course, 
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strongly influenced the long-term plans of the Santal 
Mission in particular. In Ethiopia many of the Norwe
gian NGOs have a rather long history (Redd Barna 
(1969), Norwegian Lutheran Mission (1948), Norwe
gian Church Aid (1974)), and they have established 
their profile, thus becoming less influenced by changes 
in the political environment than organisations with 
fewer roots in the society concerned. The most impor
tant issues are not the restructuring programme, but the 
policy on religion and ethnicity. Some Norwegian 
NGOs very much favour recent developments, and one 
of them, NCA, was active in supporting the transition 
process, while others are more critical. The ethnifica-

tion of the administrative policies has caused problems 
for all the organisations in terms of personnel, co-oper
ating institutions etc. In Nicaragua most of the Norwe
gian NGOs came to the country as explicit supporters of 
the Sandinist revolution. The change of government 
came as a shock to most of them, but they have accomo
dated themselves to the new realities and continue their 
projects more or less as before, but with less close ties to 
the government structures. By and large the role of the 
Norwegian NGOs has been marginal (Ethiopia/Eritrea 
is an exception to this - see case studies) in this process 
of change and recent developments. 



Chapter IV 
The Norwegian state's policy on NGOs 
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Main findings: Hie Norwegian strategy for NGOs in devel
opment aid is a mixture of different traditions and theories 
of development It is still unclear, partly self-contradictoiy 
and is fundamentally based on an untenable foundation; 
that the NGOs as a group have comparative advantages in I 
the development process. It is particularly unclear on the 
potential roles of the NGOs, their relations to the state and 
"civil society", the question of how to handle development 
aid and emergency aid as parts of the same development 
process and on whether they should be neutral humanitar
ian development organisations or be contracted for specific 
policy purposes. Considering the laî ge amounts of funds 
the NGOs have been given, the state and government have 
given ver}' little attention to the problem of formulating a 
comprehensive strategy. - L . 

This chapter will deal with three major issues; 
- general Norwegian NGO-policy as formulated in 

Reports to the Storting, 
- the policy, guidelines and follow up of NORAD 
- the policy, guidelines and follow up of the Ministry 

of Foreign Affairs. 

The analysis below will, although it focuses on Norwe
gian policy, be relevant for discussions about NGO 
policies in general. An empirical and analytical descrip
tion of this strategy will highlight dilemmas in NGO-
policies everywhere. 

I. General NGO policies 
What is Norwegian general policy on NGOs and how 
does it relate to basic questions such as their role in 
society, their importance for democracy and pluralism, 
their place within the social fabric etc? Is it clear, con
sistent, and realistic. It has been outlined in major Re
ports to the Storting, particularly in 1984 (report No. 
36) and 1992 (Report No. 51). What roles were attribut
ed to NGOs in these reports? And to what extent did the 
basic philosophy underpinning this policy, and the par
ticular role of development assistance change between 
1984 and 1992? 

Report No. 36 (1984-85) 
The analysis will start with the 1984 Report, since pre
sent policies and practices are still very much influen

ced by the strategy formulated there. The 1984 Report 
was formulated within the framework of a very differ
ent ideological context. At that time, the old state-cen
tred theories had come under attack, but not so much 
because they were state-centred as because the new 
states did not meet current expectations, and had to be 
reformed by popular, marginal strata in society. 

Report to the Storting No. 36 (1984-85) put great em
phasis on the role of organisations in creating democra
cy and economic development: through the organisa
tion of small groups society would be democratised, 
and their mobilisation was described as a prerequisite 
for a sound and self-sustaining process of development. 

As a result, popular participation via support for NGOs 
was perceived as something more than just a method for 
the implementation of a project, although it represented 
that as well: It emphasized that the government would 
give priority to popular participation in development 
work and choose forms of aid and implementing agen
cies that were in accordance "with this aim" (p. 34). In 
addition, this was described as a main strategy for the 
furtherance of democratic development. It was in the 
course of promoting the political and economic orga
nisation of groups that internal structural changes might 
take place. The strategy was formulated as a general law 
of development: "If groups organise in working for 
their rights, this will be an element of democratisation 
in the internal affairs of a country" (p. 23). 

This description of the role of organisations in further
ing democracy was not a duplication of the develop
ment of parliamentarian, representative democracy in 
Norway. On the contrary, this process of democratisa
tion had few traits common with the history of democ
racy in Norway, which in general terms can be said to 
have been a struggle for participation in the governing 
of the state. The development of democracy has been 
closely related to the process of nation building andto 
the entry of different social classes on the national polit
ical arena. As a result, democracy has been associated 
with forms of central government, and its development 
with the struggle of the citizens for the democratic right 
of influencing the state's decisions through debate in 
Parliament. 
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NGOs and democracy in developing countries 
The Report's approach to democracy in developing 
countries was of a quite different character. It was not 
concerned with state formation or national assemblies. 
This does not imply that it was unaffected by European 
experiences. The experience it referred to, however, 
was confined to the period after the emergence of the 
industrial state, a period in which relationships between 
state and civil society have been at the centre of atten
tion in the West. 

The strategy's perception of democracy was in many 
ways similar to a pluralist participatory model. This 
doctrine is closely related to the expansion of the indus
trial state in the early 20th century. The demand for 
participation might be viewed as a reaction to the in
creased power and presence of the state. The aim was to 
defend various interest groups in society from excessive 
use of state power. The underlying ideology was based 
on a belief that these groups were inherently repre
sentative, as opposed to the nature of the state. The 
model as described in this Report - and which should be 
applicable to organisation building and the promotion 
of democracy in all developing countries, also, for ex
ample, in rural Africa where the state is often non
existent or very weak - was a model that was developed 
in Europe as a response to industrialisation and a strong 
state. 

The Report did not discuss whether there is a material, 
political or cultural basis for its strategy of democratisa
tion in the developing countries. If the strategy is to 
work properly, it requires a national political arena 
within which the state's authority can manifest itself, 
and a local basis for this kind of popular participation 
and organisation. Obviously, political institutions are 
not mere reflections of socio-economic conditions. 
However, experience indicates that in order to play a 
role in society in the long run these must have some 
connection with the articulation of economic, political 
and social interests in society itself. The question is 
whether the organisations that were mentioned as col
laborating partners in this model of participation -
"agrarian- and fishery cooperatives, community coun
cils, trade and enterprise organisations, womens' orga
nisations, religious, social and human-rights move
ments, etc." (p. 89) -will have the necessary local basis 
in communities where NGOs work. 

The way the target-oriented, poverty-alleviation strate
gy was formulated assumed that exposed groups, the 

poor and the women involved with traditional farming, 
would establish not only social groups, but formal 
groups of organised interests. Indirectly, it assumed that 
the groups aimed at were actors in an internal conflict 
that more or less constituted not only the social system 
and the societal order, but also the groups' social and 
political consciousness. The strategy related to a differ-
ent reality than many of the targeted groups lived under. 
Such groups do not primarily show affection to a social 
category, and they do not act as one either. The strategy 
does not reflect on the difference between organising 
people whose primary solidarity is oriented towards 
religious, ethnical, geographical or kinship ties, and 
people who have developed a consciousness of mutual 
social or economic interests based on similar socio
economic roles in society at large. 

While the Report is very critical of the state and the 
existing elite, it is uncritical of popular organisations. It 
does not distinguish between various phases of orga
nisational development, such as the mobilisation, bu-
reaucratisation and demobilisation stages. Since aid is a 
kind of gift economy with, at least in local terms, often 
enormous amounts of money involved, it manipulates 
local elite formations with projects and means, and new 
elites emerge through the newly created organisations 
on the basis of their control of the resources disbursed . 
What characterises the new elite that emerges through 
the aid projects? What historical role will it play? The 
local administrators whom the colonial powers educat
ed became the new leaders in the newly independent 
states. What role will the emerging elite play in the 
work for national unity, consolidation and develop
ment? While the Report makes critical remarks about 
the elite that grew up during colonial rule and immedi
ately thereafter, it has no reflective attitude to the new 
elite established through aid and the support of local 
organisations. Social groups are created through aid 
work, often in contexts in which the initiative comes 
from 'above' and abroad. Groups do not necessarily 
already exist beforehand - indeed the Report states that 
they should be organised. Experience so far indicates 
that many small local groups often dissolve after the aid 
workers depart, or the funds are stopped. Data collected 
from 96 organisations show that a great majority is 
totally dependent for their survival on external funds 
(Questionnaire A). 

The role of the NGOs and the image of 
developing countries 
This model implicitly assumes that there is a state to 
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make demands of. This assumption is baseless. Many 
states still fight to justify their supremacy, indeed their 
sovereignty over other institutions - especially ethnic 
groups and religious societies. The principle of state 
sovereignty over competing domestic institutions, 
which emerged in European state theory and political 
practice in the 18th century, is not accepted in all devel
oping countries. Thus there is no consensus on what 
constitutes the national arena in which political con
flicts over the power of the state can take place. Influen
tial groups in society may not only question a particular 
government's right to govern. They question the legiti
macy of any government to rule, since state formation 
itself is regarded as illegal or as an artificial construc
tion. 

The model of participation in the Report does not limit 
itself to furtherance of the ideal of a balance between 
the state and the society through the modification of the 
powerty of the state. "Local participation", "popular 
participation" and "active mobilisation" arc presented 
as a means of establishing of counter-power for the 
"furtherance of political and social demands" (p. 89), to 
"disclose decisions that compromise the interests of the 
poor" (p. 89), and to strengthen their "ability to further 
their interests" (p. 23). Hence, the objective is counter-
power against the elite, the state and the interests of the 
bureaucracy. This popular participation is not seen in 
terms of possible stages in a process of national in
tegration and consolidation. In the Report, "people" are 
interpreted as opposing the state, and the organisations 
as opposing state authority. The popular organisations 
are also collectors of deviating attitudes and actions in 
relation to the state, but still, as we shall see, agencies 
for participation in relation to aid. The importance of 
creating a national consensus concerning the basic rules 
of the game and the borders of the national, political 
arena, recedes into the background in comparison with 
the conflict and counter-power perspective. 

Few developing countries have established the strong, 
well-developed bureaucracy and state apparatus that 
Norway has, i.e. they lack the ability to counter the 
partial and limited interests of interest organisations. 
Nonetheless, the Norwegian government furthered a 
policy that at home it warned against and feared the 
consequences of. Populist ideas were very popular in 
parts of the Norwegian population, particularly during 
the seventies. However, it is surprising that the conser
vative coalition government during the eighties promot
ed an extreme populist strategy in the developing coun

tries. It emphasised popular participation rather than 
bureaucratic professionalism. There is no trace of We-
berian admiration of the national and state bureaucra
cies as institutions that can and should educate the self-
interested people in "moral behaviour", or as potential 
negotiators and mediators between conflicting interests. 

The Report did not discuss whether the poor in rural 
Africa or Asia might have demands, ideas or policy 
opinions that were in conflict with a sustainable, sound 
and just development of their society. Although the 
Norwegian population has experienced a rather long 
process of political socialisation, a high level of educa
tion and broad access to information, claims of "lack of 
national responsibility" and "group politics" are the 
Norwegian state's main arguments against interest or
ganisations in Norway. In developing countries, where 
the discourse about common interests, either on a state 
or a class-based level, is often undeveloped, the Norwe
gian state did not acknowledge that this problem exists. 

To support the development of representative parlia
mentarian democracy was not a priority objective in the 
Report. On the contrary, it encouraged ignoring national 
assemblies and governments in order to enter into direct 
cooperation with organised interests. Thus, organisa
tions in society might be strengthened at the expense of 
representative democracy at state level. As a general 
model this vision of democracy is incompatible with 
parliamentarism, which per se is indirect and repre
sentative. The perspective of the strategy was of course 
not against parliamentarism, rather the contrary, but the 
difficult and important relation between direct and in
direct democracy was represented in such a way as to 
make direct democracy the most important method of 
democratising society. 

It was "primary democracy", and not the "committee 
democracy" or representative democracy that was pre
sented as the Norwegian state's ideal for the developing 
countries. Little is said about aid for the development of 
national institutions, and not a word about helping the 
economic and administrative problems of national as
semblies. The general attitude indicates that the ideal 
lies closer to Rousseau: The legitimate authority is the 
peoples' when assembled for deliberation. Where he 
talked about city state, the Report's focus was rural 
rather than urban, or aimed at the village rather than the 
city. 

But, based on recent historical experience, under what 
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conditions does a society have "sufficient" participation 
to maintain a level of democracy without introducing 
sources of cleavage which may undermine both the 
cohesion of society and the little democracy that exists? 
The belief that a very high level of participation is 
always good for democracy has proved to be invalid. 
The problem is much more complicated than the Report 
made it out to be, and the role of the NGOs is therefore 
also more complex. If the claim, for example, that lack 
of fundamental "primary consensus" is one of African 
countries' most important problems is still true, how 
could NGOs operate? 

The role of the NGOs and the image of aid 
Furthermore, the slogan "popular participation" has an 
important limitation in relation to aid itself. "Participa
tion" means taking part in. In the Report this is implicit
ly defined as taking pail in the donors' activities. The 
mobilisation of the population is necessary for the re
cipients to feel responsibility for the projects. The meth
od is not intended to create counter-power, nor is it 
indicated that the power of the donors should be shared 
with, or taken over by, the local people or the recipient 
state. The picture painted is a scenario of the aid admin
istrators and the local population "hand in hand" as a 
counter-power to the national bureaucracy and state 
administration. In consequence the Report allots the aid 
bureaucracy, as opposed to the national bureaucracy, 
solid attention as a party to the case rather than an 
impartial expert. The strategy is not against the state as 
such, since the donor state is benevolent but the recip
ient state less so, and therefore can and should be cir
cumvented. 

This model creates a problem of accountability that is 
left without consideration. It is generally acknowledged 
that an important problem in many developing coun
tries' democratic evolution is to establish a political-
administrative system and a political culture that make 
the bureaucracy and administration accountable to the 
people. The direct cooperation between the aid orga
nisations and the local NGOs can easily create a struc
ture that is characterised by lack of accountability. This 
collaboration between aid experts and bureaucrats that 
report to another country and local interest groups will 
make it difficult to establish the accountability of vari
ous actors in policy articulation and formation. The 
Report adopted a policy where informal responsibility 
might deviate radically from factual responsibility. The 
model did not consider that experts may stand on the 

outside of the formal government of the state, at the 
same time as they actually govern. 

It is claimed that an organisational society breeds the 
"Organisational Man". The Report seems to reflect "Or
ganisational Man's" recipe for democratisation and de
velopment, irrespective of whether the recipients live in 
an organisational society or in a "traditional" rural vil
lage where formal organisations are not part of that 
tradition. The problem is not regarded as very relevant, 
because the aid channel will overcome these limita
tions, as time goes by. 

Report No. 51 (1991-92) 
To what extent were these perspectives carried forward 
into the 1990s? Report to the Storting No. 51 (1991-92) 
paid much more attention to support of the state and 
state institutions. Only three and a half page in a docu
ment of 279 pages dealt specifically with NGO support, 
although the channel was responsible for more than 25 
per cent of Norwegian bilateral aid. In many ways the 
Report represented a shift of orientation and emphasis 
in a more "state-friendly" direction. On the other hand 
the Report argued that a challenge for the 1990s would 
be to handle the ongoing redistribution of tasks between 
the public and private sectors. The government declared 
that, in this situation, the "NGOs may enter an even 
more important role" (p. 235). At the same time it was 
of great importance for this new role to be "integrated 
into the authorities' administration". The organisations 
in the cooperating countries are described as "channels 
for support to increased pluralism, strengthened democ
racy and the defence of human rights". It was empha
sized that "local and regional organisations will be cen
tral in this respect". 

The role of Norwegian NGOs 
The Report further stated that the government wished 
"to underline the important and positive role" played by 
Norwegian NGOs in Norwegian aid, and that it would 
uphold "an orderly and close relationship" with them. 
Cooperation with the NGOs "must build on their pop
ular and voluntary character, at the same time as their 
integrity and peculiarity must be respected". The "com
plementary" role that NGOs could play in relation to 
state-to-state aid and multilateral aid was emphasised. It 
also stressed that the standards of competence expected 
of Norwegian aid in general should apply to the NGOs 
as well. 
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The work of the NGOs "must be related to our total aid 
to a singular country or a single region". It was under
lined as "desirable" that the NGOs' work aimed at "pri
ority groups and sectors" in overall Norwegian aid strat
egy. The Government also welcomed the organisations 
as a "more active part of Norwegian aid cooperation, 
and suggested that the NGOs should be a part of the 
dialogue in the planning and follow-up of Norwegian 
aid". The NGOs role as what were called "listening 
posts" (this has nothing to do with espionage, the term 
notwithstanding. The word describes the NGOs' poten
tial role as organisations that can inform the public 
about living conditions in the "South") was described as 
"particularly valuable" in imparting knowledge, and in 
the promotion of positive attitudes among the Norwe
gian public concerning Norwegian development aid. 
There is reason to give the organisations a considerable 
part of the credit for the fact that a large majority of 
Norwegians have a positive attitude to aid (p. 236). 
Their "considerable experience" is also underlined, and 
the Government invites them to put more emphasis on 
the transfer of experience and knowledge, and cooper
ate with each other. 

• 

NGOs also represent another channel for state money, 
because of their "well-developed network in important 
disaster-and conflict-ridden areas". The government 
underlines that it regards it as positive that several orga
nisations were "developing strategies that entail a more 
integrated view of the two kinds of aid", because this 
would "contribute to ensuring that acute emergency 
efforts are followed up by long-term development pro
grammes, intended to prevent new catastrophes" (p. 
239). The Norwegian NGOs are clearly not seen as 
adversaries in a zero-sum game, but as useful instru
ments in the donor state's policy, underlining the need 
for "complementarity" in aid efforts (p. 235-236). 

NGOs, states and the "newparadigm" 
The Report implicitly distances itself from the "new 
policy paradigm" although it has taken some crucial 
terms from it. It explicitly rejects the general "assault on 
the state" by focusing on the need for state building in 
developing countries, while at the same time employing 
a political language that borrows some fundamental 
concepts furthered by the "new paradigm". The report 
underlines that it is important to assess the character of 
the organisations. It argues that a "rise in the tendency 
of people to organise within society is a prerequisite for 
the evolution and consolidation of a democratic system. 

The indigenous NGOs in developing countries are par
ticularly important in this respect". But efforts should 
be geared towards "strengthening a broad popular orga
nisational activity" and support for NGOs is to be given 
on "the condition that the organisations have a broad 
and solid basis in the population". The trade-union 
movement is described as particularly important in "de
fending human rights and in the development of democ
racy". The development of NGOs will happen "through 
a process that emerges from 'below', i.e. through the 
population itself. However, it is most "important that 
the authorities in developing countries stimulate this 
process. Not only must the freedom of opinion and 
expression, and the freedom to organise, be secured, but 
the public administration must develop a system that 
properly incorporates the opinions of the organisations 
in civil society" (p. 216). 

On the other hand, the Norwegian government under
lines the importance of the state in recipient countries. 
Relations with recipient governments "are essential in 
any kind of development effort", and it "has been an 
important principle for Norwegian aid that it should be 
recipient-oriented. This means that such aid should be 
included in the recipient country's plans and priorities" 
(this is historically not correct, but it underlines the 
change of direction). The Report criticises the fact that 
"donors have in many cases started to operate alongside 
the national administration", because it is important that 
the countries themselves "take responsibility for their 
own development, both when it comes to planning and 
implementation. Integrating development efforts in the 
countries' own plans is the only way to ensure that the 
recipient countries* authorities obtain control over their 
own development, and that they take responsibility for 
the choices that they make" (see p. 220-221). 

Conclusion 
The strategy of Report No. 36 (1984-85) was very 
"pro-NGO", allocating them an important role in social, 
economic and political developments, not as representa
tives of "civil society" against the state, but rather as 
representatives of the people, perhaps in opposition and 
perhaps not in opposition to the state. The important 
point was who and what these organisations represent
ed, not that they formed part of a "privatization" policy, 
a strengthening of the "third sector" or of a communi
tarian movement. It had few links to the new "paradi
gm" of the 1990s. 
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Report to the Storting No. 51 (1991-92) was influenced 
by the "new" paradigm in some core terms. It distanced 
itself from the dichotomous perspective inherent in the 
new "paradigm" and underlined the importance of 
strengthening the state and the state's responsibility for 
strengthening the organisations in society. The Report 
has few linkages to the "zero-sum" perspective inherent 
in the paradigm. The NGOs are described not as sa
viours or as a leading force in an associational revolu
tion but as important actors within a national strategy 
formulated by the recipient government. At the same 
time a number of positive and general characterics are 
attributed to NGOs, as if they, as a group, have impor
tant comparative advantages to other sectors or institu
tions in society. At the same time the Report is clear, in 
comparison with the Report from 1984, about what is 
meant by good, supportable organisations. 

The effect of Norwegian NGOs and the activities of the 
Norwegian state in influencing future organisational so
cieties and cultures, should not be underestimated. Nor
way is the main funder of hundreds of organisations in 
several developing countries, and some of these orga
nisations play very important political, economic and 
religious roles in these societies. The NGO sector is 
probably one of the areas in which the effect of aid is the 
more lasting, for better or worse. The manner in which 
the organisational landscape developed has played an 
important role in Norway's history. With the assistance 
of aid there has been an explosion in the establishment 
of organisations in many recipient countries. There is a 
growing gap between the actual role of the NGO chan
nel in aid, and the attention it is paid in official policy 
documents. Relationships between these organisations 
and the state, the concept of group interests versus na
tional interests, their role in establishing particular wel
fare systems, their importance for creating civic moral 
norms, etc. will have consequences well into the future. 
The Norwegian strategy for this sector has been a mix
ture of different traditions- as it has been for most other 
donor countries.l 

This analysis may demonstrate the difficulties of a do
nor state in formulating a comprehensive and oper
ational strategy for the field, enmeshed in ideology as it 
has been and in a period during which the NGOs are 
said to be spearheading an associational revolution. 
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NORAD's search for an NGO strategy 
NORAD support for Norwegian NGOs 

Main findings: NORAD has played a very important role 
in mobilising Norwegian organisations to take part in de
velopment assistance. For some years, NORAD has beeu 
developing a comprehensive policy for administering Nor
wegian NGOs. NORAD has not had a strategy which has 
enabled the development of a "Norwegian profile" regard
ing political relations between NORAD, the Norwegian! 
NGOs and the governments of the cooperating countries. | 
NORAD has not managed to implement the stated policy 

of closer cooperation with Norwegian NGOs in the coopeiv;! 
ating countries, partly because of capacity problems, ad
ministrative hierarchical structures in NORAD. the histoiylS 
of Norwegian NGO involvement in the different countries § 
and the impact of other donors. A growing problem for 
NORAD is that there is no formulated long-term policy for I 
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distribution of efforts between Norwegian NGOs and 
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Southern NGOs or between NORAD and Norwegian 
NGOs in support of Southern NGOs. Tlie present practice ji 
is partly a result of ad hoc policies, and partly a result of 
NORADs strong desire to es tab l i sh^^"S^^JGOil 
channel at the end of the 1970s, a channel which has since 
been gradually enlarged. NORAD has some important 
formulations in the new guidelines (regarding the neutral
ity paragraph and the universalism of Norwegian NGO 
policies) which should be withdrawn or reformulated. 
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This section will deal with how NORAD has conceived 
of and managed its cooperation with Norwegian NGOs 
- especially in questions of coordination versus orga
nisational independence. Special focus will be put on 
the role of the neutrality paragraph which is seen as an 
effort to reconcile a "rule-oriented" state bureaucracy 
with the more "value-oriented" NGOs.2 Again, al
though this section deals with the Norwegian aid agen
cy, the study has been carried out and presented in such 
a way as to have comparative interest. 

A short history.3 

The Storting debated support for Norwegian NGOs for 
the first time in 1962. At that time nobody talked about 
a separate channel or a need to create a separate public 
institution to administer it. Norsk Utviklingshjelp, NO
RAD's forerunner, was at that time given a modest task: 
to "establish contact with and joint consultations be
tween institutions, organisations and private persons in 
the field" (quoted in Tvedt 1992:24). Coordination was 
regarded as neither necessary nor useful, since only a 
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handful of organisations were potential actors.4 The 
first political-administrative guidelines for NGO sup
port were finalized by Norsk Utviklingshjelp on August 
17,1962.5 The political breakthrough came with Report 
to the Storting, no. 36 (1984-85), presented by the 
Christian-Conservative coalition government and the 
newly established Ministry of Development Cooper
ation. In this report support for NGOs was given a 
separate chapter, and their role and potential in devel
opment aid were described in very positive terms. The 
last Report to the Storting, no. 51 (1991-92), presented 
by a Labour government, generally supported existing 
policies for the NGO channel and their role in devel
opment, but paid it less attention. Its most important 
point in this context was that, contrary to other reports 
to the Storting, it underlined the need for coordination 
with NORAD policies, and the potential of NGOs as a 
channel for the Foreign Ministry in emergency situa
tions and in the promotion of human rights. 

Support for Norwegian NGOs started in 1963,6 and 
until the establishment of the NGO Division in NORAD 
in 1978 and the explosion in support in the 1980s, they 
played a marginal role. Allocations from the NGO Divi
sion in 1981 to NGOs made up about three per cent of 
total Norwegian aid, while in the early 1990s it was 
about seven per cent. In 1981 the percentage of NGO-
support was 5.6 per cent of total bilateral aid while in 
1991 it had risen to 11.1 percent. NORAD has therefore 
gradually given more support to NGOs. The bulk of 
their funds, however, comes from the Ministry of For
eign Affairs, and that is why a focus on NORAD alone 
is insufficient if the real role of the NGOs is to be 
analysed (see section on the Ministry of Foreign Af
fairs). If these funds are taken into account, NGOs to
day channel about 25 per cent of Norwegian bilateral 
assistance. While development aid was something of a 
"state monopoly" in the 1960s, parts of it have become 
"privatized" in the 1990s. The overall aid budget has 
been reduced during the last few years, but support for 
NGOs has continued to increase. The rapid and contin
ued growth of the NGO channel has therefore caused 
dramatic changes in the profile of Norwegian aid in 
general. 

NORAD has generally shown a positive and benevolent 
attitude to Norwegian NGOs, and they have managed 
relations with a very heterogeneous Norwegian NGO 
scene. What started as a very modest initiative has also 
changed relations between Norway and many devel
oping countries. Norwegian organisations are working 

in about 100 countries with financial support from the 
state. In some countries this support is without rele
vance from a foreign policy perspective. In 1991, Nor
wegian NGOs worked in 22 countries where only one 
Norwegian NGO was present, and they often had mod
est projects. In other areas they have played, and are 
playing, important roles. For instance, the most impor
tant long-term consequence of NORAD support for 
Ethiopia has most likely been that Norwegian NGOs 
have been a crucial force in the build-up of a strong 
Lutheran minority Church in Ethiopia, thus establishing 
a new religious force in Coptic Ethiopia,7 but this is a 
goal which was not planned by NORAD at all. The 
increase in activities, project loads and areas of oper
ation has, obviously, put strain on NORAD's ability to 
monitor and control how state funds are used. 

In 1991, NORAD supported 12 Norwegian NGOs in 
Bangladesh, 18 in Nicaragua, 12 in Ethiopia and 16 in 
Zimbabwe.8 Not all were implementing organisations, 
but the number can indicate activity level. Support 
came to about NOK 200 million in that year alone. In 
addition came the organisations' own funds. In Nic
aragua, for example, with an estimated GDP per capita 
of USD 1,497 in 1990 (UNDP 1993:136) and a 1989 
population of 3.7 million (World Resources 1988— 
89:246), NOK 400 million in NGO support between 
1979 and 1986 might or might not have been important 
for the development of the country (see case study on 
Nicaragua), but it was certainly a visible manifestation 
of Norwegian presence. In Eritrea the presence of the 
Norwegian NGOs and Norwegian state support through 
NGOs have had a rather high profile.9 Likewise, in parts 
of Ethiopia, Bangladesh and Zimbabwe, NGOs sup
ported by the Norwegian state have been important 
local, regional or national actors. NORAD has gradual
ly had to face a situation in which NGOs are not only 
marginal implementors of projects, but also play impor
tant political roles. 

In Bangladesh, Ethiopia, Nicaragua and Zimbabwe 
Norwegian NGOs support or cooperate with more than 
50 local NGOs, also financed by NORAD (see Ques
tionnaire A, 1994). This means that in these four coun
tries about 100 organisations are working with money 
from the Norwegian state.10 The Norwegian Govern
ment has never had an accurate overview of either the 
number or the range of organisations. The official fig
ures on money disbursed are therefore unreliable, be
cause reports from NORAD representations and from 
Norwegian NGOs have not been very accurate. 
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A main point in this report is that while support has 
increased very substantially, the Government and the 
state did not have a clear strategy for the role of NGOs 
in development. Basically the attitude has remained, 
when it has come to planning and coordination, as when 
the NGOs were a marginal supplement to state-to-state 
aid. However, in the meantime they have become a 
main channel of aid and an important foreign policy 
institution, sometimes conceived of in the developing 
countries as acting on behalf of the Norwegian state. 

Coordination and the complementary role 
Governments and Storting regarded the NGO channel 
until 1991-92 as being of varying importance, but basi
cally as something "apart" from Norwegian aid in gen
eral. The NGOs were to be free to work wherever they 
wished and within whatever sector they preferred, as 
long as they fulfilled the more administratively focused 
requirements. They were seen as a "global channel", in 
the sense that the NGOs (and UN-funds) were a kind of 
counterweight to NORAD's more concentrated state-
to-state aid to selected recipient countries. 

Report no. 51 (1991-92) had a more ambitious but also 
more ambiguous policy: on the one hand what was 
clearly seen as a fragmentation of Norwegian aid was to 
be reduced (the following examples could have been 
used: Norway was supporting projects in the same 
country via NORAD, various UN systems and NGOs 
without efforts at coordination. Similarly NORAD and 
MFA were supporting the same international organisa
tions, without knowing that five different state offices 
had funded the same organisation, while some orga
nisations fattened themselves and exploited this lack of 
coordination (see section on international NGOs).11 

Complementarity and even coordination between 
NGOs and NORAD were therefore suggested.12 On the 
other hand, the Storting has set out a policy that under
lines the autonomy of Norwegian NGOs, and that all 
NGOs are to be treated in the same way by NORAD. 
NORAD has been caught between these two policy 
signals and a gradually stronger NGO community. 

In line with what was regarded as the dominant policy 
signals and NORAD's new strategy, the NGO Division 
attempted first to push for stronger concentration and 
coordination. While NORAD in September 1994 de
scribed its policy as a "responsive program",13 in 1990 
and 1991 the language was somewhat different. The 
Report to the Storting No. 51 (1991-92) underlined the 

need for concentrating on main cooperating countries. 
In the Phase I report it was shown that the concentration 
goal had already been achieved, when the government 
and NORAD first asked for it. In 1991, 66.5 per cent of 
NORAD's NGO support went to the concentration ar
eas for Norwegian assistance, while the percentage in 
1981 was 37.4 per cent. The NGO Division had discov
ered the same, and NORAD declared openly that "ge
ographical concentration" was not an issue, because by 
and large it had already been achieved. NGO reactions 
to NORADs initiatives had demonstrated that this dis
covery was also politically convenient. 

Efforts at concentration have been counteracted by at 
least two opposing forces. The Phase 1 report discussed 
how this focus on geographic concentration, in long-
term development work, might contradict the Foreign 
Ministry's emphasis on NGOs as channels for aid in 
emergency situations and regarding human-rights is
sues. Recent developments in the Middle East and in 
Yugoslavia have proved this. In 1993, for example, 
support for NGOs in Yugoslavia came to NOK 
172,853,000 (12.4 per cent of the total NGO allocation). 
It had become the most important country in regard to 
NGO assistance, while it was not an area in which 
Norwegian NGOs worked at all in 1991. NORAD also 
faced vested interests. When they tried to reduce their 
engagement in Mali through Norwegian NGOs, the pro
posal had to be withdrawn as a result of effective politi
cal lobbying from the organisations established there. 

NORAD also initially worked for closer complementar
ity and integration of sector priorities. An analysis of 
the programme aims and project profile and goals of all 
the Norwegian NGOs,14 shows the proximity in aims 
and project profile between the NGOs and NORAD. If 
the DAC-sector categories are used the same general 
picture emerges. The same conclusion is confirmed by 
data registered in the survey on the organisations work
ing in the four countries selected. NORAD and the 
Norwegian NGOs have given assistance to more or less 
the same sectors, although the NGOs have naturally 
shown less interest in industry, banking etc. But this 
"sameness" does not imply that there is neither coor
dination nor complementarity, although it may be pos
sible to report that "complementarity" has been estab
lished (see case study on NORAD support in Zim
babwe). There have been few concerted efforts at cre
ating an overall Norwegian profile and coherent 
assistance in a given country (except in the Middle East 
and Gaza, after the Peace Agreement). When NORAD 
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in 1993 had concluded that "complementarity" is suffi
cient or that "fragmentation" is a lesser problem than 
originally believed, this did not imply that any real 
changes have taken place. The main difference is that 
basically, the reality that in 1990-91 was described as 
"fragmented", is now described as "complementary". 

The role of the NGO Division is basically restricted to 
assessments of what are called "quality criteria", i.e. to 
secure what are defined as the efficiency and sustain
ability of NGO work. The NGO Division has time and 
again felt the need to distance itself from ideas about 
coordination and closer cooperation, in order to reduce 
"fear" and distrust among NGOs. Even hints of greater 
coordination have met strong opposition from vocal 
NGOs. By effective lobbying, questions have been 
brought to the Minister for Development Cooperation in 
the Storting. The coordination signals given in Report 
to the Storting No. 51 (1991-92), have been reduced in 
practice to a) dialogue about experiences, b) cooperat
ing in main cooperating countries in which common 
interests are identified, c) NORAD has contracted some 
organisations to perform specific projects. 

The emphasis on geographical concentration has not 
always been implemented: The Confederation of Busi
ness and Industry (NHO) got support for a project for 
managers training in China in 1994 while the Norwe
gian Lutheran Mission did not, the latter with the argu
ment that NORAD was sceptical towards going into 
new areas.I5 Policy has in general been implemented via 
discussions on general issues such as overall aid profile, 
reporting systems, etc. This communication has been 
facilitated through two newly institutioned meetings; 
"policy meetings" and "country meetings". Their stated 
purpose is to involve the NGOs more actively in the 
discussions and debates on Norwegian development 
policy in general and aid to individual countries in par
ticular; i.e. to generate "awareness" about strategic 
thinking. 

To what extent docs the present policy represent an 
optimal balance between the organisations' need for 
autonomy and identity, and the state's need for efficient 
use of the aid budget? To what extent does it express 
national traditions and established institutional structur
es and relations? These questions cannot easily be an
swered. Below will be presented an analysis of how 
historical conditions and actual contexts have affected a 
donor state's ability to coordinate or integrate with the 
NGOs in aid. 

It is possible to identify a number of factors which have 
hindered the implementation of the policy spelled out in 
Report no. 51 (1991-92). It seems that NORAD has not 
had the power or the capacity to achieve coordination, 
partly because of its own organisational set-up and part
ly because of historical legacies and resistance from 
NGOs. 

The history of NGO activities tends to hamper coor
dination and complementarity. The dominant political 
and ideological thinking during the early NGO-decade 
created a profile of NGO work with long-lasting conse
quences. NGO activities were influenced by the strate
gy proposed in Report to the Storting No. 36 (1984-85), 
which paid little or no attention to coordination, either 
with Norwegian state policy or with the policy of the 
recipient governments. 

A case study: Bangladesh 
Some short stories that focus on some important factors 
behind some of the Norwegian NGOs' involvement and 
profile of work in Bangladesh may indicate the hetero
geneity of the Norwegian NGO channel, and the diffi
culties involved in trying to make a "profile" out of it in 
the short run. This landscape is not different from orga
nisational landscapes in other countries. First a short 
general description. 

Bangladesh is among the countries that has received the 
largest parts of the grants in the "Privorg." budgets over 
the years. 

Total support via Norwegian and local organisations 
increased from NOK 9.9 million in 1981 to NOK 
33.372 million in 1993. Of NOK 33 million in 1992,11 
milionl went to six Norwegian NGOs, and 22 million 
were allocated to local NGOs. The number of Norwe
gian NGOs receiving grants from the Norwegian gov
ernment has varied over the years. 

NORAD had not made any plans for the incorporation 
of the Norwegian NGOs into a single Norwegian strate
gy for Bangladesh. NORAD has neither had a compre
hensive nor an adequate overview of all the Norwegian-
sponsored activities which would enable it to assess and 
create such overall strategies.16 Data on Norwegian 
NGOs in Bangladesh, as in other main cooperating 
countries, are not easy to compile because the NORAD 
representations lacked an overview and the NGO Divi
sion in Oslo has been set up to follow-up the individual 
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NGO and not to monitor the overall NGO-policy in any 
one country. This study had therefore to reconstruct this 
NGO history and to pull the pieces together in order to 
build up a picture of NGO activities at a country level. 

The Norwegian Bangladesh Association was establish
ed when Bangladesh became independent. It started as a 
solidarity organisation. In 1992 they cared for 650 "fad-
der-children" in six schools in Bangladesh. Those who 
supported it paid NOK 1,000 annually directly to the 
child and NOK 200 to cover administration. The sup
port is given to children without parents. They say: "It is 
both more committing and inspiring to give support to 
one indivdual child instead of collectively to one or 
another association". All work on the Board of the 
organisation is voluntary. Even travel to Bangladesh is 
financed privately by members of the Board. They ap
plied for support for annual inspection missions to Ban
gladesh, but this was rejected by NORAD. (Fadderkon-
takten, 2, 12, 1990). 

Food for the Hungry International Norway gave for a 
period support to mother and children at the children's 
hospital in Shishu, Dakha. The NGO was established in 
1984 and after some years the project was terminated. 
They started their work there for the same accidental 
reasons as they ended it - so in 1992 they were not in 
Bangladesh any longer. 

Norgwegian Housewives Association started its work 
because "Finnmark krets", a local group in the very 
north of Norway, in 1982 heard about CARE's work for 
poor women in the countryside north of Dhaka. The 
group decided to support this work and cntributed NOK 
18,000. Since then they have been informed about the 
project activities from representatives from CARE, 
Norway (Norges husmorforbund, Engasjement i utvik
lingsland, 1990:21).17 Other parts of the Association 
have had contact for some years with "Shallows Tha-
napara" and sold their fine handicrafts in member 
groups".Is An aim has been to inform the Norwegian 
population about the country . In their annual report for 
1989 they say that they sold goods from developing 
countries for NOK 135,174 at meetings of the orga-
nisation (Norges Husmorforbund, Årsmelding 1989, 
Utvalget for internasjonale oppgaver). This NGO ob
tained NOK 200,000 for information activities in 1990, 
in addition to NOK 68 000 earmarked for a study tour 
for three participants for three weeks in Asia. 

Norwegian Red Cross had at the end of the last decade, 

a project called "Disaster Preparedness Assessment for 
the League, the Cyclone Preparedness & Development 
Programme". The aim was to help to build up the catas
trophe preparedness of the Bangladesh Red Crescent". 
In 1990 the budget was NOK 4.8 million. Their aim in 
many countries has been to build up regional and na
tional Red Cross or Red Crescent societies. The aim of 
this particular project was to build 500 shelters together 
with International Red Cross that could act as a combi
nation of shelters/platforms for use in floods. The long-
term aim was to make it possible for these shelters to be 
used for more joint purposes, in such a way that activ
ities in the local community could be developed. ("For
slag til handlingsprogram 1990 for Norges Røde 
Kors"). In 1992 the project was suddenly stopped, due 
to problems of corruption, and Norwegian Red Cross 
very sudden withdrew from the country. 

With money from the TV-campaign in 1989, CARE 
and Norwegian Housewives Association have intro
duced what they call promising activities in the Rasjahi 
district. Women "recruited among the poorest of the 
poor of the rural population attend a three-year course 
with leader-training and health, hygiene and agricultu
ral training. Many are also helped to form savings and 
credit groups. Altogether 100 000 women have taken 
part in the program in 1990-91. 6,000 of them attended 
the leader-training which enabled them to organise rural 
women and continue the work on their own. Experience 
showed according to CARE's self-evaluation, that they 
succeeded (CARE Norge, 1990-1991. Årsmeldinga). 19 

The immediate background to why Pastor Strømme's 
Minnestiftelse started up its work in Bangladesh was 
the personal contacts that a missionary son, at that time 
General Secretary of the organisation, had with the 
leaders of the Bangladesh Northern Evangelical Luth
eran Church (BNELC) and with Norwegian Santal Mis
sion. The aim was to start local development projects in 
coooperation with local churches. His contacts led to 
the establishment of BNELC Developoment Founda
tion in 1986. When Norsk Barnefond went bankrupt, 
Strømmestiftelsen took over a project they had in coop
eration with the church and started in north Bangladesh, 
in the Rangpur/Dinajpur area, "because church affil
iations and contacts were in this area".20 

In 1990 they established a regional office in Dhaka. 
Sixteen of more than 70 projects are in Bangladesh. 
Pastor Strømme's Minnestiftelse has 13 partner orga
nisations in Bangladesh (questionnaire IV). Six are 
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called humanitarian organisations while seven are 
Christian churches/organisations. This NGO will con
tinue to work in Bangladesh, they say, because there are 
many "efficient NGOs and Christian cooperating part
ners there" (ibid.). The aim is formulated in secular 
language: "to educate and make tribal peoples more 
visible, to strengthen the consciousness of poor people, 
to teach the poor to read and write, and empowerment" 
(ibid).21 

The Strømme Memorial Foundation is not an imple
menting organisation in Bangladesh, but supports other 
local organisations, churches etc. They work on income 
generation, literacy, credit schemes, education and con-
ciousness. The main focus is development of human 
beings through education, literacy and conciousness. 
An example can be a programme run in cooperation 
with the Norwegian sponsored Worldview International 
Foundation to campaign against blindness through im
proved nutrition and raised public consciousness. 

Another project to be mentioned is the development 
programme for river nomads in the Kurigram/Rangpur 
area. This programme aims to raise living standards and 
the prevention of human catastrophes during the floods 
of Brahmaputra and Jamuna. It combines "conscious
ness raising", health, nutrition, women, income gener
ation, education for poor families and flood prevention. 
The main focus is on establishing committees of volun
teers and assisting them for future coordination of these 
activities. 

Norwegian Association of the Blind and Partially Sight
ed (NABP) started in 1976 without previous knowledge 
of or contacts in the country. They came to the country 
because they knew there were many eye diseases there. 
It was, as it reads in the documents from NABP, on "all 
lips" after the war. Until 1992 Bangladesh was an im
portant country for the organisation. Since then, its bud
gets there have been reduced, partly because of internal 
disagreements about the training of the project , and 
partly because the big learning center at the outskirts of 
Dhaka gradually is becoming a government project. 
The largest project is called "National complex for spe
cial education" and has been undertaken in cooperation 
with the governmet of Bangladesh. The projects con
centrate on supporting individuals such as blind or-
phants living in childrcns' homes, and supports building 
schools for the blind. Essential to both types of activ
ities is the strengthening of competance of teachers and 
other adults working with blind children. 

Norwegian Church Aid started its work as early as 1969 
when the then general secretary Elias Berge contacted 
the local church council after the hurricane catastrophe 
that year. The local church council and its ability to 
work with emergency aid was very weak, and it agreed 
that NCA should send several medical teams of doctors 
and nurses. A country office was established in 1970. 
After the end of the war, NCA became heavily involved 
in the rehabilitation of refugees. NCA has ever since 
been supporting NGOs in Bangladesh (the country of
fice was closed in 1973), and has rendered assistance in 
all the major floods and catastrophes in addition to 
working on long-term development schemes. The main 
cooperative partners have been the National Christian 
Council of Bangladesh (NCCB) and local projects in 
charge of the Lutheran World Federation (LFW). LWF 
is working through local church structures: NCCB and 
the Christian Commission for Development in Bangla
desh and its own local establishment: Rangpur Dinajpur 
Rural Service. 

These projects arc located in poor areas that are liable to 
flood. Activities are: education of women, family plan
ning, income generation, agriculture, literacy, health, 
communication, and small-scale industries. According 
to project documents more than 400,000 people have 
been reached during the past five years in these projects 
via LWF and NCCB. 

This brief overview demonstrates what is a general fea
ture; the Norwegian NGOs took up work in the country 
at different times, to pursue their own agenda, using 
their natural partnership network, creating long-term 
commitments and a structural profile that is not easily 
changed. 

Relations with NORAD, Dhaka, have generally been 
good for most of the organisations, while other orga
nisations have had very little contact with the repre
sentation. The point is that the relationship has been of a 
"non-strategic" nature in the sense that no meetings 
have been held when the issue of one Norwegian profile 
has been comprehensively discussed. NORAD has not 
come up with a clear idea about what "coordination" or 
"complementarity" mean in such situations. 

A case study: Nicaragua 
The history of Norwegian development assistance to 
Nicaragua has affected the character of the relationship 
between Norwegian NGOs and NORAD in a diferent 
way. Unlike the situation in most other countries, where 
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NGO support only gradually increased relative to gov
ernment support, Norwegian aid to Nicaragua since its 
start in 1979, after the Sandinist revolution and until 
1984 was only channelled via Norwegian NGOs. Only 
in 1984 did state-to-state cooperation start. In the period 
1979 to 1986 total support amounted to NOK 215 mill., 
of which more than 90 per cent was channelled via 
Norwegian private organisations. (Country strategy: 
Norwegian development cooperation with Nicaragua, 
Ministry of Foreign Affairs, 1993:36) 

A new Norwegian policy for Nicaragua was outlined in 
Report to the Storting no.34 (1986-87), presented by 
the Labour government. Nicaragua was given the status 
of special "cooperative country" in its relation to Nor
way, and became a "programme country" with a NO
RAD representation in 1988. The Norwegian govern
ment established the representation in Managua at a 
time when the Sandinist regime was struggling to sur
vive the American economic blockade and in the civil 
war with the American-supported Contras. Norwegian 
NGOs heavily campaigned for this reorientation, espe
cially the Norwegian Labour Union and Norwegian 
Peoples' Aid, both organisations with close ties to the 
Labour party. (The new minister of Development Coop
eration, Vesla Vetlesen, was a former head of the devel
opment department in Norwegian Peoples' Aid.) The 
presence of the Noi^vegian NGOs in Nicaragua clearly 
influenced state-to-state aid to Nicaragua. 

The important role of the NGOs continued: The country 
report states that total official support to NGOs in the 
period 1987 to 1992 came to NOK 174 mill., of which 
4.3 mill, was allocated to local organisations in 1991-
1992. (ibid:41). These amounts however, are not cor
rect, as the total grants via NGOs are much larger (see 
statistical appendix, table 3.15). This is due to the many 
allocations dispersed over various other budget items: 
The "Regional schemes" are projects in charge of re
gional NGO, like CATIE and INCAE. "Special grants" 
cover two purposes: environment and women, where 
most of the money is allocated to Nicaraguan NGOs. 
Grants to "Natural disasters" and "Refugees" are chan
nelled via Norwegian NGOs. In addition many of the 
Norwegian peace corps workers work with and assist 
local organisations. And even the "Multi-bi" grants, via 
UNFPA, FAO and UNICEF, in certain cases are chan
nelled to Nicaraguan or regional NGOs. Thus the NGO 
share of the total NORAD budget for Nicaragua is sig
nificantly greater than officially stated. In 1987-1992 at 
least NOK 250 mill, was channelled through Norwe

gian and local NGOs. If we add NOK 150 million (of 
the total 215) for 1979 to 1986 a total of about NOK 400 
mill. NOK has been channelled via NGOs, mostly Nor
wegian, to Nicaragua since 1979. These make up V% of 
the total NOK 1200 million granted over the whole 
period. In 1987-1990 Norway gave 13 per cent of the 
total official bilateral aid to Nicaragua. In this context, 
support via the Norwegian NGOs was not insignificant. 

Another feature that affected the relations between the 
Norwegian NGOs and NORAD is the different activity 
profile. Whereas Norwegian government assistance has 
mostly been confined to direct financial aid or sending 
fishery equipment and fertilizers, the NGOs, with Nor
wegian personnel, have been engaged in schemes for 
refugees and natural disasters and many social pro
grammes. The Norwegian NGOs have basically used 
their own personnel in these projects, as opposed to 
working through local partners. Seen from the point of 
view of Nicaraguans, in the overwhelming majority of 
cases the visible Norwegian presence in Nicaragua has 
been represented by Norwegian NGOs. The importance 
of Norwegian NGOs in financial terms and as "repre
sentatives" of Norway has overshadowed that of the 
NORAD office. 

Another aspect of the Norwegian development policy 
for Nicaragua is the clear shift from support for the state 
and its institutions under the Sandinistas, to support for 
private institutions, organisations, and firms under the 
new government. Norwegian NGOs have been working 
with the state since 1979, but have also shifted partners 
since 1990. At the same time NORAD started to support 
local NGOs, and allocated 4.3 mill. NOK in the two 
following years. This privatization policy has been a 
deliberate attempt by the new Nicaraguan government 
to come to terms with international banking institutions. 
Norwegian support to local NGOs is declared to be 
support for the process of democratization. Another 
scheme which pulls in the same direction is the Norwe
gian-supported institution CORNAP. This is a govern
ment institution responsible for the privatisation of the 
Nicaraguan government's business enterprises. The 
Norwegian support is channelled via UNDP. The gener
al direction of the Norwegian support to Nicaragua 
since 1990 is mostly in the same direction: privatisation 
of social services and economic life in combination 
with a scaling-down of state activities. In this overall 
sense there is coordination. 

The NORAD representation was established in Mana-
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gua 10 years after the first Norwegian NGOs. The 
NGOs were instrumental in the political process when 
Norway changed its policy vis-å-vis Nicaragua, and 
were considered as playing a vital role in Norwegian 
development cooperation with the country. Thus, as a 
result of this process, the Norwegian parliament decid
ed to earmark at least NOK 20 mill, annually to projects 
implemented by Norwegian NGOs in Nicaragua, start
ing in 1987. This strong presence of Norwegian NGOs 
in Nicaragua at the time of establishment of the NO
RAD representation was one important factor that had 
to be incorporated in the Norwegian policy from the 
very start. The political backing for the presence of 
these NGOs in Norway was a guarantee of their contin
ued strong role. 

The first NORAD 3-year country programme for Nic
aragua (1988-1990) assigns two totally different roles 
to the Norwegian NGOs compared to NORAD's en
gagement. (Country programme for Nicaragua: 1988-
1990. Ministry of Development Cooperation, 1988.) 
The NGOs were heavily involved in several large pro
jects of a longterm character in fisheries, agriculture, 
health services, education and rural development. NO
RAD therefore did not engage in such projects, but 
rather supported the more general economic develop
ment of the country. This included gifts of goods and 
capital inputs for agriculture (fertilizers) and fisheries 
(boats, equipment etc.) in addition to technical aid and 
Peace Corps support. A clearcut division of work was 
undertaken, regarding both sectors and areas, i.e. the 
state accomodated the NGOs in the sense that they 
would do what the Norwegian NGOs not already had 
started with. No need for cooperation was therefore felt. 

This first policy paper from 1988 explicitly states that 
these two roles are complementary, and as long as these 
organisations showed competence and capacity: "... 
there would be no need for any active linkage between 
the country programme and the private organisations' 
schemes." (ibid:28) As a future task for the NORAD 
representation however, it was suggested that there 
might be need for better knowledge of local organisa
tions, if they were to apply for support. (NORAD start
ed direct funding of Nicaraguan NGOs in 1990, accord
ing to information given in the country strategy from 
1993, but in reality some organisations were given sup
port both in 1987, 1988 and 1989.) 

The country plan vaguely stated the areas of Norwegian 
NGO operation. Their number is not given until the next 

plan for 1989-1991. Then it was stated that there were 
20 in 1989 (Country programme: Nicaragua, 1989-
1991. Ministry of Development Cooperation, 1988: 18) 
This second plan wished to invite the NGOs to cooper
ate more active within their special fields in order to 
strengthen the bilateral activities of NORAD. (ibid: 19) 
But no further action to that effect was taken. 

An initiative was taken to map the landscape of the local 
NGOs for future cooperation. The NGO Division in 
Oslo, was brought into the process in this connection. 
Nicaraguan NGOs were to be treated on equal terms 
with other NGOs. The office then initiated a study to 
undertake this mapping. 

The report pointed to several questions which were 
implicit in NGO/state relations in Nicaragua as con
trasted with the Norwegian policy. The first point was 
the apparent contradiction in the fact that the Norwe
gian policy aimed at strengthening the development of 
democratization, i.e. civil society, pluralism etc. This 
was also the official ideology behind the support for 
Norwegian NGOs at that time. 70 per cent of Norwe
gian NGO support to Nicaragua was, however, chan
nelled to what were aptly called Nicaraguan state in
stitutions (ibid:3) 

The second question raised was the issue of "neutral
ity": In a country as highly politicised as Nicaragua -
what should be NORADs policy in its support for 
NGOs? Support the opposition? Support government/ 
Sandinist-related organisations under an NGO cover? 
Was "neutrality" even a possible option? How to render 
such support without being accused of "interfering in 
internal political matters?" 

The third issue raised by the report was related to the 
second question. The report argued that NORAD's ad
ministrative, technical and political competence and ca
pacity were not satisfactory in the face of such a task. 
The new policy of direct support for Nicaraguan orga
nisations would require even stronger competence. It 
was not regarded as relevant and satisfactory to hire a 
secretary in a Vi position. Both NORAD/Oslo and Ma
nagua would need to seriously upgrade their capacity 
and competance. The subsequent administrative and bu
reaucratic handling of this report in the Ministry mostly 
ignored the critical issues raised. 

In all the later three-year country plans for Nicaragua 
(1990 to 1994) NORAD has stated that there is a need 



78 The Norwegian Stat 's policy on NGOs 

for strong co-ordination of Norwegian development aid 
to Nicaragua. This was supposed to take place in a 
forthcoming larger "country plan". In 1994 this plan has 
yet to appear. Individual competence at NORAD, Ma
nagua may have been more than sufficient, but short
ages and rapid turn-over of staff, and staff having little 
knowledge of or connection with Norwegian aid strate
gies (in a period when Norwegian NGOs have had to 
reorient fundamental policies as a result of the change 
of government, and Nicaraguan NGOs are mushroom
ing and all the time knocking on NORAD's door asking 
for money) has led to a situation wherein NORAD, Oslo 
and NORAD, Managua, have both been channelling 
funds without really having time and capacity to sit 
down and analyse: according to what overall policy? 

Conflicting loyalties and segmented state policies 
The potential for cooperation and coordination will also 
vary over time, depending on the degree of dependency 
between organisations and NORAD. 

For the biggest NGOs NORAD has gradually become a 
less important partner. The new guidelines (in force 
from September 1994) state that short-term humanitar
ian assistance and pure charity works are outside NO
RAD's area of responsibility. When the biggest cooper
ating NGOs have become increasingly involved in 
emergency aid, and have other and perhaps "richer" 
donors than NORAD, they will, at least in situations 
where funds are more easily available elsewhere, show 
less inclination to fall in with NORAD policies. 

NGOs and NORAD have been worried about the auton
omy of the NGOs. The policy dialogue is putting new 
demands on the NGOs. Will the policy meetings and 
country meetings end up being fora for state control 
rather than an institutionalisation of the processes of 
collective learning? Some of the smaller NGOs are be
coming increasingly critical of new directions in NO
RAD's policy. This emerged in September 1994 in rela
tion to the debate on "information support". The new set 
of regulations requires that NORAD attempts to protect 
the NGOs' integrity and distinctive identity. Both par
ties have experienced that there is a fine balance be
tween integration/coordination/complemen-tarity and 
autonomy. NORAD's declared intention of strength
ening NGO autonomy, might restrain complementarity 
or coordination, while the intention of complementarity 
and coordination may erode autonomy. The historical 
irony, perhaps, is that the emphasis on autonomy and 

some sort of coordination emerged at the same time, 
and was underlined in the same Report to the Storting 
which can show the ambiguity and hesitance in the state 
administration in pursuing a policy of more coordina
tion and cooperation. 

A way out of these political dilemmas has been to focus 
on administrative control. This reflects the way in 
which the NGO Division is organised: the officers are 
in charge of different organisations. They may be re
sponsible for more than ten organisations (even close to 
twenty) working all over the world. Individual officers 
do not have the capacity or competence to discuss coun
try-related policy questions. Furthermore, they may not 
necessarily know very much about the specifics of NO
RAD's country strategy in the different countries, not to 
mention the recipient government's policy. The histor
ical relationship and actual links and conflicts between 
states and societies and types of organisations in the 
countries concerned are issues far beyond what the offi
cers know or could know. For their part, the Country 
Offices do not have responsibility for planning comple
mentarity with Norwegian NGOs. NORAD and the 
Norwegian NGOs have belonged to "separate worlds", 
while historically they have been living "in the same 
house" in Norway. To give the Country Offices in the 
main cooperating countries more responsibility for 
overall planning and discussions with the recipient gov
ernment and Norwegian NGOs on this issue, will come 
up against both the Norwegian political scene and ad
ministrative requirements in Norway (signing contracts, 
reporting on expenditures etc.). This implies that those 
within the NORAD system with country competence 
have no administrative power, while those with admin
istrative power have little competence (on this issue). 
Therefore - most likely - the situation will more or less 
continue as it has been in the past, supposing that the 
administrative system remains unchanged. 

The question is, therefore, whether the state has a clear 
and consistent policy when it comes to cooperation with 
Norwegian NGOs and their role in Norwegian assist
ance overall. The NGO Division has developed a meth
od that might stimulate closer coordination in the long 
run, without having to decide on overall aims and strate
gies. They have stated that additional allocations will 
generally be used for priority areas. They have also 
established a system whereby NGOs, by finding tasks 
of common interest with NORAD, can be supported 
more generously than is normally the case.22 For in
stance: Redd Barna and NORAD can come together and 
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discuss how rehabilitation of rural districts can be car
ried out in Mozambique, since both have this as a pri
ority area. If this system of "invitations" becomes a 
success, there will be fewer funds for other areas, and 
thus a coordination of activities will take place over 
time due to this new incentive structure. 

The main problem seems, however, to have been a 
conceptual one, related to basic ideas about the NGOs 
and the state and relations between them. This can be 
demonstrated by an interesting example: Norway's pol
icy vis-å-vis Eritrea. 

MFA has decided that Norway shall have a coherent 
and comprehensive aid policy there. On the other hand 
it has been decided that Norwegian NGOs are to be the 
channel for such aid. The point here is not what is 
normal: that very modest efforts have been made to 
draw up something resembling a country analysis re
garding society/state relations, that can increase the 
chances of efficient assistance to a country which Nor
way helped to independence. To what extent is there a 
social base for a thriving NGO community in Eritrea ( 
basically a peasant society with a very small and weak 
middle class), which, as the Eritrean government offi
cials say, are needed in the state apparatus since "for the 
first time since God created Eritrea the Eritreans are 
governing themselves". The affluent people are not 
educated people, but people who have enriched them
selves through trade, and there is therefore a situation in 
which the NGOs have either been religious organisa
tions (as in the past) or might be cover organisations for 
ethnic mobilisation tomorrow. This might change if 
Eritreans in exile came back in large numbers. To what 
extent is it conducive to the development of Eritrea that 
foreign NGOs just come to Asmara and put themselves 
up, with little time or competence for strategic plan
ning? 

What is interesting is that MFA has decided that the 
main actors should be Norwegian NGOs, while it lacks 
a policy for answering the following questions: how to 
coordinate them, who should be (if any) the lead agen
cy, do they have the required competence, do they have 
a history in the country that is conducive to cooperation 
(NCA and Redd Barna were at loggerheads over their 
Eritrean policy some years back) and perhaps most im
portantly: with whom should they cooperate? There can 

be no doubt that both NCA and Redd Barna have a good 
reputation in Eritrea. But to what extent does that con
stitute a policy? 

The Eritrean government prefers state-to-state aid. They 
are sceptical of NGOs, not simply because the former 
EPLF leaders have "undemocratic ideas", etc., as for 
example NOVIB, a Dutch NGO, has criticized them for, 
but perhaps as much because of the delicate balancing 
act they have to perform in order to preserve the reli
gious, ethnical and cultural unity of the country. The 
nine existing local NGOs are either government in
struments or religious NGOs (Islamic, Lutheran, Coptic 
etc.).23 If anything, the proposal is therefore not recip
ient oriented. And should NCA, the biggest Norwegian 
NGO in the country and with a good reputation after the 
ERD operation, be allowed to cooperate only with their 
most natural partners, the Christian or even Lutheran 
NGOs? NCAs strategy is ecumenical and aims at devel
opment in the socio-economic meaining of the term, but 
its value orientation will, of course, affect their pri
orities. What then if all other donor countries followed a 
policy of entrusting policy implementation to a value 
oriented NGO? How long would Eritrea then remain a 
peaceful, independent country? Would MFA and NO
RAD demand that NCA also channelled funds and es
tablished partnership with an Islamic NGO, in order to 
reduce the risk for religious strife? Would NCA be right 
or wrong in accepting that, and would the different 
cooperating partners accept it? And do the organisations 
possess relevant competence? Redd Barna has in 1994 
an experienced resident representative, who also knows 
Eritrea well. But what personnel would be required if 
they were to pursue a child-centred strategy, which all 
programme documents now underline that they will do 
more than in the past, and should a child-centred NGO 
be responsible for Norwegian policy in a country? The 
problem is that the decisions to formulate a comprehen
sive and coherent Norwegian aid policy and to use 
Norwegian NGOs as the main channel have neglected a 
crucial point: the NGO's role in society and their rela
tion to the state. NGOs may undertake this role, provid
ing that they cease to become value oriented organisa
tions with a specific profile in the country, and con
sciously seek to become a miniNORAD. MFA may 
regard the Norwegian NGOs as a risk-aversion channel 
in a country where the future is uncertain, but are the 
NGOs willing to play this role? The background for and 
motives behind this decision are complex and impos
sible to reconstruct. This example, however, can dem
onstrate the ambiguous character of the state's policy: 
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on the one hand the NGOs are genuinely supported so 
that they can strengthen their autonomy and identity; on 
the other, the state is drawing up plans for aid (at least to 
a certain extent in dialogue with the NGOs), where they 
have decided that the NGOs should implement it. 

The policy of "closer cooperation", "coordination" or 
"complementarity", or whatever term is chosen, was 
started at the end of the NGO decade, after the cards had 
already been distributed. NORAD's NGO landscape 
was no tabula rasa. This new policy was formulated at a 
time when the Foreign Ministry became much more 
active in dialogues, discussions and use of NGOs. NO
RAD's cooperating organisations therefore also had to 
relate to other state-policies. It was also in these years 
that some of the biggest NGOs became more interna
tionally oriented; Norwegian Church Aid has cooperat
ed closely with the Lutheran World Federation. Norwe
gian Peoples' Aid is involved in European networks and 
the Norwegian Council for Refugees is strongly in
volved on the international UN-scene. In addition to the 
increased attention on identity and profile within the 
NGOs themselves, these will form strong limits on how 
far this "coordination" can go. NORADs initiatives 
have been welcomed by most people as positive and 
timely. But once again, the problem is: a) what shall 
they be "coordinated" with or "complementary" to, as 
long as neither the state nor most of the NGOs (there are 
important exceptions) have a clear strategy for what 
should be the Norwegian profile in a country; b) on past 
experience it is doubtful whether the NGO Division has 
sufficient competence, capacity and political authority 
to be the necessary counterweight to centrifugal forces; 
c) the unsolved dilemmas in the government's overall 
policy create confusion regarding its implementation. 

An example of how NORAD and the NGO Division are 
caught between two aid traditions can show this. In 
1993 they presented proposals for new guidelines for 
what NGO work they could support. Mentioning local 
institutions with which NGOs could cooperate, they did 
not list either central government institutions (although 
an official aim at the same time was to coordinate NGO 
activities with government plans) nor informal groups 
at grass-roots level (although an official aim was that 
such organisations represent democratic potentials). 
These guidelines, that aimed at closer cooperation be
tween the NGOs and the state also repeated the unsub
stantiated myths or dogmas about NGOs' role in devel
opment.24 By underlining the "comparative advantages" 
and the imagined peculiarities of NGOs as a whole, the 

problem of complementarity might perhaps be solved, 
but at a rhetorical level only. 

Administrative guidelines 
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Main findings: Increased emphasis on professionalism and 
goal attainment on the one hand will help the NGOs toll 
improve their efficiency. On the other hand, if this leads the 
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NGOs' activities into fonns that require dear, measurable 
m aims, with development indicators easily formulated in 

budgets and repoils, this might go against fundamental §f 
policy aims formulated by some NGOs and also by NO
RAD. It could lead to a situation in which potentially useful 
initiatives might be rejected off-hand, because the charac
ter of the "dialogue" planning process will evaluate 'open-
ended' goals an irration.al policy. 

• • 

NORAD has formulated guidelines for support for and 
cooperation with Norwegian NGOs. These outline the 
goals and principles of cooperation, what kind of re
quirements the organisations must fulfil and how coop
eration should be organised. NORAD also formulate 
decision documents, with relatively clear criteria for 
allocation of funds. The NGOs must comply with a 
number of different criteria related to organisation and 
competence, e.g. popular roots, economic strength, etc. 
They are also required to initiate evaluations of their 
work. NORAD generally can support up to 80 per cent 
of budgeted costs, and the organisations shall provide at 
least 20 per cent., while there are also detailed criteria 
for administrative support. Tvedt 1992 describes and 
analyses these guidelines in detail. Here the focus will 
be put on more general policy questions. In the new 
guidelines for 1994 the "old" demands about adminis
trative requirements etc. were taken out of the guide
lines. Instead they are to be attached to applications and 
contracts. However, they are of no less importance for 
that reason. 

The state considers that the work carried out by the 
NGOs with public funds falls within its area of respon
sibility, and consequently, that it has the right and the 
obligation to ensure that funds are used according to the 
guidelines. As shown above, NORAD has not been 
efficient in assessing NGO work in an overall aid policy 
or development strategy. The knowledge problem, the 
administrative set up, organisational culture, etc. have 
all contributed to a situation in which control functions 
focus mainly on financial aspects, and less on the ef-
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fects of the funds used. In NORAD the interesting ques
tion is not whether the administrative guidelines are 
"good" or "bad" (from being rather liberal in the early 
period of NGO support, NORAD has now developed a 
system which is very strict and with few loop-holes) 
compared to many other institutions, but how they in
teract with and affect the overall NGO strategy. 

In the latest guidelines for NGO support, which were set 
out in 1994, there is a contradiction between the aim of 
"participation" which, of course, takes time to affec-
tuate, and the time horizon of public support (3-5 
years). The reporting and accounting requirements are 
extensive, but necessary if strict financial control is to 
be achieved. NORAD has not made it clear whether 
these demands are to be considered as an entry ticket for 
joining the NGO channel, or as a development objective 
for organisations joining it. If NORAD is to support 
institution-building as a main aim in developing coun
tries, this does not necessarily match with demands 
made necessary e.g. by requirements made by the State 
Board of Auditors in Norway. Some of its messages are 
conflicting, and the whole proposal has by some orga
nisations been characterized as an employment scheme 
for Norwegian auditors. These new guidelines might 
reduce the number of partners and the number of pro
jects. The question can be asked: is it a rather costly 
facade for appearing to control what is quite uncontrol
lable, while the important questions remain unasked: 
how should the money be used? 

In general, voluntary organisations in Norway are not 
subject to the same strict rules and regulations regarding 
budgets, economy, personnel policies and reporting 
systems as are public institutions. The organisations are 
neither bound by the same institutional control mecha
nisms as actors in the market have to comply with, such 
as laws for the stock-market, accounting controls, pub
lic registration and reporting etc. In this sense the orga
nisations fall between the state and the market. It is 
exactly this structural position that makes it difficult to 
control them, and makes it problematic to control them 
too much. 

The greater emphasis on administrative professionalism 
has simplified cooperation between the parties. This has 
led to more time and room for discussions on strategic 
issues. At the same time, it is clear that the increased 
requirements in this field have caused a shift in NGOs 
attention away from development issues to adminis
trative questions. Several NGO actors have expressed 

worries about greater bureaucracy in their organisa
tions. A general feature of the set of regulations, and the 
organisational practice it encourages, is that they have 
helped create and reproduce a micro-perspective in 
planning. 

Obviously, the greater requirements for NGOs to report 
to the state enhances state control of the use of its 
money. It also increases the work load of the NGOs, 
something that in the long run might strengthen the 
emphasis on projects and reduce their focus on broader 
societal development processes. A layer of professional 
employees in the NGOs that are continuously held re
sponsible by the state, but only rarely so by their own 
infantry, is likely to have its loyalties changed. 

The increased emphasis on administrative professional
ism has reinforced the already considerable distance 
between the smaller and the larger NGOs. The "large" 
organisations have been more able to use the weak
nesses of the former, more liberal system, but are also 
better prepared to meet these new demands. Smaller 
NGOs, which NORAD has deliberately encouraged to 
take part in aid activities because they represent a con
tribution to the creation of a varied organisational land
scape, may come out as the 'loser' in this process. 

Through the set of regulations, NORAD has developed 
a flexible system of cooperation that incorporates con
sideration of the varied competence, professionalism, 
etc. of the NGOs. The system is not formed in order to 
develop the various NGOs' special advantages, as it 
naturally treats the NGOs as one administrative cate
gory. The system functions both as an encouragement 
and as a set of sanctions. Assuming that the NGOs' 
ambition is to 'climb the ladder', to increase their port
folio, there is a risk that the set of regulations will 
streamline the NGOs in their bid to "please" the donor. 
If implemented in a radical manner, the new regulations 
might bring about fundamental changes in the relation
ship between NGOs and NORAD. NORAD signaled 
that it would proceed with caution, but the proposals for 
new guidelines presented in 1994 are ambitious. Report 
to the Storting no. 51 (1991-92) did not discuss the new 
set of regulations. 

How does the set of regulations function when it comes 
to leading NGO activities towards preferred aims, in
cluding more conscious planning, control and follow-up 
within the NGOs themselves, local build-up of orga
nisations and takeover of aid enterprises? While the 
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NGOs as a whole claim to report in a very detailed 
manner to NORAD, they say that NORAD does not 
follow up. Indeed, Save the Children's administration 
affirms that it sends more detailed reports to NORAD 
than it does to its own Board, but the authorities "send 
nothing back". NGOs claim that the continuous reorga
nisation of NORAD has hindered the establishment of 
routines for the exchange of information. At the same 
time they underline that they would like NORAD to 
assume a more coordinating role than previously. 

Guidelines and the neutrality paragraph. 
. . . . . • - • , • • • ; 
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Main findings: In its latest guidelines NORAD wrote on the 
one hand that Norwegian aid is built on universal ideas and 
on the other hand a sentence from the old neutrality para-
graph that aimed at acting as a barrier against aid motiva
ted by particular political, economic and religious interests 
has been deleted. The paragraph, in its old form, created 
confusions and unclear strategies. How the new formula
tion will function, is too early to say. The point here is that 
this change has not been discussed or been based on an 
analysis of historical experience, although it represents an 
important departure from earlier policies. 

An important issue in NORAD's policy towards the 
Norwegian NGOs is the so-called neutrality paragraph 
(the same criteria should also be followed, according to 
the regulations, vis-å-vis indigenous NGOs). Its posi
tion and authority in Norwegian aid arises from the 
discussions between the state and the missionary orga
nisations in the 1960s. The government and the state 
explicitly did not want to support mission organisations 
using state money for missionary purposes. They also 
wishes to broaden the support for Norwegian aid. The 
way it was formulated reflects the thinking at the time; 
the ideas which Norway promoted were humanistic and 
therefore neutral. Of course, NGO aid, like other Nor
wegian aid, was export of Western ideas with a little 
dash of Norwegian social democratic and Protestant 
virtues. 

Ideologically, the neutrality paragraph rests on one fun
damental assertion: that the ideas pursued by Norway 
and Norwegian NGOs are universal. In the new guide
lines this is made explicit for the first time: "Democracy 
and respect for human rights are universal values and 
among the basic tenets governing Norwegian involve
ment in development assistance". In most countries 

leading politicians and theorists now argue that the fight 
for human rights, for women's rights, etc. is a fight 
based on ideas developed within Western societies. Aid 
is therefore also export of the "American dream" or of 
Western concepts and notions. By formally insisting 
that NGO aid is neutral Norway reduces the NGO ac
tors' as well as NORAD actors' ability to understand 
and grasp the kind of conflicts that NGO aid is likely to 
meet, and indeed already has met in arguing for their 
political and ideological interventions. 

Both at the start of the first Norwegian official devel
opment aid in 1952 and when NORAD was set up in 
1962, it was explicitly stated by the Norwegian parlia
ment that international aid based on public money 
should be given according to the "principles of neutral
ity" as adopted in the principles of the United Nations. 
These principles were discussed by the Storting in rela
tion to the first guidelines for public support for volun
tary organisations. The Storting included a paragraph 
on political and religious neutrality in its general guide
lines for development aid: 

The Norwegian efforts must be undertaken on a gen
eral humanist basis without being motivated by eco
nomic, political or religious special interests. (Innst. 
St. nr. 75 1961-62) 

These principles and this specific paragraph were sub
sequently carried into the special guidelines regulating 
the government's financial support for Norwegian orga
nisations. Following political discussions and negotia
tions with the organisations this paragraph was formu
lated as follows: 

The organisation shall commit itself to work with the 
projects on a general humanist basis without being 
motivated by economic, political or religious special 
interests. 

This formulation was accepted by the NGOs. It was 
vague enough to cover up any disagreements that exist
ed between the missionary organisations and NORAD 
on this point. Support for missionary organisations was 
initially confined to investments in physical structures, 
like hospitals, schools and other activities around their 
mission stations, and from 1966 to the salaries of per
sonnel working at these stations. This support was giv
en by NORAD on the condition that these personnel 
were not acting as missionaries, but as technical person
nel (doctors, nurses, teachers etc). 
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In the new guidelines, approved in 1971, this paragraph 
on neutrality was somewhat sharpened: 

Support can only be given to schemes that benefit the 
local population without any discrimination of race, 
faith or opinions. Schemes which have as a primary 
aim to further particular economic, political or reli
gious special interests fall outside this kind of sup
port. 

When the general guidelines underwent major changes 
in 1977, 1983 and 1992, this paragraph remained un
changed. All these general guidelines, also the para
graph of neutrality, were included as appendixes in the 
contracts for each project, as signed by both NORAD 
and the relevant organisation. In the new revision of 
these guidelines in 1994, this paragraph on neutrality 
has been changed. 

Now it simply reads that the Norwegian government: 

"...supports activities that benefit the local popula
tion, irrespective of race, belief, sex or political con
victions". 

Few projects fulfil these requirements. NORAD and 
Norwegian NGOs in Bangladesh are the main supporter 
of a number of Christian Lutheran organisations, be
cause they are Christian and Lutheran. There arc also a 
few examples of Norwegian missions only giving sup
port to Christians. In Orthodox Ethiopia, money from 
the Norwegian state channelled through Norwegian 
NGOs has overshadowed all other donor funds in the 
South Synod and the South Western Synod of the Luth
eran Church there. Fifteen of 83 local organisations 
supported by NORAD locally in the four selected coun
tries are organisations with Christian long-term goals 
and with aims relatied to strengthening Christianity in 
their project goals (information gathered from Ques
tionnaire I). 

On the other hand, the principle of neutrality will, be
cause of changes in developing countries and in aid 
strategies, frequently be broken. The very existence of 
this principle might on the one hand be interpreted as a 
"thought-stopper", because it makes it more difficult to 
discover the role of the organisations as political agents; 
that Norwegian organisations, claiming to be neutral, 
are talking with several political tongues. On the other 
hand the neutrality principle may be seen as a signif
icant signal, and to abandon or modernise it would 

entail difficulties larger than those created by the old 
one, since it functions as a "tread carefully" sign. Given 
the likelihood of ethnic and national discord in several 
countries during the coming decade, the state and the 
organisations will have to choose between extending 
aid as an integral part of Norwegian foreign policy, and 
maintaining the political neutrality which has tradition
ally been an important aspect of humanitarian and vol
untary organisations. Is it possible to achieve a balance 
between consciously acting as agents of Norwegian for
eign policies, and endeavouring to play the part of "de
velopment diplomats" of ultimate neutrality? To re
move the old paragraph may signal important changes 
in Norwegian NGO work, although that may not have 
been intended. To take out this sentence of the neutral
ity paragraph which prohibits projects to be motivated 
by particular political, economic or religious interests, 
is a dramatic change (discrimination according to gen
der is incorporated). The sentence that has now been 
taken out is the 1971 reformulation of the original neu
trality paragraph from 1952 and 1962/63. This para
graph was then discussed and unanimously agreed by 
the Norwegian parliament. 

NORAD and local organisations 
• . . . . . . . . . . . . . . . . . • , • . , • , • r . v . • . 
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Main findings: The character and nature of NORADs 
support to local organisation have varied greatly over time 
and from country to country. A general impression is that 
the receiving organisations regard NORAD as a good and 
flexible donor. Hie control mechanisms regarding assess-
ment, evaluation, auditing etc however, have been com
paratively weak. The policy has often not been in line with / 
stated goals, but has rather reflected established funding 
patterns. Most of the NGOs supported by NORAD are 

.'V 

totally dependent upon foreign funds, and have weak roots 
in local society. The main point is that NORAD, as part of 
the international state system, has interacted with local 
NGOs within power structures of dominance and depend
ence that have affected policies and relations adversely. 
The whole system should therefore be revised, if the overall 
aim is to strengthen the institutional and organisational 

• • • ' . ' . • . • •-. ' . . ' - . • , • • • • * • • • „ • • ' • ' • ' .<" : • . - • • • / - .v •. ••'.- x/ . • i - • 

set-up of the cooperating countries. 
• -v .• • i- • •- • .." ..• • • , - . . . 

This section will analyse NORAD's policy for direct 
support to national NGOs. In Tvedt 1992 it was shown 
that this policy has not been discussed in principle in 
Parliament. This study shows that practice came first 
and efforts at putting it into a broader planning and 
policy context were made later. It discusses how at-
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tempts, especially by NORAD, Oslo, to develop a pol
icy, have so far been unable to solve the dilemmas in 
this policy. The difficulties are not primarily related to 
knowledge and capacity, but rather to historical lega
cies, and institutional and system characteristics.25 

Tvedt 1992 presented a fairly detailed account of how a 
Northern donor's "discovery" of Southern NGOs was 
turned into official aid policy. This was done by giving 
an empirical analysis of the history of Norwegian sup
port. This study will focus on how that policy has been 
implemented in the developing countries. Exact figures 
are difficult to establish, but based on a compilation of 
official budgets and different "windows" it is safe to 
conclude that from the early 1980s to 1993 something 
like NOK 1 billion was given to such organisations. 
According to recorded transfers about 11 per cent of 
total grants or NOK 154 million were channelled to 
local/regional organisations in 1993. In 1979 the resi
dent representatives were for the first time given the 
power to support local NGOs in the amount of NOK 
50,000 without prior consent from Oslo. In the same 
year the Country Office in Kenya was permitted to use 
NOK 150,000 in the same way. Gradually the amount 
was increased, and now they can allocate NOK 750,000 
in this way. In 1981 the total budget for direct support 
was NOK 1,5 million while in 1993 it came to more 
than NOK 89 million. 

This support is interesting from a number of view
points: it signifies a new foreign policy line for Norway, 
in the sense that in the 1980s the Norwegian govern
ment, for the first time in history channelled money 
directly to such organisations in these countries (unlike 
many other European governments, see Chapter II). It 
can also mirror how the Norwegian state has thought 
about and handled the relations between a Western rich 
donor government, indigenous NGOs, and governments 
and states in the third world. 

The data on how this policy has developed are scanty. 
Two case studies are presented: NORADs support to 
Zimbabwean and Bangladeshi NGOs.26 No such empir
ical-historical studies are available about other donors' 
experiences. The literature suggests that other donor 
nations have no clearer ideas about what they are doing 
in this area.27 These cases focus on NORAD's country 
strategy for indigenous NGOs, and NORAD's and the 
local NGOs' relation to the recipient state. The actual 
history will vary from one country to another, but the 

general processes seem to be more or less the same for 
NORAD offices in other countries. 

Achievements 
From one point of view NORAD has contributed to 
what has been called an "associational revolution". In 
Bangladesh, Nicaragua and Zimbabwe it supports more 
than one hundred organisations from its country offices/ 
embassies. While in 1987 NORAD was the main funder 
of four organisations, they were the main funder of 15 
organisations in these three countries in 1992, some of 
them very important organisations in national contexts 
(see Questionnaire A).28 The organisations that NO
RAD has supported directly (ranging from BRAC in 
Bangladesh with its estimated one million members to 
small human rights institutions in Nicaragua) have by 
and large played an active role in development in the 
countries concerned. They have mobilised millions of 
people, brought education and self-respect to poor peo
ple in remote areas. In some countries like in Bangla
desh they have stirred up public debate about funda
mental development questions. In other countries such 
as Nicaragua - the NGOs are important instruments in 
the struggle between government and opposition. Many 
of the organisations regard NORAD as a benevolent, 
flexible donor. Seen from this perspective, the NGO 
support has perhaps functioned better than might have 
been expected. 

Support for NGOs has already had far-reaching impacts 
on many societies. It might not necessarily strengthen 
the "civil society", although that of course also happens. 
NORAD has supported opposition groups and what are 
most aptly called government bureaux. NORADs pol
icy has strengthened some organisations, while disem-
powering others in terms of organisational talent, re
sources, attention and internal power relations. A dis
proportionate support for development NGOs, as op
posed to other types of organisations, like in Zimbabwe 
and Bangladesh, may create and has created imbalances 
across the organisational landscape with, most likely, 
far-reaching historical consequences. NGOs have been 
given the role of representing such organisations in 
policy discussions at national and regional levels, orga
nisations that may have no basis, except funds from 
abroad and dedicated employees with a feeling of "mis
sion". This kind of support has consequences that no 
one can foresee today. It might strengthen a democratic 
development, or create political cultures with an endur
ing lack of accountability. The first point here is that 
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NORAD is not doing what it says it is doing, and that 
the policy is based on conflicting political strategies and 
may create a number of unconsidered and unintended 
consequences. 

To what extent is it useful to desribe NORAD as an 
actor furthering an "associational revolution", a global 
movement which, with great historical consequences, 
redefines the relations between state and society? Based 
on empirical data brought forth in this study, Salmon's 
term in Foreign Affairs seems to be too hasty. It deem-
phasises this "revolution's" dependence on foreign state 
funds. The description assumes, so to speak, that the 
states are financing their own global roll-back, since it 
is the states, including the Norwegian state, that keep 
the majority of the most important organisations alive. 
The phenomenon should therefore be analysed within a 
perspective of organisational proliferation and growth, 
but also of dependence. While many states have long 
been dependent on foreign aid, now also societies them
selves, or at least important actors in them, are becom
ing dependent on the benevolence of donors. A great 
majority, (all except 1) of the organisations supported 
by NORAD depended on foreign donors for more than 
50 per cent of their funds, and it is safe to assume that 
the great majority of them were close to 100 per cent 
dependent on Northern "charity". (Questionnaire A). 

The political and organisational space available to 
NGOs is decided by foreign interests and not only by 
national traditions or the political will of the recipient 
governments.29 In some cases this may also reflect that 
some of these organisations provide an arena for a new 
type of strongmen, with a personal or partial agenda 
rather than a "people's" agenda. The way organisations 
are supported, the "closeness" of the system, the lack of 
organisations with a history and traditions in some of 
these countries, also create this kind of social impact. 

Position in society 
NORAD is far from accomplishing the aim that was 
declared in Report to the Storting no. 51 (1991-92). 
Norwegian government policy is that organisations 
should contribute to democracy and development, but it 
is underlined that these organisations must be rooted in 
society. In general they have, however, very few mem
bers and very few volunteers, and by and large they are 
organisations that have been established by intellec
tuals, either for political humanitarian or economic rea
sons, and they are more or less totally dependent on 

donors. Most of the organisations have been established 
very recently and few of the NORAD-supported NGOs 
are membership organisations. The organisational land
scape varies according to the countries' history, but 
there is a tendency that NORAD's focus on "devel
opment-oriented" NGOs has led tosupport of a special 
type of organisations, a type that consists of devel
opment agencies rather than organisations as known in 
a Norwegian context. These are organisations that man
age to attract the donor's interest and concerns via aid 
rhetoric, reporting capabilities, discussions on Logical 
Framework Analysis, etc. These organisations always 
represent only a certain section of the recipient society 
and, strengthened by the profile of NORAD's "win
dows", they tend to represent the educated, English-
speaking middle class. It is therefore unlikely that NO
RAD has managed to strengthen the organisations of 
the poor or of the marginalized through their direct 
support: they do not usually knock on an embassy-door. 

In Bangladesh NORAD has been a very active actor in 
the donor community and in the NGO community. In 
Zimbabwe NORAD has played a more peripheral role 
in the donor community and among the NGOs, and the 
strategic thinking has been more ad-hoc, the turn-over 
of staff has been more frequent, etc (this has, indeed, 
also been the case in Nicaragua). But whatever ap
proach the NORAD employee has shown, he has still 
been regarded as a representative of the Norwegian 
government, with huge amounts of money in his/her 
pocket. The NGO responsible has been a representative 
of a state and, after the merger with the Foreign Minis
try, even of a foreign embassy. This has produced and 
reproduces barriers to equity in relationships and two-
way communication. A "diplomat", in the eyes of many 
people in the recipient society, with access to funds that 
are so huge that they can change the organisational 
landscape in the country in important ways, never has 
and never will become a "partner" with a local orga
nisation in development. He might become their patron 
and benefactor, but not a long-term partner in institu
tion-building, as the rhetoric promises. 

In most countries in which NORAD has an office, coor
dination with and attention to the NGO issue has not 
been a very prioritated task, and has been delegated to a 
low-ranking officer. The policy has gone through three 
stages. The first phase was what can be called a "re
sponsive programme". The Country Offices responded 
to applications from a number of NGOs (at one time in 
Zambia alone they supported 130 projects). The support 
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had no clear profile, the Country Office was not able to 
visit more than a fraction of the projects and the eco
nomic and political control of how the money was spent 
was almost non-existent. Then NORAD, Oslo, initiated 
a second phase, where emphasis was put on "comple
mentarity"; the support was to be in line with Norwe
gian overall goals for assistance to the country con
cerned. NORAD asked for country plans, and the Resi
dent Representatives were denied the right to allocate 
money without prior acceptance from Oslo if such plans 
were not made. The aim was to stimulate a development 
away from ad hoc project support to programme devel
opment. In the early 1990s NORAD entered a third 
phase. The focus on country plans helped to reduce the 
"post-box" function, but at the same time it insulated 
plans for NGO support from the general country strate
gic planning. The aim subsequently became to try to 
integrate the country plans into the overall country strat
egy-
It seems that structural features of the administrative 
set-up have made this policy difficult to implement. 
NGO support has generally (with some exceptions) 
been regarded as a "thing apart". The administrative 
system, with a separate position for NGO matters, has 
on the one hand increased local NGOs' opportunity to 
acquire funds according to their own plans and pri
orities. Generally speaking the offices have become a 
mixture of "post-boxes" for ad hoc management of too 
many applications for one person to handle, and a more 
strategically oriented planning unit. The system has 
made it difficult for the country offices to coordinate 
overall country activities, including NGO support. The 
history of the support shows that it has been difficult to 
coordinate NGO support with sector programmes, be
cause of the administrative separation itself. The pre
sent NORAD policy of closer integration in the Country 
Plan and the Country Programmes has met obstacles, 
also because of profiles of past NGO support schemes, 
which were implemented in line with other policy gui
delines. The established support profile might be in line 
with Norwegian sector priorities, but it need not be so: 
support for women-oriented projects amounts to six per 
cent in Zimbabwe and 20 per cent in Bangladesh, and 
support to human rights and environment to only one 
per cent in Bangladesh, while environment is given 17 
per cent in Zimbabwe. Both in Bangladesh and Zim
babwe most support goes to urban-based middle-class 
organisations, and not to the poor and the marginal 
groups' organisations, as both overall policy and coun
try strategies suggest should happen. 

NORAD has not developed a consistent strategy for 
direct funding. This is expressed in definitional confu
sion about what an NGO is, and in changing classifica
tions of the NGO community in the countries con
cerned. On the whole NORAD has not distinguished 
clearly between the NGOs belonging to the internation
al NGO channel and organisations in society at large. 
The history of the support points to a basic problem: are 
NGOs supported because they represent a "civil socie
ty" or forces "against the state", or are they used be
cause they are efficient service-providers in sectors al
ready supported by NORAD, and therefore "gap-fill
ers" in government programmes? 

A case study: Zimbabwe 
NORAD opened its Harare office in 1986, and began 
direct funding of local NGOs in the following year, 
guided by a study entitled "Zimbabwean NGOs in De
velopment". Under a policy framework for assistance to 
NGOs, it was decided to support the following activ
ities: i) development, rather than welfare-oriented 
NGOs ii) NGOs located in undeveloped rural areas iii) 
NGOs working in the water sector iv) NGOs offering 
skills and management training v) NGOs engaged in 
marketing products and purchasing inputs vi) NGOs 
offering credit schemes for cooperatives and other small 
enterprises (Chinemana 1991). 

Responsibility for coordinating NORAD's support for 
local NGOs was given to a Zimbabwean project officer 
in September 1987, with an initial budget of NOK 3 
million for 1988 (Z$ 789,474 at the time). The support 
for local organisations was not justified by referring to 
civil society, pluralism or democracy, but to the fact 
that some of these organisations could do a good job in 
the sectors where NORAD was already giving support 
(NORAD, Zimbabwe Landprogram 1988-90:26). Lo
cal NGOs were chosen, not because they were regarded 
as representatives of "civil society", as "gap-fillers", as 
a part of a "third sector" etc., but primarily because 
NORAD had decided, in line with a general pro-NGO 
attitude, to channel money to local NGOs. On this basis 
it was proposed that NORAD should channel NOK 8 
million to local NGOs in 1990. 

Norwegian NGOs had already been working in the 
country for some years, but as the NORAD representa
tion reported to Oslo: support for these NGOs had its 
own objectives to a large extent and the system had a 
life of its own separate from country program activities 
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(Zimbabwe - Landprogram 1988-90, s.ll). The activ
ities of the Norwegian NGOs were mainly in other areas 
than NORAD supported, but nevertheless, their activ
ities were described as a "fine supplement to the coun
try programme" and helped to strengthen the profile of 
Norwegian aid ^Zimbabwe. NORAD's Harare office 
would, in line with what were regarded as clear political 
signals from Norway, not suggest closer cooperation 
between the country programme and the Norwegian 
NGOs (Zimbabwe - Landprogram 1988-90:26). 

In 1988, when the country programme for 1989-91 was 
formulated, NGO activities outside the country pro
gramme were described in exactly the same terms. Cri
teria for NGO support were underlined: local NGOs 
working in remote areas and in sectors where NORAD 
already was active. NORAD, Harare sought through 
active dialogue" to stimulate the organisations to work 
in the periphery", i.e. the border areas and most of 

Matabeleland, and the southern parts of Masvingo and 
Manicaland" (ibid.:20). In the first year only 80 per cent 
of allocated budget was used (Zimbabwe - Programg-
jennomgang. Landprogram 1989-91, DUH, Harare, 
20.1.1988:20). This might be an indication of the rela
tionship between donor and "civil society". It was a 
donor led intervention because good or acceptable orga
nisations were not queuing up. All NGO projects were 
to be scrutinized by provincial or district authorities. 
The policy was clear: NGO activities were to be coor
dinated with public development plans in the same area. 
Already at that time some "hip" organisations were 
heavily overfunded, while others had to "shop around" 
for a donor (Zimbabwe Country Study, 1989:227). 

NORAD employed a Zimbabwean as responsible for 
NGOs. This was rather unusual at the time, and may 
demonstrate how little NORAD was interested in using 
NGOs as political instruments for Norwegian interests. 
It also reflected that NORAD knew that this task re
quired knowledge about the society; knowledge they 
were unlikely to have. But it also reflected the lack of 
priority this channel was given, (see for example Zim
babwe Tertialrapport - I. Tertial 1993, PRIV to AFR, 
21.6.1993). 

Analyses of "civil society" 
In 1989, NORAD presented an analysis which attempt
ed to legitimize its support for the NGO channel in 
Zimbabwe. The country program stated: "Zimbabwe, 

like most African countries, has to a small extent devel
oped a civil society, i.e. many and strong institutions/ 
organisations which function independent by (sic!) the 
state. A strong civil society forms a defence for democ
racy and against arbitrary harassments, and is a balanc
ing force against a dominating state with repressive 
features. Support for local NGOs and Norwegian NGOs 
which cooperate with local NGOs in building up and 
strengthening independent popular institutions can, by 
that help, develop a pluralistic democracy which is bad
ly needed in Africa" (Draft to Country Program, Zim
babwe 1989-92, appendix 1:1 (in Norwegian). The fi
nal document could not be found in NORAD's ar
chives). 

This description becomes interesting when contrasted 
with a very different description from the following 
year: "Zimbabwe is a country with a rich organisational 
life. In addition to the many interest and welfare orga
nisations, which have primarily operated in the urban 
areas, there has (sic!) since 1980 emerged a number of 
local organisations" (Landprogram for Zimbabwe for 
perioden 1990-1993, 21.3.1990: 35). Almost 40 per 
cent of the funds in 1989 went to Women's groups and 
activities whilst 38 per cent went to the cooperative 
movement (Notat, Annual Report on 1989 activities, 
NORAD, Harare to NGO Division, NORAD, Oslo, 
10.1.1990). No assessment is available of how they 
were actually conducting their businesses. In December 
1990 Harare reported that their main concern was to try 
to "avoid the haphazard dribs and drabs manner where
by applications were appraised and approved as they 
came in" (Note, Annual report on NGO activities, NO
RAD, Harare to NGO Division, NORAD, Oslo, 
10.12.1990). 

The question of integration. 
The programme for 1990-93 repeated that it was not 
necessary to undertake any coordination of NGO activ
ities with the country programme. On the contrary, this 
lack of coordination was described as "a resource for 
the broadening of knowledge of development work in 
Zimbabwe" (Landprogram for Zimbabwe for perioden 
1990-1993, 21.3.1990: 36). The channel was already 
significant in scope. NOK 12.6 million were allocated 
to Norwegian NGOs and NOK 3 million to local orga
nisations in 1989. In 1990, 25 local organisations re
ceived money from Norway. Humanitarian welfare or
ganisations were explicitly defined as generally being 
not elligible for support. The aim continued to be sup-
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port of organisations in peripheral areas, and this was 
the main criterion. 

In 1992 all this changed. In the meantime NORAD had 
started to discuss programme support instead of project 
support. According to archival material, the NGO Divi
sion commented for the first time in 1990 on the text of 
the country programme. From now on, NGO support 
was to be incorporated in the country plan in Zim
babwe, as in other countries where direct support was 
given. In May 1990 Oslo instructed all representations 
to develop a comprehensive strategy for the NGO sector 
within the country plan. In 1992 the NGOs were to be 
one of the main elements in a coordinated Norwegian 
plan (Zimbabwe, Prinsipper for norsk bistand. Planperi
ode 1992-95:12). The scope of NGO support was to be 
widened to "bring it more in accordance with the pri
orities in the country programme and in NORADs gen
eral strategy" (ibid). Secondly, it was argued that sup
port for "private organisations and interest organisa
tions is an important support for the development of a 
pluralistic society, and a way to use local resources to 
further development in favour of the poor and margin
alized target groups which are not reached through pub
lic programmes" (ibid: 13). If it was "possible to identi
fy sustainable private organisations NORAD would al
so increase the allocations for such organisations in 
order to help a continuing positive democratic devel
opment" (ibid:8). 

In 1992 NOK 5.7 million were given to local NGOs and 
NOK 32.1 mill, to Norwegian NGOs from NORAD 
alone. In January 1992, the NGO Division in Oslo had 
informed Harare that NGOs were to be the main chan
nel in the fight against AIDS. Human-rights issues and 
democratization would also be priority areas for NGOs 
(PRIV til SAFR 20.2.1992). Such "Special Grants/Allo
cations" create coordination problems on the ground. 
Who should be responsible; the NGO officer of those 
being responsible for different sectors (health, educa
tion, etc.) in the NORAD. Harare office? Since NGOs 
were the declared channel, how to guarantee a clear 
plan? As a result of increased donor funding for NGOs 
and the ESAP program, which NORAD supported, the 
state's activities were reduced, especially in the health 
and education sector. The NGOs accordingly moved in 
to fill the gap, supported by the donor community, 
among them NORAD. The organisations would there
fore continue to be dependent on aid, as NORAD re
marked (Landprogram Zimbabwe, 1993-96:20).The 
national development plan was quoted: it is expected 

that in both sectors (health and education), a revital-
ization of "private sector" investment will take place 
with the involvement of both local and foreign-based 
non-governmental organisations" (quoted in Landpro
gram Zimbabwe, 1993-96:20). The increased space of 
the NGOs, therefore, was partly a result of the World 
Bank's and other donors' (including NORAD) cutbacks 
in aid to the state for the public sector, especially health 
and education. 

The question of strategy 
After five years of support, NORAD Harare, in April 
1992, formulated a strategy for support to local NGOs, 
which was accepted and supported by NORAD Oslo. 
The Plan of Action (strategy) represented something of 
a water-shed. It was the first effort to analyse the sector, 
but there is no real analysis of the relationship between 
the sectors or of the role of different types of orga
nisations vis-å-vis different specific policy objectives. It 
argued that many pre-independence NGOs found "the 
transition to a development orientation problematic", 
while new "development-oriented" NGOs had been es
tablished after 1980, in a more comprehensive perspec
tive, but there were no efforts to analyse the crucial 
impact that this shift, and the sectors' linkages with the 
donor agenda, had on society. 

NORAD now distinguished among four categories of 
organisation, a categorization clearly influenced by the 
"new paradigm": First, those who acted as pressure 
groups on the government; secondly, those who had 
close links with the grass-roots and were based "on 
mass participation in articulating needs"; thirdly, those 
which cater for needs not "fully covered by the Govern
ment" and having wide-reaching networks (women 
groups, cooperative movement etc); and fourthly, the 
regional and international NGOs. But at the same time 
the relationship between government and NGOs was 
described as "generally mutually supportive". The Gov
ernment policy was described as one of "non-interfe
rence, but that it required all NGO projects to be consid
ered by the Provincial and/or District Development 
Committee before implementation, and to be incorpo
rated within local development plans" (ibid:2). The ef
forts of the government after independence were posi
tively assessed, but it was also stated that the "Govern
ment has not yet succeeded in changing this situation 
through its policy initiatives and programmes, and 
NGOs still have a major role to play in servicing these 
vulnerable groups" (ibid). The structural position of 
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these services was therefore described as "complemen
tary to the role of the state" (ibid:4) while their ability to 
influence policy on the macro level was "currently lim
ited" (ibid:3). 

The conclusion of the program document was that "one 
should actively aim at increased assistance via channels 
outside of the country programme, particularly via pri
vate sector cooperation and support through NGOs. Uti
lization of different channels of assistance should be 
coordinated" (ibid:8). Priority sectors where the NGOs 
were believed to have a "special role to play" were 
chosen. Concentration should be sought, inter alia 
through long term cooperation with a restricted number 
of NGOs". In spite of the plan, about 80 NGOs were 
supported in 1993, and thus a development contrary to 
the aims of the strategy from the year before had taken 
place. 

According to the same planning document, NGOs 
which could facilitate development in different sectors 
should be supported. Regarding human rights and de
mocratization, NGO support was seen as an efficient 
channel in assisting particularly vulnerable groups such 
as children, the handicapped, minority groups, etc. 
NGOs promoting the rights and interests of such vul
nerable groups would be supported. This, it was 
claimed, would contribute to creating a more pluralistic 
society in Zimbabwe. However, the geographical crite
ria should be maintained. Emphasis should be given to 
dialogue and to monitoring and follow-up, but NORAD 
would not be involved in the planning and implementa
tion of NGO projects. 

For 1993 the goal was that 70-75 per cent of annual 
allocations should be "tied to more long-term cooper
ation with a limited number of organisations". The doc
ument inplies permanent, underlying contradictions re
garding the way in which different aims and strategies 
could be harmonized. NORAD would use NGOs to 
reach marginalized people. NORAD would use most of 
the funds at its disposal for long-term programmes. 
NORAD would use NGOs as a main channel for sup
port for democracy (Landprogramdokument for Zim
babwe 1993-96:13). 

In 1994, the need for developing an NGO country strat
egy continued to be emphasised. NORAD, Oslo asked 
for what was called "visible integration" in the country 
plan, as a tool for "reaching sector-specific objectives". 
After years of stressing the need for strategic planning, 

the NGO Division in NORAD, wrote as late as Febru
ary 1993 to NORAD, Zimbabwe, that their plans mis
sed out how the representation's cooperation with 
NGOs could support the aims for the different sectors, 
(See "Vedr. representasjonenes virksomhetsplaner -
1993, PRIV to AFR, 25.2.1993); while for Zambia they 
wrote that "integration thinking" was implemented. Our 
point here is that none of the reports discussed the 
democratic, or for that matter, economic or social po
tential of the NGO sector or of individual NGOs in the 
country concerned. 

In 1994 it was found out that more than NOK 10 mil
lions were earmarked for the productive sector, but that 
it was "difficult to get a clear picture of the profile/ 
content of the NGO portfolio in this sector" and that 
given the relative importance of this sector and the high 
percentage allocation to it through NGOs, there was a 
need for a "closer assessment of the NGOs' concrete 
role and contribution in this area" - especially so be
cause the NGOs in this field "have not had any compar
ative advantage/special competence in this field" (Re
port pertaining to Alf Arne Ramslien's tasks at the 
Norwegian Embassy, Harare, 31.1.-11.2.1994, regard
ing the Embassy's collaboration with NGOs to, the 
Norwegian Embassy, Harare, 24.2.1994). This relation
ship had other difficulties: "There continues to be a 
tendency to disregard or be relaxed about the terms of 
contracts of a number of the collaborating NGOs. Late 
reporting, altered budget lines and other changes with
out prior agreement continue. We now are being much 
firmer on these issues" (Memorandum, Collaboration 
with local NGOs - funds for 1993, RR Harare to PRIV, 
Oslo 12.11.1992). 

These documents may show that NORAD, Harare, has 
had no clear strategy for support to Zimbabwean NGOs. 
Support has been given with good intentions to many 
good organisations (and many organisations praise NO
RAD as a donor), but spread out rather thinly and in a 
haphazard way, or based on undefined, shifting empha
sises. Despite the official Norwegian policy of concen
tration and integration within a country plan, this has 
not as yet happened. The practice established during the 
early years of such support has been more or less con
tinued in the 1990s. One might ask: Was it a policy of 
rhetoric only? Or was it unsuitable when it came to 
practical life? Or was the historical burden so heavy that 
it will take years to reorient policy focus and actual 
programme profile? 
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Actual profile 
In 1994, NORAD provides an unspecified proportion of 
the funding requirements of between 7.5 per cent and 10 
per cent of the 850 or so NGOs working in Zimbabwe 
(the following is based on Moyo 1994). Only 2 per cent 
of the NGOs supported by NORAD are CBOs, while 
the bulk of NGOs supported were service NGOs (40per 
cent) and Trusts or Unions (38per cent). Only 7 per cent 
of the NGOs supported were intermediary NGOs based 
on membership associations within different communi
ties. The majority of the NGOs supported had their 
constituencies in professional associations, trustees and 
paying members of the NGOs. NORAD also supported 
regional and international NGOs which operate from 
Harare or work on Zimbabwean projects (lOper cent). 

In practice, NORAD supported other areas and groups 
that were not indicated by the policy documents. NO
RAD concentrated its support for about 300 registered 
NGOs. About 70 of these have received support, (in 
terms of value NOK 4 million i.e. about 23 per cent).30 

The CBOs have been given very little support, com
pared to what other donors have done. NORAD has 
apparently believed that it was supporting these margin
alised groups, but in reality they have cooperated with 
more urban-based professional groups. The sectoral 
emphasis of NORADs Country Programme prioritizes 
what in Norway (and in Zimbabwe) are important is
sues: support for women, environmental and AIDS-
related activities. But what kind of people are working 
with these issues? They are service NGOs, Trusts and 
Professional Associations etc., because these themes 
require expertise, awareness, and material resources 
that CBOs do not have. NORAD's support became 
heavily focused on urban areas since the AIDS, cultural, 
small enterprise and many women's NGO activities and 
other aspects funded are more problematic in towns and 
major cities than in rural marginalized areas. Profes
sional associations are the key beneficiaries of NORAD 
support over and above local CBOs and intermediary 
NGOs. This policy is not a result of a conscious NO
RAD, Harare strategy, but is a profile created by a 
number of new NGO windows, given Harare by Oslo 
and the Storting (Aids, Environment and Women are all 
allocations more or less earmarked for NGOs, and ad
ministered separately at the Harare office). NORAD has 
not offered much support to NGOs in those sectors in 
which most NGOs operate, namely agriculture, rural 
development and social services. At the same time, 
NORAD has been at the forefront of donors in support

ing new and therefore riskier sectors, notably Culture 
and AIDS. 

NORAD has not been very active in supporting in
stitution building and efforts at building stronger or 
better "rooted" organisations. NORAD has mainly pro
vided project and training support to NGOs. The bulk of 
the NGOs' institutional costs have been met by other 
donors and the NGOs themselves. NORAD support for 
NGOs seems to have been less concerned with institu
tion-building than with project results. Only recently 
has NORAD begun to consider greater financial support 
to the core institution-building costs of a handful of 
NGOs. While institution-building is being emphasized, 
project support has continued. 

Distribution of funds 
The broad funding category, "support for local NGOs", 
did for years regularly receive about NOK 5 million per 
annum. In 1993 this amounted to about 50per cent of 
the total grant. Of the remaining average of NOK 5 
million allocated to environment, culture, AIDS and 
women's activities, NGOs received more than 80per 
cent of the funds actually expended. It has been shared 
each year by about 50 NGOs, resulting in an average 
grant per NGO of approximately NOK 150,000 per 
annum. Women's activities got 7 per cent, while pro
ductive income-generating activities or small enterpris
es received close to 60per cent of the grants. Envi
ronmental activities received approximately 23 per cent 
in 1992, declining to 10 per cent in 1993. AIDS and 
culture have received approximately 20 per cent and 12 
per cent of the overall funds allocated each year. The 
AIDS and environment grants played a larger role in 
1994 than in previous years. 

7 per cent of the grants was less than NOK 10,000, 
which amounts to broadly the same number of Zimbab
wean dollars. Ten thousand Zimbabwe dollars is the 
equivalent in 1994 of the salary of low-ranking Govern
ment officials (clerks, etc), or 10 per cent of the price of 
a small car in Zimbabwe (the following is based on 
Moyo 1994). 31 per cent of the total grants provided to 
NGOs were between NOK 10,000 and NOK 50,000. 
Grants above NOK 200,000 were made to 14 NGOs, 
which provided approximately 25 per cent of the aver
age total institutional budgets of medium-sized NGOs. 
For new and small NGOs (excluding CBOs), such an 
amount would come to over 40 per cent of the in
stitution's total budget. For really large local NGOs, 
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NOK 300,000 in 1994 Zimbabwe dollars is the equiv
alent of 10 per cent of their total budget. Therefore, over 
38 per cent of the NGO grants are provided at levels 
below NOK 50,000, with the bulk of grants in this 
category being NOK 30,000 and less. To concretise this 
level of funding, NOK 30,000 is the equivalent of the 
annual salary of an NGO officer with a first degree and 
less than three years work experience, or half the salary 
of a junior lecturer in the university system. (Moyo 
1994) 

The value of NORAD funding to NGOs in Zimbabwe 
thus had a quite varied structure, with over 80 per cent 
of the funding being targeted at projects, and the rest at 
direct institutional and human resources capacity build
ing. 

Opinions of NORAD and the role of the 
government 
NORAD's policy for support to NGOs is generally well 
known by NGOs. Many regard it positively (see Ques
tionnaire A). It is regarded as risk-taking, supportive 
and progressive in many cases. NORAD has engaged in 
policy dialogues with some organisations. With other 
NGOs there is little or no contact. NORAD staff have 
monitored NGOs mostly through interviews during the 
application process, via audit statements and narrative 
reports provided by NGOs, and through a "few fleeting 
visits" (Moyo 1994) to some projects and NGO offices. 
The monitoring of the about 50 NGOs and what they are 
doing cannot due to administrative constraints be very 
efficient. 

NGOs in Zimbabwe depend heavily on donors. Few 
NGOs have consistent long-term programme and in
stitutional funding relationships with single donors. 
Some NGOs have sought means of generating inde
pendent sources of income by offering forprofit activ
ities. Most of them are far from being financially inde
pendent. This donor-dependency - created by donors 
such as NORAD - has not been addressed as a crucial 
question. 

More recently the Government has begun to support 
NGOs in a variety of indirect ways. For instance, the 
Government recently decided that bi-lateral funds from 
NORAD should be allocated to an indigenous small 
enterprise support institution, the IBDC. Similarly, the 
Government has promoted the fund-raising efforts of 
numerous NGOs from bilateral, multilateral and INGO 

sources. Government has increasingly involved NGOs 
in training, in the delivery of drought relief, and in the 
management of health services. This has increased ac
cess to funds for some NGOs. 

A case study : Bangladesh 
Norway started aid to Bangladesh after the war in 1971. 
In 1973 it became a main cooperating country. NGOs in 
Bangladesh could apply for direct support in 1982. 
Since the mid-1980s it has been an important country in 
relation to direct support for local NGOs. In 1985, NOK 
8 million went to local NGOs and the same amount to 
Norwegian NGOs. In 1993 NOK 22.4 million was 
channelled to local NGOs while half, about NOK 11.43 
million went to Norwegian NGOs. The relative impor
tance of this support has thus dramatically increased. 

A history of "direct support". 
In 1992 approximately 15 per cent of all Norwegian aid 
was earmarked for the NGO sector. About NOK 25 
million was given to 34 organisations. (See table 3.9). 
The question is: According to what strategic consid
erations have more than NOK 100 million been allocat
ed to NGOs in Bangladesh in the period 1986 to 1994? 
What has been the strategy behind supporting NGOs 
instead of the state? Why are those NGOs that get 
Norwegian aid supported, and to what extent has this 
policy been integrated into the overall country strategy? 
NORAD Dhaka has for a long time given considerable 
emphasis to NGO work. There has always been an 
expatriate in charge (unlike Zimbabwe and Nicaragua, 
for example). In the past years much effort has been put 
intomapping the NORAD - NGO scene, the character 
of the organisations, etc. The problem to be analysed is 
therefore not related to the individual competence there, 
but to historical and structural constraints. 

When NORAD started support in the early 1980s no
body talked about "NGOs as a means of strengthening 
civil society". At the time, NORADs main aim, also in 
using NGOs, was described as contributing to the fulfil
ment of basic human needs. A widespread lack of trust 
in the government, corruption and inefficiency and the 
government's "lack of accountability", made the NGO 
channel a promising alternative. This was combined 
with the fact that, at the time that this channel was 
opened up, there was a "tremendous pipeline of dis
bursements of NORAD grants" (Johannessen, 
1990:283-290). 
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By thus establishing the direct support system in 1986, 
administrative pressure on NORAD Dhaka from Nor
way was eased. Support in these first but formative 
years was therefore not according to a clear strategy 
about NGOs' role in society, the relation between "civil 
society" and the state, or the type of relation with gov
ernment which should be preferred etc. Those orga
nisations that appeared to be good received support. 
The recommendations of the Bangladesh Country 
Study were not followed: "Their (the local NGOs, my 
comment) capacity is highly limited, and actions 
through NGOs should primarily be pilot operations. 
There is a real danger that successful and popular NGOs 
can be swamped by so much foreign aid that their effi
cacy and impact will be severely reduced" (CMI 
1986:191). The establishment of this new transfer chan
nel was a development which was resisted by the gov
ernment of Bangladesh. Since the Government was 
heavily dependent upon foreign aid, this shift implied 
less money through the state channels, and in negotia
tions regarding country programmes between Bangla
desh and Norway this was a recurrent theme. It also 
argued that due to high overhead costs, the NGOs im
plemented projects more expensively than the govern
ment would have done. But NGO support was given in 
order to "bypass a corrupt government bureaucracy" 
and "to use NGOs as a vehicle for delivering services to 
the poor and to promote development". (NORAD sup
port for non-governmental organisations in Bangladesh, 
Operational guidelines 1990). 

A new direction. 
This legacy of ad-hoc arrangements (some of the choic
es turned out to be in line with NORAD aims, others did 
not) was there, when NORAD reformulated aims at the 
beginning of the 1990s in line with a general shift in 
NORAD, Oslo's policy. NGO support "should be in an 
integrated and coordinated manner to achieve the over
all targets" in the country program. At the NORAD 
Regional meeting in Colombo, the Director of the NGO 
Division in NORAD emphasized that "an understand
ing of the NGOs' role in Norwegian-supported sector 
strategies and specific programmes should be reached 
with the relevant government authorities" (Report. Re
gional Meeting, Colombo, 30-31 October 1991). The 
focus was on the need for closer NGO/government col
laboration. NGOs should "not be directed, but through 
improved communication it is important to reach a mu
tual understanding of common priorities for NORAD 
and the NGOs" (ibid). The arguments were still not 

related to "civil society" considerations but to aid effec
tiveness or country goal achievements. The policy doc
ument concluded - with no research findings to sub
stantiate this and without explaining assessment crite
rias - that the NGO aid had been "very successful" 
(Support for the NGO sector in Bangladesh. NORAD 
strategy paper. Draft paper, Dhaka, May 1992: 1-2). 

This new strategy had to build on relations and commit
ments that had already been established, and the shift 
had to be undertaken while conflicting policy aims 
made the policy unclear. What had been established was 
based on conflicting policy lines. At the same time the 
policy was based on the idea that NGOs play a key role 
in the democratization process. 

The following quotations from Country Programmes 
for Bangladesh may suggest problems of continuity, 
when the strategy is not crystal clear: "The number of 
new allocations in comparison to ongoing projects was 
considerably reduced in 1988 (LP BGD = Country Pro
gramme, Bangladesh 1989-92:23). In the same docu
ment and on the same page: "Areas and organisations 
where cooperation preferably can be enlarged have in
creasingly crystalized ". In the next country plan it was 
argued that: "On the other hand it is NORAD's aim to 
expand support for individual, successful projects with
in prioritized areas, such as primary education, employ
ment/credit and implementation of national primary 
health care programmes (LP BGD 1990-93:28). The 
next country programme did not have identical pri
orities: "Prioritized areas for support for private orga
nisations are health, education, institutional develop
ment and rural development" Country Programme (LP 
BGD 1992-95:13), while employment and credit are 
left out. While support in the early years had not been 
aimed at integrated coordination, NORAD formulated it 
thus in 1994: "Another important task is to make sure 
that the different support areas in an integrated coor
dination can achieve their aims. This is especially the 
case for support for private organisations" (LP BGD 
1994_96, part 1:7). The main aim for 1993 and the years 
ahead was formulated in 1992 as a) to "integrate the 
support given to private organisations with the total 
cooperation with Bangladesh" and b) to strengthen sus
tainability and institution building in private organisa
tions and their projects" (Landprogram 1993: Støtte til 
private organisasjoner i Bangladesh). 

In 1992 NORAD stated that they shared the Govern
ment's demand regarding insight into and responsibility 
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for the work of the organisations, at the same time as 
NORAD supported the NGO community along with 
other donors during the July Crisis. NORAD still ar
gued in favour of the importance of the NGOs in devel
opment and democracy, but not within a dichotomous 
perspective. NORAD was prepared to attach some of 
the activities which at that time were financed over the 
NGO budget, closer to the activities of the government. 
They suggested that one or more organisations could be 
financed via the country programme. This would give 
the organisations more legitimacy and the aid would be 
more efficient. Care Bangladesh, ICDDR, and BRAC's 
planned Non-Formal Primary Education program, 
would be natural in this context. In such situations NO
RAD can play an important role, it was argued, since it 
shares the confidence of both camps. This change repre
sents different understanding of NGO/state relations 
than the ideology of the 1980s and the "New Paradi
gm", it reflects a pragmatic middle-of-the-road-line. 

NORAD Dhaka has also showed a realistic, but some
what split attitude towards the NGO community. While 
NORAD on the one hand supported the local NGOs 
because they as a social force were seen as representa
tive of "popular groups and forces " etc, NORAD ar
gued that some of the biggest NGOs, supported by 
NORAD, were not democratic organisations. They 
were "set up and run by a strong, even charismatic 
leader; they are not membership organisations as such, 
but tools for service delivery and group organisation" 
(NORAD, Dhaka, 1992. Support for the NGO sector in 
Bangladesh. NORAD strategy paper:2). Leadership "is 
autocratic rather than democratic" and the group forma
tions are "top-down in manner" (ibid:6). NORAD wrote 
that "there is often a greater degree of accountability in 
the public sector" and continued: "At present, the most 
important accountability for private organisations is to
wards those who fund them, not towards their member
ship masses or target populations" (Ibid:6). The exist
ence of such groups "may in many cases be nothing 
more than artificial groupings of people with little in 
common other than being offered services by an outside 
agency, on condition that they form a group" (Ibid:6). 
But on the other hand, a) "many NGOs have been more 
successful in channelling and distributing services than 
government agencies, and in reaching the rural poor", 
and b) "most of the organisations have a reputation for 
having an honest and dedicated staff, working in many 
sectors of society" (Ibid:2). 

Criteria 
How to choose what organisation to support? NORAD 
received many applications from new organisations ev
ery week. In 1992 and 1993 they supported between 30 
and 40 NGOs. One problem which was pointed out by 
Harare was that NORAD's representation in Dhaka 
"does not have the administrative capacity to oversee or 
have sufficient insights into such a large number of 
organisations" (Ibid:3). The NGO portfolio was too big 
to handle. 

In 1992, one main criteria was that NORAD "only 
funds organisations screened and registered with the 
government NGO Bureau, whose project proposals 
have received government approval" (Ibid.).This was of 
course different from the NORAD policy under the 
Ershad regime. However, NORAD also supported a few 
organisations and projects that did not have such ac
ceptance from the government, but this was support that 
for political reasons could not easily be integrated into 
the country frame. NORAD underlined that it was "es
sential" for NORAD to continue to fund human rights 
issues" (Ibid.), even if these, compared to the total sup
port "represents only a tiny proportion of Norwegian 
NGO funding" (about one percent in 1992). The main 
argument for this modest support was not based on 
policy grounds (the country strategy emphasized human 
rights issues), but on technical-administrative consid
erations. The "absorptive capacity" of the activist 
groups was "limited" (Ibid.). 

NORAD Dhaka argued in favour of increased support 
for the NGO sector. The arguments resembled those 
used in 1986: it makes it possible to transfer "unspent 
funds under the country frame to the NGO sector" 
(Ibid:5). The problem of undemocratic organisations, 
was one which NORAD underlined in relation to the 
legitimation of NGO support. NORAD would assume 
the role of strengthening the popular character of these 
organisations. They would demand that target groups 
become more involved in project and policy formula
tions and in "decision-making related to the develop
ment activities targeted towards them" (Ibid:7). 

The strategy was given the full support of Oslo, and was 
described as a good document, especially since it at
tempted to integrate NGO support into NORAD's coun
try plan. The various offices in NORAD and the depart
ment were mainly concerned with one issue: was 
"their" subject or special agents represented? The em
phasis was naturally on the NGOs role within the differ-
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ent sector plans, without any notion of NGOs as some
thing "apart", as forces worth strengthening, because 
they might represent popular, non-governmental and 
non-statist interests. It is therefore interesting that pri
ority sectors for NGO work, human rights (0.06 per 
cent) and environment receive altogether 1 per cent of 
the NGO allocation (See table A.13). 

Compared to many other strategy documents on NGO 
support this Dhaka document was broad, reflective and 
probably useful as a planning instrument. In compari
son with the importance of the sector, the complexity of 
NGO/state relations, the special NGO/state relationship 
in Bangladesh, and the structural shortcomings of a 
NORAD office vis-å-vis the tasks outlined, the field did 
still not get the overall policy attention it deserved. The 
field was generally seen as "something apart". The case 
can demonstrate the pragmation of NORADs policy, 
trying to adapt to changing circumstances. 

Local support and diplomacy 
In some countries NORAD supports opposition groups 
and minority Lutheran churches, even where this sup
port runs contrary to the recipient government's pol
icies. These organisations may be very efficient in de
velopment aid, and they may have stronger or weaker 
roots in the society. The point here is that this policy, 
with potentially important diplomatic consequences and 
repercussions, has been handled by the person in charge 
of NGO support, often working quite isolated from the 
rest of the office, not seldom a non-Norwegian and 
often with little diplomatic experience. 

Foreign state support for national organisations is, of 
course, a touchy issue in any country (ref. the case study 
on Bangladesh). It would have been a big issue in Nor
way if it turned out that the government of Islamic 
country X had supported an organisation in Norway, 
through their embassy in Oslo, which was trying to 
organize students in Tromsø or Oslo so that they could 
"empower" themselves. Such support may be regarded 
as "right" and as important. The problem here is that 
neither the Norwegian Storting, the public, the Foreign 
Ministry nor NORAD have discussed how to handle 
these diplomatic aspects of NGO support. It is interest
ing, and reveals a great deal about the present historical 
era, that Norway and NORAD have engaged so actively 
in this support, without really discussing the relation 
between the "North" and the "South" that this reflects 
and the policy implications it may have. 

A constant issue - NGO/state relations 
Some central policy issues (for both NORAD and 
NGOs) 

Main findings: There is a constant need to define the 
nature of the political and sodal relationship between state 
and soaety (at least if the aim is to support NGOs in such 
societies). The rdationship bdween government and third-
sector organisations is far more complex than most rheto
ric in current political debate would suggest It is also far 
more difficult and important than NORAD apparently has 
believed it to be. As has been shown elsewhere, NORAD 
has never yet attempted an analysis of any particular conn-
hy regarding this relationship, how it is likely to develop or 
how it should develop, what kind of organisatkrø 
Hkdy to forward Ihe desired devtlopment^etaThepo^ 
has mainly been ad hoc 
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Within the "New Paradigm" NGOs are given a key role 
in furthering democratic development. In Norwegian 
politics their importance is described in more modest 
terms. The last Report to the Storting underlined their 
general importance in furthering democracy in devel
oping countries (disregarding time and place), but also 
said it was important to coordinate NGO support with 
governments (irrespective of time and space). Precondi
tions for democracy will, however, vary, as will opin
ions of what it means, more than in a European donor 
context or a Norwegian context. The terms "democra
cy" and "pluralism" overlap in Report to the Storting 
No. 51 (1991 - 92) (as they generaly do in aid litera
ture). The conceived relation between NGOs promoting 
pluralism and diversity, teaching people to act on their 
own, to demand greater participation at all levels of 
decision-making as a counterweight to state-bureaucra
cy on the one hand and the building up of formal demo
cratic institutions on the other hand, consequently be
comes confused. There has been a clear and widespread 
tendency to mix ends (democratization) with means 
(pluralism, i.e. number of NGOs). The policy seems to 
have been unaware of internal dilemmas and contradic
tions, since there can be incompatibility between the 
promotion of democracy or pluralistic diversity and so
cial and economic improvements of the poor. Further
more, the form that this incompatibility takes will vary 
in time and space. There has not been much reflection 
on these issues. As long as this is the case, whether 
NGO support has managed to promote "democracy" 
and "civil society" or not, has been a matter of chance. 

NORAD has occasionally questioned the accountability 
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of individual NGOs. However, NORAD has never dis
cussed how to manage the permanent problems of ac
countability in the NGO channel as a whole. Is it pos
sible to develop democracy by bypassing legal and, in 
theory at least, accountable institutions by supporting 
organisations that have a structural accountability prob
lem? The global liberalisation/privatisation drive in 
weak states might weaken democracy, although it in
creases pluralism. International and national NGOs of
ten try to bypass what are regarded as cumbersome 
official procedures, thus circumventing legitimate state 
institutions. This has moved important decision-making 
processes out of more accountable institutions to 
NGOs, which are not seldom primarily accountable to 
external donors. In some places the NGO channel has 
created a situation in which everybody decides what is 
best for the country concerned, except those living 
there. NGOs may shape national policies without hav
ing any mandate to do so, or any recognised place in the 
body politic. In some cases such NGOs may not be 
registered by the host government, or their registration 
is only a formality. This must be a problem for demo
cratic development, also in cases where NGOs play an 
important, vibrant and positive role in public debates 
about development, equity, women's questions etc, as 
they have in some countries. The mushrooming of 
NGOs can lead to a weakening of popular organisations 
and political parties, as was the worry of some party 
strategists in Bangladesh in the late 1980s. They regard
ed the government's policy of encouraging NGO as a 
tactical move to weaken the organized political opposi
tion. 

The particularistic approach of NGOs, the fact that they 
concentrate on and have to concentrate on particular 
areas or groups, while state institutions have a respon
sibility to ensure a reasonably fair distribution of ser
vices, might indirectly erode government accountability 
and legitimacy. This accountability problem has not 
been faced, and organisations that are accountable to 
no-one except to NORAD have been built up. In some 
cases organisations which have been accountable to 
political groups or a church leadership have been sup
ported. In other cases support have been given to new 
organisations, which almost from scratch, have gradual
ly managed to increase their standing and legitimacy in 
society. 

How can civil society be strengthened in countries 
where this is regarded as important, and what should be 
the role of development NGOs?31 The democratic and 

development potential of the NGO channel reflect rela
tions between the society and the state. Societies are 
embedded in a concrete historical and economic-politi
cal context. Organisations in Norway (see table 2.13) 
have organised millions of Norwegians as members. 
Two of the organisations involved in aid have about 1.3 
million members and close to 800,000 members. These 
organisations are rooted in society to quite a different 
extent than the NGOs in Zimbabwe, for example, where 
very few have members at all. (An exception is the Red 
Cross which has more than 50,000 members). While 
many NGOs in Bangladesh have existed since the early 
1970s, the majority of Nicaraguan NGOs are only a few 
years old. The role of the state reflects its relationship 
with society, and the strength and efficiency of a third 
sector reflects the responsiveness of the surrounding 
political society and state. Rather than being at logger
heads, the two spheres are locked in a dialectical rela
tionship in which they feed upon each other or often 
reinforce each other. Almost all the NGOs supported by 
NORAD and Norwegian NGOs reported that their rela
tion to their government was "very good" or "good". In 
Nicaragua, on the other hand, four organisations said 
their relationship was "bad" and two that it was "very 
bad" (data from Questionnaire A). For a donor, the 
recipient government and the relevant NGOs, it is nec
essary to assess this relationship and its development in 
a concrete way. And more directly relevant: to what 
extent are the NGOs in the country in focus at this 
particular time opting for confrontation or cooperation, 
and how would different NGOs be most likely to devel
op? 

What has to be underlined is an obvious but nonetheless 
neglected point: any such strategy has to consider the 
varying role of NGOs from one country to another and 
from time to time in the same country. Discussion of 
their comparative advantages and role as crucial actors 
in a new "global" development strategy has encouraged 
generalizing studies. Much research and consultancy 
work discusses NGOs in "Latin America", in "Africa" 
in "Asia" etc., as if these geographical distinctions have 
relevance for the study of NGO/state relationships. This 
continental framework is not particularly fruitful, al
though convenient in a consultancy context (at least for 
consultancy businesses). The differences between 
countries on the same continent are too great, no matter 
how often they are carried out, or how many articles and 
conferences discuss the problem in this perspective. 
Some have emphasised the need for a "national style 
approach" to study cross-national variations (DiMaggio 
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and Anheier 1990). This represents a step in the right 
direction, but it is insufficient in our case: the role and 
the relationship between NGOs and the state in many 
developing countries may undergo fundamental chang
es in short periods of time (the legal traditions and 
environment are usually more stable in western welfare 
states) and because of the crucial role of external factors 
like donor policies. 

about to disintegrate, where the only viable political 
systems are regarded as being localised, or ethnically 
based? 

It appears that NORAD has not developed an analysis 
of the character of state authority involved. To what 
extent, then, can NGO support be meaningful, since 
NGOs always operate in a macro legal or regulatory 
environment? Effective NGO activities might politi
cally challenge the state and the elite, but can also erode 
the position and standing of the state or the government 
without presenting an alternative. The legitimacy of 
state structures and governments can be questioned un
intentionally, as a result of successive NGO interven
tions (see the case study of Norwegian Church Aid in 
the Southern Sudan in the period 1972-1985). The nor
mal functions of the state can be "privatized", in this 
case not by sections of the national elite or foreign 
firms, but by altruistically oriented NGOs with head
quarters in other countries. NGOs which are "going to 
the bush" (as many Norwegian NGOs have done), by 
providing services to poor rural populations or neglect
ed rural areas, might ease the fiscal and management 
burden of the state, thus also playing an auxiliary role or 
the role of gap-fillers. If NGOs can mobilize (mostly 
external) resources and deliver goods to communities 
that otherwise would have been neglected, the state 
might be strengthened (which is often discussed in the 
literature) but also weakened. There can be no doubt 
that there are many empirical examples which can show 
that NGOs protect democracy and pluralism but also 
privilege and lack of accountability, create either in
novation or paralysis, and are both instruments of, and 
competitors to, states. NORAD's policy has on such a 
background been superficial and ad-hoc. 

A number of questions which should be asked all the 
time, not only about the "third sector", and the NGOs, 
but also about the state and the actors' future relations, 
have not been asked. Are the states too strong or too 
weak, is the relevant country still in a nation-building 
stage where the establishment of a national political 
arena and a national state administration is crucial? Is 
the state developing into a kind of federation or is it 

Strategies and NGO/state relations 
In chapter III and in the related case studies the "civil 
society'Vstate dichotomy was discussed. The aim was to 
identify some of the theoretical-ideological contexts 
which have influenced strategic thinking in the field, 
and to describe empirically some of the elements which 
will have to be considered in a well-reflected NGO 
strategy. 

Here some other typologies and models will be present
ed, in order to highlight issues that have not so far been 
consciously integrated into strategy formulations, and 
in order to suggest ideas for future studies and policy 
formulations. Most of them have been developed to 
study relationships between the "third sector" and the 
state and hence also "third-sector" organisations and the 

state. 

Gidron et al. have suggested one model which has been 
used in studies of welfare states. This is a typology of 
government a nonprofit relations which may be of some 
use if the aim is to integrate NGO support with the plans 
of the recipient government. Central to this model is a 
distinction between two sets of activities that are in
volved in producing social services available to the 
population; first the financing and authorization of ser
vices; and secondly, the actual delivery of them. 

a) Government-dominant model. Here the govern
ment plays the dominant role in both financing 
and delivery. The tax system is used to raise funds 
for the services, and government employees de
liver these services. 

b) Third-sector-dominant model. This is the oppo
site extreme. Voluntary organisations play the 
dominant role in both the financing and delivery 
of services. It prevails where opposition to gov
ernment involvement in social welfare provision 
is strong for either ideological or sectarian rea
sons, or where the need for such services has not 
yet been widely accepted. 

c) Dual model. In between these two extremes are 
two hybrid models, referred to as the "dual or 
parallel-track models". Here non-profits supple-
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ment the services provided by the state, delivering 
the same kinds of services but to clients not reac
hed by the state. Alternatively, third-sector orga
nisations can complement the of government ser
vices by meeting needs not met by the govern
ment, J 

d) Collaborative model. Here the two sectors work 
together rather than separately. The non-profits 
can function as agents of government pro
grammes, termed the "collaborative-vendor" 
model. Alternatively, they can retain a consid
erable amount of autonomy and direction, termed 
a "collaborative-partnership" model. 

This model is critical to the dichotomization between 
society and state or between the third and the first sec
tor. Research has shown that the collaborative model is 
most common in welfare states, at least according to 
much recent research (Kramer, 1981 and Salamon, 
1981). For most developing countries in which NO
RAD is involved, a version of the "dual model" seems 
most appropriate, because the state has neither the fi
nancial nor the administrative capacities to produce the 
services needed. The donor comes in to fill at least part 
of the gap. The model introduces some useful concepts, 
but for understanding "third sector" relations with states 
in developing countries it is too formalistic. It says 
nothing about how the NGOs and the rest of the orga
nisational field relate ideologically to the state and gov
ernment. Nor does it deal with the power dimension, be 
it the power of the state or of the international NGO 
channel. It is also important that it does not catch a 
relation in which external donor linkages might be more 
important than national traditions or "styles" in forming 
this relationship. Moreover, the model will tend to place 
too much emphasis on structural model characteristics 
and underrate the very radical shifts in sector relations 
that may take place and have taken place in many devel
oping countries within short periods of time. Neither 
does it capture the importance of the NGO channel in 
creating and forming the third sector itself, and in
directly (and sometimes directly) its relation to the state 
and government. 

Another model has been proposed by Kuhnle and Selle 
for the study of organisations in welfare states (Kuhnle 
and Selle 1992). The first dimension relates to how 
close organisations are to the state with respect to the 
scope, frequency and ease of communication and con
tact. Organisations might either be near, and hence in

tegrated with the state, or distant, and separated from it. 
Political traditions and culture determine how great the 
ideological distance between state and voluntary orga
nisations can be while close contact is maintained. 
(Ibid:26) In a "state-friendly society", the distance can 
be great, with great likelihood of adaptation and in
tegration over time (Morken and Selle 1992). Great 
ideological distance does not preclude nearness in terms 
of communication and contact. The extent of communi
cation may also simply be dependent upon the size of 
the country and the population (Ibid.:27), consequently; 
"physical nearness does not imply ideological near
ness" (Ibid.) and vice versa. This model highlights im
portant relations and includes power relations at the 
same time as the NGO/state dichotomy is evaded. How
ever, it does not catch the particular characteristics of 
the NGO channel and the role of NGOs in developing 
countries (this is also natural, since the model has been 
developed within a western welfare context). Some 
NGOs may be "distant" from the national government 
but close to a donor government and vice versa, and 
what is "distance" will vary extremely (the difference 
between the landscape in Ethiopia and in Bangladesh 
provides very different physical barriers, so that what 
appears to be very distant in Ethiopia is simply a reflec
tion of canyons and ravines making communication 
almost impossible in large areas, while "nearness" in 
Bangladesh might express that all live on a plain where 
80 per cent of the country is less than 10 metres above 
sea level). 

Some argue that there is a relation between open, plural
ist systems and the extent to which NGOs may enhance 
diversity (DiMaggio and Anheier, 1990:151). In corpo-
ratist systems they will tend to develop "welfare car
tels" or "supply oligopolies" of social services. In other 
countries they provide institutional infrastructures for 
segmented and potentially antagonistic publics.32 This 
model pays attention to the different roles (they may 
enhance diversity but also develop into "supply oligo
polies") that NGOs may play in contexts where the 
state's character varies. Research in most of the coun
tries in which Norway is working has not come very far 
in this field. This shows that what NORAD has done 
should not be criticized, as much as it should be under
stood as a reflection of the general state of knowledge. 

What is important is that the differences between, and 
the multiplicity of, institutional arrangements in coun
tries, like, for example, Ethiopia, Bangladesh, Sri Lanka 
and Mozambique make it necessary to distinguish be-
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tween different patterns of cooperation and conflict 
which operate jointly or separately in different countries 
at different times. In some countries there might be a 
contradiction between nation building and the prolifer
ation of NGOs, while in other countries this may streng
then both the state and society. In a state where the 
citizens feel attached to existing state borders the conse
quences will be different than in multiethnic societies 
where the legitimacy of the state is fundamentally ques
tioned, or where politics basically reflect ethnic or par
ticularistic interests. To support diversity or a prolifer
ation of organisations in a society where the issue is not 
who are the legitimate rulers of the state but whether the 
state itself has a right to exist, is a very different in
tervention with other implications than supporting di
versity in a society with a bureaucratic and monolithic 
state structure which has undisputed or a relatively 
strong legitimacy. NORAD, like most other donors, 
works in both types of countries but has a policy which 
describes the need for and role of NGOs and states as 
basically identical. 

NORAD's policy in the past must also be seen on a 
background of the general knowledge of and attention 
to these issues, and the poverty of Norwegian (and other 
donors') overall strategies for the field. Strategies have 
been superficial and too general, and have not addressed 
the crucial long term issue of state/society relations, 
with a general disregard of the power aspect inherent in 
this kind of assistance. 

NORAD's support for inter-national 
non-governmental organisations 
(INGOS). 

• . • 

Main findings: Support for international NGOs (INGOs) 
has contributed in putting some of the issues that Norway 
has considered as important, on the international agenda. 
NORAD has also put an end to a practice whereby in
ternational NGOs, much more easily than similar Norwe-
gian oi-ganisations and institutions, have been able to re
ceive relatively large sums of money, based on personal 
networks .and lobbying. 

A short history 
In 1963, when the first guidelines for support for NGOs 
were issued, only Norwegian organisations were eligi
ble to apply. During the 1960s, however, some interna

tional organisations were granted support, but only 
when they established offices in Norway (the Salvation 
Army and Caritas). Other international organisations 
received indirect support from the Norwegian govern
ment via Norwegian NGOs as part of their international 
network (Lutheran World Federation and World Coun
cil of Churches). In the beginning of the 1970s NORAD 
was approached by an increasing number of internation
al organisations, especially those working in the main 
cooperatiing countries. Several of these organisations 
applied to NORAD for projects that NORAD found 
well adapted to the local situation, but it had to turn 
down these applications in line with exisiting guide
lines. 

Simultaneously, there was a growing interest in such 
cooperation both within NORAD and internationally. 
The Committee for Foreign Affairs in the Norwegian 
parliament, in its comments (Innst. S. nr. 192 (1975-
76)) to the government's Report to the Storting No 94 
(1974-75), "On Norwegian economic cooperation with 
the developing countries" announced its interest for the 
support of"., private international organisations that are 
engaged in relevant projects" in Norway's main cooper
ating countries. Subsequently a departmental commit
tee proposed new guidelines and principles for this type 
of NGO support by NORAD. On this background the 
NORAD board discussed the new guidelines for NGOs 
in a meeting on 11 July 1977. The preparatory paper for 
the meeting held that such support would be very diffi
cult to monitor and control if it was not confined to the 
main cooperative countries (SD-80/77:8). In the new 
guidelines issued in 1977, Norwegian, international and 
local organisations in NORAD's main cooperating 
countries were eligible for support. 

This resulted in an "explosion" of applications to NO
RAD. As early as 1979 they decided to restrict the 
"window" to international organisations. In line with 
the 1979 guidelines, NORAD encouraged indigenous 
organisations in its main cooperating countries to apply 
for financial support. The 1979 guidelines stated that: 

International private organisations that do not have any 
separate division or organisational establishment in 
Norway may only obtain support for schemes in Nor
way's main cooperating countries in partnership with 
Norwegian or national organisations. 

The term "national organisation" here meant "indige
nous or local organisations" in the main cooperating 
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country. A careful opening was given for such interna
tional organisations, but it was not until 1981 that the 
first NOK 300,000 NOK were granted to different IN-
GOs via NORAD's budgets. 

While NORAD proceeded carefully, and after long dis
cussions decided to allocate NOK 300,000, the Norwe
gian Foreign Ministry had followed a very different 
practice. In 1972 Report to the Storting No. 29 (1971-
72) stated that "humanitarian aid" to international orga
nisations could be given in certain cases. It was also 
decided by Parliament to give the Ministry permission 
to support "national and people's organisations" in 
these countries. This came to mean organisations like 
FRELIMO in Mozambique and the ANC. During the 
1970s and 1980s such financial support was given to an 
increasing extent by different offices and over special 
budget items in the Ministry of Foreign Affairs. Report 
No. 14 to the Storting: "On Norway's cooperation with 
the developing countries in 1981" states in the same 
year as a very modest step was taken in NORAD, that 
NOK 16.5 mill had been granted by the Ministry to 
liberation movements in southern Africa. An additional 
NOK 33 mill was granted SWAPO, ANC and PAC the 
same year. NOK 187 mill was granted that year to a 
wide range of organisations under the budgets for hu
manitarian aid and international emergencies in the 
Ministry of Foreign Affairs (including the UN system, 
the International Red Cross, and "numerous Norwegian 
and international organisations" (ibid:69). 

An ad hoc policy 
Right from the beginning there have been two rather 
different attitudes to and use of these organisations in 
NORAD and in the Foreign Ministry. This gap was 
further widened during the 1980s and 90s. 

The guidelines for NORAD support for INGOs were 
not changed before the 1992 guidelines were issued. 
NORAD continued to increase its support for INGOs. 
The special grants and new budget items earmarked for 
special purposes made INGOs a suitable partner since 
they were regarded as having special competence with
in some of these areas. These grants were often given in 
combination with international discussions and pro
jects, often sponsored by organisations within the Unit
ed Nations. The UN conference on women in Nairobi in 
1985 was followed by a separate budget item and a unit 
within the ministry was established. In 1987 a special 
grant for human rights issues was established, later 

called the "Human rights and democracy grant", and 
special grants for environmental issues were increased 
at the time of the Bruntland Report on environment and 
development. Other such special grants allocated over 
specific budgetary chapters were for education, infor
mation, the Sudan-Sahel-Ethiopia programme and the 
regional grants for Africa and Central America. In addi
tion, certain INGOs were given support outside these 
budget items. 

The number of INGOs supported grew fast. Several 
received money through different "windows", both 
within NORAD, the Ministry of Development Cooper
ation (DUH) and the Ministry of Foreign Affairs 
(MFA). In 1989, PANOS, England and the International 
Union for the Conservation of Native and Natural Re
sources (IUCN), for example received support from 
respectively four and five different offices. No single 
office had an adequate survey of how many or which 
organisations were receiving support. In an effort to get 
to grasp with this situation the administration of DUH 
made a list of such INGOs in 1989. (Note by Multilater
al Division 24 January 1989). 

It was discovered that several of these INGOs were 
supported by many offices, without any coordination or 
internal information. A total of five offices in NORAD 
and four offices in DUH, in addition to support via the 
top directors at both institutions, had allocated grants to 
72 schemes by 52 INGOs. There were no overall policy 
or guidelines to regulate this kind of cooperation. Expe
riences in NORAD and DUH were discussed. It was 
noted: "A fragmentation of the budgetary and adminis
trative responsibility has at certain times created signif
icant problems. This reflects a lack of overview and 
coordination within NORAD (and between NORAD 
and MFA), unclear communication lines, NORAD's 
restricted possibility of being able to speak with one 
voice (multiple communication) towards the same 
cooperation partner; INGOs use of several "straws"/ 
multiple financial possibilities within the same institu
tion (Note on NORADs cooperation with international 
private organisations. Priv/PFK. 16.3 1993). 

New guidelines 
The lack of routines and policy led to an ad-hoc policy 
(Ibid). An initiative was taken to discuss and review 
current practice in this field. A meeting in February 
1989 tried to reach an agreement regarding budgetary 
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responsibility for these organisations. The meeting 
pointed out several difficulties, however: lack of defini
tion of this type of NGO; how to differentiate between 
international and local NGOs; difficulties of placing the 
responsibility for many of the "windows", especially 
the "global programmes". The meeting was not able to 
agree upon a unified policy on the issue, but simply 
asked the administration to make annual surveys of 
these INGOs. 

This was clearly not a satisfactory solution. Two years 
later many uncoordinated actions and decisions renew
ed NORAD's interests in making an overall policy and 
obtaining a satisfactory overview of the situation. A 
new process was started to streamline practices in NO
RAD and possibly within the ministries as well. This 
process took two years, and developed in stages; map
ping of INGOs; clarification as to overall policy on 
INGOs; division of labour between MFA and NORAD; 
streamlining of practice according to overall develop
ment policy within NORAD; administrative decisions 
and implementation, including information to regional 
and country offices etc. 

The PFK unit was given overall responsibility for coor
dination within NORAD from 1992.. A new coordina
tion "model" was agreed upon between NORAD and 
MFA. MFA was to provide budgetary support (core 
support) and programme support when that was deemed 
to be an integral part of core support. NORAD might 
also give programme support, but only in cases where 
these programmes were part of other NORAD-support-
ed activities. NORAD was given the responsibility for 
"project support". NORAD's Country Offices could 
render support when such activity was part of local 
initiatives. 

Internal communication lines were also agreed upon. 
However, MFA's multilateral unit had clear reserva
tions, and stated that they needed room for flexible 
practices in order to respond to special needs. 

During 1992, the PFK unit through the NGO Division 
started its "cleaning-up action". In a note, dated Febru
ary 1992, clear proposals on definitions of INGOs, bud
getary responsibilities, administrative routines, commu
nication lines and streamlining according to overall 
Norwegian development policy were outlined. This ini
tiative won general acclaim. Proposals were subse
quently put forward and implemented for all the rele
vant budget items and special global schemes. The 

board of directors of NORAD finally approved these 
proposals in April 1993, and agreed that in the future 
the PFK unit should work out annual overviews and 
propose frames and grants every year. In this way a 
concerted practice and policy could be attained.33 

However, PFK/NGO Division discovered that concert
ed action with MFA was not without problems. An 
internal note from January 1994 by the NGO Division 
questioned the will and ability within MF to be sub
ordinated to coordination with NORAD in this matter: 
the unilateral decision by MF in 1993 to earmark part of 
the environmental grant for "political issues and ad-hoc 
schemes" created uncertainties (Note, Privorg 10.1 
1994 p.16) 

Two different attitudes and cultures regarding support 
for NGOs have developed (this is also the case with 
support for Norwegian NGOs and indigenous NGOs). 
NORAD has developed a cautious practice whereby 
coordination and planned activities in a long-term per
spective are important. The MFA lives on the other 
hand in a less predictable environment, where quick 
political decisions have to be taken to reach what is 
considered as politically necessary. 

The Ministry of Foreign Affairs and the 
search for an NGO strategy34 
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This chapter will put this new policy in a comparative 
context. It will also discuss how this policy has related 
to the growth of what have been called complex emer
gencies, and some dilemmas it has created within the 
Norwegian NGO channel. 
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Foreign policy and NGOs 
The first issue relates to the problem of NGOs as politi
cal actors contracted by the Ministry of Foreign Affairs. 

The image of the NGOs as humanitarian, neutral and 
apolitical actors has some basis in reality in Norway. By 
and large, however, NGOs internationally have played 
clear political roles, more often than not in tandem with 
official government policies in their home country. The 
NGO channel in aid emerged primarily because western 
donor governments in the 1960 thought it useful for 
various system purposes (see chapter II and III), but 
also - and this will be focused on here - as allies in 
difficult and touchy foreign policy issues. 

From this angle, the MFA's policy has implied bringing 
Norwegian NGO policy in line with what has been a 
main feature of the channel internationally. In most 
donor countries development NGOs have played, and 
partly emerged, as instruments of or, at least, as allies of 
the governments' foreign policy. Even before the aid 
era they played an important role in supporting Europe
an state policies in overseas colonial regions (the histor
ical literature basically agrees on this role of British, 
Portuguese and French mission organisations).35 The 
Red Cross societies are also forerunners of the more 
recent NGO channel, and have been closely linked with 
national government support, funds and foreign policy 
interests, since their emergence was associated with 
caring for each nation's wounded during wartime.36 In 
many countries, developing countries included, Red 
Cross or Red Crescent societies have the status of semi
official government agencies,37 and have been regarded 
and used as policy instruments. 

The U.S. government in particular, beginning around 
World War I, came to see the value of NGOs "when it 
could not act officially to promote its interests abroad". 
They were "surrogates for U.S. government interests in 
neutrality periods during the two world wars and in the 
Soviet Union in the early 1920s" (Smith 1990:43). 
Their role was in "complementing foreign policy efforts 
of their home governments during wartime (particularly 
the United States in the first half of this century" (Smith 
1990:27). There were, of course, exceptions to this gen
eral trend in the U.S., as there were in Europe where, for 
example, Oxfam Famine Relief Committee in Great 
Britain expressed open dissent with the policies of the 
London government. Foreign policy makers in most 
countries have long regarded NGOs or voluntary orga
nisations as potential instruments in conducting a for

eign policy the state cannot so easily do. Most public 
donors regard NGOs as having special advantages in 
political conflict situations.38 The reason is that they can 
bypass problems which the established rules for state-
to-state conduct have created (see case study on the 
Emergency Relief Desk). NGOs are also regarded as 
especially efficient in emergency situations; they act 
swiftly and they can mobilise popular support for differ
ent initiatives.39 Generally speaking, voluntary orga
nisations, with some few but very important exceptions, 
have for several decades usually accommodated such 
government strategies or policies. 

The initiative behind aid and also the plan to involve 
voluntary organisations in government aid support 
came from the U.S. governments in the post World War 
II period. President Truman proposed the "Point Four" 
programme, but as early as 1946 his administration 
wanted "to tie together the government and private pro
grammes in the field of foreign aid". In the same year he 
appointed an Advisory Committee on Voluntary For
eign Aid attached to the Department of State and com
posed of representatives of the organisations and the 
government (Smith 1990:45-46). This started a period 
of cooperation between U.S. NGOs and the State De
partment which has continued until today.40The general 
argument from the government and Congress has been 
that support for private voluntary organisations would 
heighten their visibility and thereby, it was hoped, in
crease support for all foreign assistance programmes, 
governmental and private.41 In addition the help would 
more efficiently reach the most needy (bypass corrupt 
governments, UN organisations, where the Soviets had 
a role in administration of resources and could therefore 
instigate setbacks in the Cold War), and act as useful 
channels for getting rid of surplus agricultural produce. 
The majority of American NGOs accepted their role, 
and were important supporters of American policy in, 
for example, the Korean war and the Vietnam war.42 

The U.S. government regarded aid as a political ques
tion and as a weapon in the Cold War, and in its efforts 
to dismantle the colonial system of the old European 
powers. They initiated the Organisation for Economic 
Development and Cooperation (OECD, founded 1960) 
and the Development Assistance Committee (DAC) in 
1961. They urged other Western states to become more 
involved in aid. To increase public support for more aid 
and more specifically, to the Development Decade de
clared by the UN General Assembly in 1961, voluntary 
organisations were regarded as important. Several gov-
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crnments started to support NGOs, and in 1963 a resolu
tion was put forth in the UN by Britain and four other 
North Atlantic nations that underlined that NGOs 
should be mobilized in aid. After having established 
"Norsk Utviklingshjelp" in 1962 (NORAD's predeces
sor), the Norwegian government channelled money to 
Norwegian NGOs in the same year, thus following up 
this initiative. 

But while governments in former and existing colonial 
countries were motivated by the wish to (I) create a 
humanitarian image for themselves in ex-colonial terri
tories, (2) get a "foot in the door" economically in the 
developing world through private surrogates where no 
colonial heritage existed, and (3) stimulate a greater 
domestic interest in international questions (based on 
Smith 1990:109), Norwegian policy was formulated in 
a different context. The policy of course was regarded 
as part and parcel of a Western strategy to stop commu
nism and to promote democracy and social justice, i.e. 
to export "neutral" values, as it was said, as a disguise 
of general Western and Norwegian social democratic 
ideas. The channel was established at the height of the 
Cold War, just after the U-2 plane had been shot down 
over the Soviet Union, and the Cuban missile crisis. For 
the government and the NGOs to think in this way, 
therefore, was so natural that it need not even be under
lined (later developments have shown that this Amer
ican and Western strategy was a successful step in the 
effort to stop communism). But the Norwegian govern
ment had neither a national image to remake nor nation
al business interests to further in the majority of the 
developing countries. In this context the Ministry of 
Foreign Affairs was not very interested in what the 
NGOs were actually doing (as long as they were seen as 
strengthening public support for aid, and did not do 
anything abroad that actually damaged Norwegian and 
allied interests). By controlling funds for political and 
humanitarian interventions (First and Second Political 
Division) channelled through NGOs they had, however, 
more leverage than the Swedish Ministry of Foreign 
Affairs had. In Sweden the policy has been that all such 
support should be handled by SIDA, or the SEO bureau. 

This short historical summary shows that NGOs and 
foreign policy interests have been intermingled since 
the birth of the channel. Governments have used NGOs, 
and NGOs have used governments. Some differences 
between the Norwegian context and some other donor 
countries have been indicated. In the following sections 

the importance and relevance of these differences will 
be discussed. 

Norwegian foreign policy and NGOs 
The current policy is laid out in Report to the Stoiling 
No. 51 (1991-92). Its strategy is not very clear when it 
comes to how MFA initiatives for NGO support, based 
on Norwegian opinions and attitudes, should be mixed 
with what is underlined as the most important principle 
in Norwegian assistance; that it shall be "recipient ori
ented" and "be part o f the country's own plans and 
priorities. Report no. 51 also underlines that the crisis of 
the 1980s has weakened the administrative apparatus in 
many developing countries, and their ability to adminis
ter these developments. The donors have "in many in
stances started to operate on the side of the national 
administrative apparatus" (p.32.) Norway will gradual
ly implement the principle of "recipient responsibility" 
for planning and implementation of development pro
jects and initiatives. It argues in support of using the 
expertise and competence of the Norwegian NGOs in 
emergency situations, in disaster work and as channels 
for support of human rights issues and democratization. 
The Report does not discuss the possibilities of using 
local NGOs for such work, or whether it is possible to 
find a balance between government and NGOs in recip
ient countries for such work. 

The government also argued that it is very important to 
place more emphasis on preventive measures, both in 
relation to natural disasters and refugee situations. The 
government also called for "an optimal effective orga
nisation of international emergency assistance" and "to 
coordinate development cooperation with more long-
term rehabilitation activities" (p:33). At the same time 
one should attempt to relate emergency assistance and 
long term development aid to each other. 

Official policy documents do not reflect on the role of 
the NGOs as foreign policy actors in conflict situations, 
to what extent the NGO actors should be involved in 
complicated foreign policy issues, paid in fact by the 
state but accountable to none (which has been the case 
in some places) and whether important foreign policy 
issues should be "privatized" in a way which makes 
constitutional control less easy. This chapter will not go 
into these problems, but rather focus on some specific 
contexts of Norwegian aid and present two case studies 
showing how cooperation between the Ministry of For
eign Affairs and NGOs has functioned. 
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Until the end of the 1980s, the Norwegian government 
and MFA followed an ad hoc policy regarding the use 
of Norwegian NGOs for foreign policy purposes. Nor
wegian NGOs channelled government money to groups 
fighting apartheid, but this did not make a policy line. It 
was regarded as difficult but natural, in such obviously 
"just" cases. Since 1977 Norway gave assistance to 
refugee camps outside South Africa; and since this had 
a broad support it was not regarded as political, al
though indirectly it was a support for the ANC. Norway 
played a very low key, both in talking about this support 
at the time and in claiming honour for it afterwards. 

Although official policy has neglected it, Norwegian 
NGO have been involved in political activities. Some 
have worked in close cooperation with political orga
nisations, in some cases political organisations dis
guised as humanitarian or neutral NGOs, both in South
ern Africa, Nicaragua, Eritrea and Palestine. In quite a 
few situations they have influenced Norwegian foreign 
policy in the third world. Exerting influence of this type 
is easier in Norway than in countries where the Ministry 
of Foreign Affairs has to defend important domestic 
business interests, strategic interests etc. in these same 
countries. 

The Ministry of Foreign Affairs and NGOs 
In Norway there has for the last years been a close and 
very direct connection between a Ministry of Foreign 
Affairs and the NGOs. This is not a common trait in 
donor countries. The Ministry of Foreign Affairs, i.e. 
the department of state directly under the Foreign Min
ister, has developed a clear strategy for NGOs, which is 
pursued with great energy.43 It is very different from the 
set-up in Sweden, for example, where SIDA deals with 
both long-term development and emergency alloca
tions, and where political intervention as a rule is not 
allowed to interfere with decisions about where the 
money should go. On the surface the Norwegian model 
resembles more established superpower patterns, where 
the state uses "its" NGOs as policy instruments, though 
often in a less direct manner than is possible in Nor
way.44 The Norwegian model is different because the 
structural conditions are not the same. 

It is too early to analyse the effect and impact of this 
policy. What seems clear, however, is that the end of the 
Cold War has made more room for smaller states on the 
international arena; Norway's position is stronger in 
some areas, and NGO potentials in many of these areas 
are increased. This has already created, and will most 

likely create, a wider scope for Norwegian foreign pol
icy and NGOs in the years to come. 

The question remains: how efficient is the NGO chan
nel as an instrument for Norwegian foreign policy? To 
what extent has the MFA been able to influence and 
govern organisations' activities, and to what extent 
have organisations been willing and able to follow what 
have been put forward as policy aims? Furthermore; to 
what extent will this policy in the long run undermine a 
main premise of this policy - that the organisations are 
regarded as humanitarian, neutral do-gooders? Here we 
briefly present two cases that can be used to illuminate 
some of the problems and dilemmas inherent in this 
policy. 

A case study: The MFA and the emergency 
situation in the Horn of Africa 
As shown in a separate case study, Norwegian Church 
Aid played a very important role as the lead agency in 
the Emergency Relief Desk, operating "cross-border" 
from Sudan into rebel-held areas during a crucial period 
in the wars between Eritrea and Ethiopia and in the 
internal rebellion against the Mengistu regime in Addis 
Ababa. During the 1980s NCA received part of its fund
ing money from the Ministry for Development Cooper
ation (Emergency Division) and from the Ministry of 
Foreign Affairs (Second Political Division) for this op
eration (see Figure A 13). The government's support 
was substantial and important pails of it went to areas 
outside the control of the Ethiopian Government. In the 
period 1984 to 1989, emergency support for Ethiopia 
totalled more than NOK 391 mill; of which NOK 124 
was given by the Ministry of Foreign Affairs and NOK 
267 by DUH. In addition to this, NORAD gave about 
NOK 255 mill, in development aid. In this period more 
than half of the aid to Ethiopia went to areas outside the 
control of the Addis Ababa government, of which in 
1989 NOK 21,626,275 came from MFA and NOK 
15,600,000 from the Emergency Division. Between 
1.9.1989 and 10.5.1990, the Norwegian state gave NOK 
131.8 million for emergency activities in Eritrea and 
Ethiopia. Most of the money, NOK 107.3 million, went 
to cross-border operations and NOK 24.5 million to 
areas controlled by the government. Almost all this 
money was channelled through Norwegian NGOs, pri
marily NCA. 

This section will discuss the role of MFA, and to what 
extent it "controlled" developments or became the "cap-
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tive" of the organisations, rather than the organisations 
becoming instruments of the Ministry of Foreign Af
fairs. This will be compared with the policy on the war 
in the Sudan. Here the Sudan People's Liberation Army 
(SPLA) had taken up arms against what it called the 
illegitimate regime in Khartoum in 1983.45 Since 1986 
the Norwegian government (the funds came from the 
Emergency Division and the Political Divisions) sup
ported both NPA, working in SPLA-controlled areas, 
and NCA, working on both sides, with annual amounts 
of cash that made Sudan the second most important 
NGO arena of operations. 

A thorough presentation of this story would have shown 
that the main actors in shaping this policy were the 
organisations themselves, based on the relations that 
they had built up over time with local and regional 
actors. To the extent that anybody had a clear vision of 
the complexity of the situation they were involved in 
and what the outcome of these huge emergency oper
ations could be, the NGOs and not the MFA were call
ing the tune. The MFA did not have a clear-cut strategy 
regarding the two big issues: the question of Eritrea's 
secession from Ethiopia and the unity of the Sudan. 
Neither did they have a clear idea of the complicated 
context in which the NGOs operated, while their "hu
manitarian policy" was so broad that the NGOs could 
manoeuvre within it. The main reason why Norway 
became politically involved in these conflict areas (and 
not in other areas to the same extent) was not basic 
policy considerations or an assessment of the impor
tance of these issues, but mainly because of the fact that 
Norwegian NGOs were working there. During the 
1980s, Ethiopia and the Sudan were the two countries 
that received most funds via the NGO channel, in some 
years close to 25 per cent of the entire budget (Dalseng 
1992:41, in Tvedt 1993). 

Norway and the Eritrea question 
Due to historical accidents, Norway and Norwegian 
foreign policy have twice played a very important role 
in the history of the Horn of Africa in general and 
Eritrean/Ethiopian relations in particular. In 1952, when 
the UN decided the future of Eritrea, Norway was a 
member of the Eritrean Commission and opted for uni
fication with Ethiopia.46 30 years later the Ministry of 
Foreign Affairs followed a very different policy, but 
without prior and systematic discussions about the Nor
wegian attitude to Eritrean independence or a strategic 

discussion of a new policy line. The Norwegian govern
ment's humanitarian support for ERD, led by NCA, 
through an implementing agent, ERA at the receiving 
end, boosted the standing and political and economic 
power of the guerilla army EPLF, and of the TPLF in 
Tigray, Ethiopia.47 The support was undoubtedly an 
important factor in the Eritrean victory in their struggle 
for independence, as it was for TPLF's victory in Ethio
pia (interview with REST, Addis Ababa in February 
1994 and with ERRA, Asmara, February 1994). The 
requirements for a policy line were neglected, because 
nobody seems to have had time or knowledge enough to 
assess the importance or the implications of this support 
for crucial regional developments. 

The Norwegian Ministry of Foreign Affairs took active 
part in an operation that was regarded by the Ethiopian 
government as a violation of the country's territorial 
integrity and national sovereignty.48 There can be no 
doubt that Norway did violate what is generally regard
ed as a ruling principle in state-to-state relationships: 
territorial integrity and sovereignty. The operation 
could nonetheless continue because the Mengistu re
gime was very unpopular, both in Western opinion and 
by important Western governments at the time; Reagan 
in the U.S. and Thatcher in Britain. The cross-border 
operation was also facilitated by the fact that the Ethio
pian government had neither the strength nor the capac
ity to control the inflow of food and aid, although they 
in 1988 threatened to bomb everybody who crossed the 
border from Sudan. This particular situation made it 
possible to continue with this policy, without address
ing the principles, aims and impact of the support. 

The Norwegian government knew that the UN had to 
operate in agreement or after agreement with the gov
ernment, and was thus constrained in its relief efforts. 
Norway also supported drought victims via the Joint 
Relief Partnership, which opened a supply route within 
Ethiopia from the south to Wollo and the north. The 
Norwegian government attempted to maintain its sup
port for Ethiopia, also as a balancing act. Norway was 
well aware that the government in Addis Ababa knew 
about Norway's policy, but they did not want to make it 
"an issue". The Norwegian government was initially 
very careful in mentioning support for the "liberated 
areas", for fear that relations with the Ethiopian govern
ment might deteriorate, and among other consequences, 
make the work of other NGOs in the country more 
difficult. They did not report this support to the UN 
system before 1990. The aim was restated again and 
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again; humanitarian support to both parties in the war.49 

The Emergency Division justified its support on purely 
humanitarian grounds; the suffering was worst in Eri-
trea/Tigray etc, and therefore it was natural that they 
should get most. 

The justification and the "humanitarian 
argument". 
The Ministry of Foreign Affairs and the Emergency 
Division alternated during the whole of this period be
tween calling ERA and REST "humanitarian organisa
tions" and the "humanitarian arms of political orga
nisations". The implications of these important distinc
tions were apparently tuned down. The unclear grasp 
(or conscious representation) of the highly political as
pects of the emergency operation comes through in 
various organisations' applications: MFA received ap
plications presenting quite different pictures of the ERA 
and REST. Redd Barna wrote a report, also despatched 
to the Ministry of Foreign Affairs in January 1985. It 
described ERA in this way: "ERA's concern is primar
ily humanitarian. Although ERA in principle is autono
mous; its cooperation with the EPLF is extremely close. 
Projects are undertaken only with EPLF's implicit or 
explicit approval, EPLF personnel frequently work side 
by side with ERA people in ERA projects, and ERA 
borrows equipment from EPLF on an ad hoc basis. All 
ERA vehicles, for example, are serviced in EPLF's 
network of workshops and garages", (see Terje Tode-
scn, Mission report. Travels in the Sudan and Eritrea 17 
December 1984 - 2 January 1985 to evaluate present 
and possible future Redd Barna support for Eritrea.) 
Redd Barna got support for porridge production at a 
"Revolutionary school" inside Eritrea. SAIH, for its 
part, described REST as "a sovereign organisation in 
the areas controlled by TPLF" (SAIH, Søknad om støtte 
til innkjøp av læremidler for grunnskoler i Tigray, 
26.9.1985). It obtained support from the Ministry of 
Foreign Affairs in October 1985. The Norwegian Red 
Cross described ERA as "an autonomous private orga
nisation which cooperates closely with EPLF" (Søknad 
fra Norges Røde Kors om støtte til den Intrnasjonale 
Røde Kors komiteens hjelpeaksjon i Ertrea, UD, N&F-
enheten, 4.9.1985.) By avoiding discussions of the local 
organisations' status and role in the wars, a political 
decision on the Ethiopian/Eritrean question could also 
be avoided, or at least postponed.50 The strong pro-
Eritrean opinion in Norway made it necessary to act, but 
it did not make it necessary to consider the overall 
impacts of these acts. In discussions with the orga

nisations, political issues were seldom mentioned. The 
state's role became more and more to assess the amount 
of money which should be channelled rather than the 
political implications of support. 

However, ERD's and Norway's support affected power 
relations on the Horn of Africa. In November 1987 
ICRC appealed for support for the "roads to survival", 
which was regarded as a threat to ERA/REST, because 
it would make the cross-border operation less impor
tant. Their "monopoly" would be threatened. At the 
same time the Americans issued statements critical of 
EPLF. The EEC also issued a condemnation of the 
EPLF attack in November 1987. The Norwegian gov
ernment maintained a low humanitarian profile, while 
influencing developments on the grand scale. On May 
15 1988 the Ethiopian government had declared a state 
of emergency; it established a ten kilometre no-man's 
zone along the Sudanese border, threatening to bomb 
anyone caught entering it, a sign which clearly indicat
ed the political importance of the route. In June 1988 
the British House of Commons voiced a concern that 
had never bothered Norway very much: there was very 
little control over the food aid which was given to ERA 
and REST. In summer 1988 Norwegian Peoples' Aid 
(NPA) applied for support for a transport component in 
cross-border relief operations. They asked for NOK 
15,600,000 for ERA and REST. The support should be 
given as a general allocation, and not be earmarked for 
any particular part of their programme. ERA prepared 
an analysis which stated that they needed 300 trucks in 
1990 (NPA to Ministry of Foreign Affairs, 26.1.1990). 
NPA wrote that the scepticism of the Ministry of For
eign Affairs in allocating money for this component 
(which could be used for military purposes) created a 
sense of distrust in ERA and REST. In August the 
programme was supported although these reservations 
were made, and NPA, as an important member of a 
transport consortium, also contributed to the creation of 
a considerable transport fleet which, of course, was not 
only used for transport of food. After all, the Eritreans 
were fighting a war that had lasted for almost 30 years, 
and which had caused tens of thousands of deaths, 
against an army that was the second biggest and perhaps 
the most brutal in Africa. ERA and REST were, of 
course, more interested in winning the war than com
plying with some Norwegians' insistence that food and 
trucks should only be used for humanitarian purposes. 
In November 1988 the Washington Post announced that 
the American government would launch a major cross-
border support effort for Eritrea and Tigray, and in 1990 
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ERD had a budget of over NOK 1 billion. That turned 
the balance, the whole situation changed and MFA as
sessed their support as a success, without having to 
reflect on the principal aspects of this new policy line. 

This short summary of the dramatic change in policy 
that had taken place since 1952, and the role of the ERD 
operation both in creating new power relations in the 
Horn of Africa and drawing a political map that the 
MFA had never thought in terms of, may indicate the 
importance of emergency operations and how the use of 
an NGO channel may affect policies and create room 
for manoeuvring. This case demonstrates some of the 
problems a smaller state like Norway may have in the 
follow-up of this kind of policy, whether the constraints 
are competence or traditions. Norway was on the "win
ning side"; ERA and EPLF came to power in Eritrea, 
and REST and TPLF came to power in Addis Ababa. 
The map had been changed with Norwegian support, 
but not as a result of deliberate, long-term policies and 
without being followed up with either business invest
ment or aid. The example can demonstrate the weight of 
the humanitarian agenda in Norway, and that this kind 
of emergency initiative, motivated by humanitarian 
concerns, is difficult to convert into political or eco
nomic gains. In 1992 MFA supported Eritrea with NOK 
58,589,119. Support for democracy was primarily mon
ey to the Norwegian firm, W. Giertscn for printing 
machines and support for the referendum. They also 
supported NCA in their effort to build up an independ
ent newspaper in Asmara with NOK 1 million and sup
port for the Institute for Human Rights (election observ
ers). In 1991 it was decided to allocate NOK 3.7 mill. 
for democracy initiatives in Ethiopia. NOK 3.4 million 
was given to the Norwegian Trade Council to purchase 
"goods and services" for the new national assembly in 
Ethiopia. The countries get far less aid than before, and 
in 1994, MFA and NORAD were still discussing funda
mental aspects of how Norwegian development assist
ance should be organized in Ethiopia and Eritrea. 

The arguments set forth by the Norwegian representa
tive in the UN Commission of 1952 may have been 
right or wrong. That is not the case here. What is in-
teresting is that MFA and the Emergency Division im
plemented a policy that would have direct opposite con
sequences without apparently contemplating the impli
cations of that policy. The issue had become a domestic 
policy issue, and the humanitarian mandate was regard
ed accordingly, and dealt with by ERD with its "neu
tral" implementing agencies. The radical shift in actual 

policy in a geopolitical area that has been regarded for 
centuries as strategically very important, was not dis
covered. The NGOs had not so much been contracted 
by the MFA, as the NGOs had contracted the MFA. 
NCA was an efficient lead agency of ERD. The orga
nisation was also very efficient in mobilising the Nor
wegian government to support ERD, which gave ERD 
credibility. MFA for its part, had a channel through 
which it could do something to alleviate the conse
quences of drought and the war - but on the other side it 
had suddenly got a political instrument in its hands that 
it did not have any clear idea of how to use it. 

A case study: The Sudan 
The Norwegian Ministry of Foreign Affairs faced relat
ed but different problems in Southern Sudan and the 
handling of the "humanitarian mandate" in that civil 
war. The international situation was also somewhat dif
ferent. In Southern Sudan the UN General Secretary, de 
Cuellar, had personally forbidden UNHCR and World 
Food Program (WFP) to cooperate with SPLA in 1986. 
To support SRRA, the humanitarian arm of the SPLA, 
was therefore politically much more risky, also because 
Eritrea had a different international status (there were 
disagreements as to whether they had the right to secede 
or not). The history of Norwegian NGO involvement 
also took on a different character; it was more high-
profile and politicized. 

At about the time that the UN was forbidding cooper
ation with SPLA/SRRA, Egil Hagen, on assignment for 
Norwegian Peoples' Aid (NPA), left Nairobi with two 
lorries with 50 tonnes of grain for Southern Sudan and 
SPLA-controlled areas. He brought along a journalist 
from the Norwegian Broadcasting Corporation. The 
grain came from the EEC, but since WFP was not able 
to do anything with it, NPA and Hagen had taken on the 
job. NPA planned to apply for transport support from 
the Norwegian Ministry of Foreign Affairs, which at 
this time was not involved. 

On the one hand, the Norwegian government was posi
tive to the idea of providing humanitarian relief, also for 
people in SPLA-controlled areas. On the other hand it 
recognized the difficult diplomacy involved. In line 
with other countries, Norway wanted to be careful. One 
factor which impacted discussions was NCA's role in 
South Sudan and the huge project there (see the case 
study on NCA in Southern Sudan), and how to not 
destroy their long-term commitments in the area. A 
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main problem, seen from the MFA's point of view, was 
that Hagen's initiative and the media coverage would 
most likely increase pressure on them to act. It was 
important to avoid a situation in which the Ministry 
would be forced to argue openly about what were con
ceived as touchy issues from a diplomatic point of view. 
By swiftly accepting the application, combined with a 
wish that NPA should be very low-key regarding publi
cation of the MFA's support, the problem could be 
solved. NCA was very critical of Hagen's activities and 
of the support NPA got from the MFA, partly because it 
was seen as jeopardizing the working prospects of all 
NGOs in the area, but also because Hagen was regarded 
as too liberal in monitoring of aid distributions in the 
field. NPA's application had stated that Hagen would be 
personally responsible for transport and distribution. It 
turned out that Hagen had left the grain in Narus and 
proceeded to Mogot together with the NRK journalist, 
who later made the whole story public the Norwegian 
daily, in Verdens Gang. When Hagen was back in Nai
robi, the EEC withdrew their agreement with Hagen, 
due to the publicity. 1535 tonnes of grain would not be 
given free of charge to Hagen. The MFA had already 
given an oral commitment to support him. What to do 
now? The conditions had changed with the EEC's with
drawal of support. 

The situation in the Southern Sudan went from bad to 
worse. Now NCA had also decided to start work on 
both sides, being aware that this might make them an 
organisation "non-grata" in Sudan. They wanted sup
port from the Norwegian government in this. NCA fol
lowed a different policy from their ERD operation and 
from that of NPA. It was important that the government 
in Khartoum should at least tacitly agree, and they put 
more emphasis on donor control of food distribution 
than they did in Eritrea/Tigray. The Ministry of Foreign 
Affairs also funded NCA activities, and therefore ended 
up supporting different Norwegian NGOs with different 
agendas and different attitudes to the government, the 
rebel movement and the relationship between devel
opment aid and emergency aid. 

NPA had fewer constraints on its activities than the 
NCA and Red Cross (Red Cross worked in the Red Sea 
hills, Eastern Sudan and had also initiated a project with 
International Red Cross for bringing a boat down the 
Nile to transport food to the Upper Nile province). NPA 
had "nothing to lose"; they were working only in 

SPLA-controlled areas and could therefore simply go 
into SPLA areas with maximum publicity, because the 
organisation had no other commitments in the country 
(unlike NCA and Norwegian Red Cross). NPA and 
Hagen also openly informed SPLA that NPA's cooper
ation depended on support from the Norwegian govern
ment. When this "diplomacy" became known to the 
Ministry of Foreign Affairs, they initially refused to 
give any further support, while agreeing to pay some of 
the expenses that had already been incurred. 

The standing of the NPA operations in the donor com
munity gradually improved. In 1987, NPA planned to 
develop as a liaison organisation for other NGOs in the 
area. The Zurich group, a church-based organisation, 
financed parts of the feasibility study undertaken by 
NPA in SPLA areas. They consisted of more or less the 
same partners as supported ERD. This group wanted to 
use NPA, and NCA was thus, in spite of their public 
disagreements, a door-opener for NPA. In September 
1987 the MFA proposed that the government should 
support NPA's emergency work in Southern Sudan 
with NOK 3.9 million. They knew that this was a sensi
tive matter, partly because some organisations had re
cently been expelled (ACROSS; Lutheran World Fed
eration and World Vision). The Foreign Minister finally 
decided that the issue should not be taken by the gov
ernment, and the Minister gave NPA NOK 2 million. 

The MFA knew of course that the Sudan government 
regarded support for SRRA as support for the guerilla 
army. If something were to happen, the Norwegian gov
ernment had no means of supporting personnel in these 
organisations. The principal question involved was dis
cussed, but the established relationship with NPA and 
the fact that the media already knew about its involve
ment restricted its freedom of action. 

In the meantime NPA emerged more and more as a 
"broker" for aid to SPLA-controlled areas. At the same 
time NPA had become "dependent" on SRRA, because 
their cooperation was a precondition for continued work 
there. In the agreement between SRRA and NPA, NPA 
was for example given the right to "appoint a repre
sentative in Nairobi", but "with the prior approval of 
SRRA" (Agreement between Norwegian People's Aid 
and Sudan Relief and Rehabilitation Association). The 
aid also affected the development of the war itself. The 
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food distribution centres became important military 
centres. SPLA moved southwards, also because of the 
food aid from NPA. 

In 1988 signals from Washington became clearer. The 
attitude towards Khartoum hardened. They discovered 
NPA and their activities, and argued that "the NGO 
commitments remain modest, and can themselves be 
significantly expanded, reinforced or complemented 
through U.S.support". By unorthodox means, the NPA 
had become a channel used by many donors to reach 
victims of war and drought in rebel-controlled areas. By 
pursuing (sometimes hesitantly and other times active
ly) what was regarded, described and conceived of as 
purely humanitarian assistance, the MFA had establish
ed a channel of great political importance. And again, 
by chance, as in the ERD-operation the U.S. Govern
ment came to their rescue, in the sense that the rules of 
the game had changed in such a way as to make it 
possible to avoid awkward decisions on the relationship 
between humanitarian aid and political interference. 

Of course, from these cases, although they represent 25 
per cent of all Norwegian NGO support at the very 
height of the NGO decade, it is impossible to draw any 
general conclusions about the usefulness of NGOs as an 
instrument of Norwegian foreign policy. From certain 
points of view, the emergency assistance was a success. 
From others it was not. What the examples basically 
show is that emergency aid in such conflict situations 
requires in-depth knowledge of local political situa
tions, history and lines of conflict; knowledge that none 
of the Norwegian actors possessed to a sufficient extent. 
If this knowledge is not available, the chances of be
coming tools in the hands of the warring fractions will 
be great. It may also highlight problems between hu
manitarian aid and politics which are more complex 
than conventional rhetoric implies. Finally, it can in
dicate the need for more empirical studies of such sit
uations in Norway, since it is a new experience in a 
Norwegian historical context, and a type of activity that 
diplomats and aid agents have not been trained to ana
lyse. 

However, this case can serve to show that the orga
nisations' choice of policies tend, in important respects, 
to reflect their "interests" in the actual area.51 These 
organisations cannot be compared to a foreign service, 

in which people are stationed at one place for several 
years - often walking among like-minded "cynical" 
diplomats - as a step in a career within the system. NGO 
actors tend to become more involved, politically and 
emotionally, and to be coloured by their position. Some 
organisations have their organisational identity based 
on such "places", and for them a very important concern 
will be how to secure this identity in the longer run. To 
rely on such organisations for policy advice or policy 
implementation in difficult but potentially very influen
tial policy situations implies both constraints and oppor
tunities. The NGO actors may be knowledgeable and 
well-intentioned, but the organisational context affects 
policies to an extent that should not be disregarded in a 
study of their role. MFA has its own limitations. The 
most important in this regard is that it had insufficient 
competence and capacity to follow events properly, and 
relied to a large extent on information from the leaders 
of NPA's and NCA's operations there. Their main in
formants were often their instruments, but instruments 
with their own interests, sufficiently important to influ
ence fundamental policy lines. 

During the past few years MFA has contracted NGOs 
for projects of a more high-profile, political character in 
many countries. To be a small and credible nation cre
ates opportunities, but also limitations - especially 
when it comes to competence, capacity and power. The 
NGOs are in many senses already overstretched, and in 
some cases have been hesitant to take on more work. 
When they were asked in July 1994 by MFA and NO
RAD to channel an extra NOK 15 million to Guatemala 
during the 1994 budget year, with the aim of supporting 
the peace process there, they at first reacted rather nega
tively. The argument was that it would be difficult to 
find suitable projects at such a short notice, and that it 
might endanger their relationships with their partners 
there. After some discussion they accepted, but the in
cident may show the limited absorption capacity of the 
channel. And to what extent can MFA follow up all 
their initiatives? In former Yugoslavia, for example, 
four of the five big humanitarian organisations received 
in support about NOK 170 million in 1992, while 24 
other organisations were given about NOK 3.3 million 
(see table A.16) in 1993. 

It is safe to conclude that the gap between willingness to 
act and competence to initiate and follow up projects 
has not been bridged. 
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Development aid and emergency 
assistance 

Main findings: In Norway relief and development are in
creasingly handled as separate activities. People in the For
eign Ministry argue that the "old idea" of bringing the two 
together is almost futile. NORAD, for its pail, has explicitly 
written into its strategy and its new guidelines for NGO 
support that emergencies are none of its businesses. By 
separating development and complex emergencies in this 
way, relief has basically been regarded .and administrative
ly treated as a series of temporary and isolated initiatives. 
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This happens at the same time as short-term relief oper
ations or human rights initiatives have come to play an 
increasingly important role in Norway's relations with the 
developing countries. It is about to become the NGO chan
nel's principal means of relating to the developing coun
tries. 
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Tliis contradicts what most observers agree on: 
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"If conceptualized, planned and implemented in isola
tion (relief) will replace development and breed lo term 
dependencies, undermin eindigeno us coping strategies 
and increase vulnerabilities (UNDP 1994, January 12. 
"Position paper in the Working Group on Operational 
Aspects of Relief to Development Continuum" New 
York,UNDP:l) 

. • 

The managing of emergency assistance and humanitar
ian assistance in Norway has its roots in a decision 
made in the mid-60s, which separated administratively 
the responsibility for development aid and emergency 
assistance (see Tvedt 1992 for a description of its back
ground). The system was established at a time at which 
developmentalism, resting on ideas of the universality 
of linear forms of progress, dominated. Progress was 
regarded as normal and the long-term direction of social 
change would progressively lead to general improve
ments for all. This modernist paradigm, in development 
aid often caricatured and simplified, has dominated 
both international and Norwegian aid. The adminis
trative system was established just after the UN had 
declared its first development decade in 1961, and "ev
erybody" thought that emergencies and disasters would 
be exceptional and temporary setbacks. 

The global situation in the 1980s, and perhaps even 
more in the 1990s, has negated this optimism. In many 
parts of the world the situation is dominated by system

ic crisis, recurring emergencies, political fragmentation, 
and upsurges in local and internally generated wars. 
Such a development was not a part of the original per
spective of the official use of NGOs, or of the NGOs 
themselves. The number of international economic mi
grants has reached an estimated sixty million. The num
ber of wars is increasing (to define what is a war and 
what is not a war is difficult; see a discussion on defini
tions in Tvedt 1993), but estimates range from 60 to 90. 
In 1993 there were 26 UN-designated complex emer
gencies affecting 59 million people. There are now 
around 20 million refugees, with a similar number of 
internally displaced people. At the same time the gap 
between the richest and the poorest countries has wid
ened, while a number of developing countries have 
become developed countries and leading forces in the 
world economy. 

The question is whether this process has been and is 
conceptualized in a fruitful way and whether present 
administrative set-ups are able to achieve what the 
Storting has declared as an aim: optimal efficient use of 
funds and coordination of development and relief ef
forts? How efficient and well-functioning is a system in 
which the MFA has given the Norwegian Refugee 
Council funds for short-term refugee support, but has to 
reject applications (due to its own regulations) for as
sistance which may improve the situation for the refu
gees in the long run? This NGO then has approached 
NORAD for such funds, but NORAD, in line with its 
regulations, has priorities which make such support dif
ficult to grant. Other organisations, such as NPA, claim 
that the support from the Emergency Unit/MFA consti
tutes a considerable part of their development aid bud
get. The implementation of this support, however, is not 
followed up/controlled by the state as NORAD-sup-
ported projects are, because that is beyond the capacity 
and competence of MFA/the Emergency Unit. Appar
ently this is an administrative problem, but it reflects 
fundamental conceptual issues. 

There is a large literature on the problem of combining 
emergency aid with long-term development aid. The 
prevailing view has underlined the need for bridging the 
gap and for making emergency aid serve long-term 
development efforts. All reports to the Storting on aid 
have emphasised this need; also the Report No. 51 
(1991-92). By administratively separating not only hu
man rights support, but also emergency aid from NO
RADs development oriented policy, the Norwegian sys
tem has widened the gap between the two. By moving 
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the Emergency Division to the Ministry of Foreign Af
fairs this separation is widened yet further. The coor
dination of NORAD and Ministry of Foreign Affairs/ 
Emergency Division has not improved; rather the con
trary. This is a policy which counters the declared pol
icies of most governments in developing countries. For 
example, the Ethiopian government, in spite of, or per
haps in light of, the recurrent emergency situations in 
the country, has appealed to the donor community and 
to the NGOs that emphasis should be placed on long-
term development. Most Norwegian NGOs also have 
the declared aim of being development rather than 
emergency organisations. 

There has been a growing understanding of the complex 
causes that create disasters, even natural disasters (the 
implementation of the NORAD-supportcd SSE-pro-
gram to the Sahel countries is evidence of this). What in 
the literature have been called complex emergencies are 
of course not always man-made, but how societies and 
people cope with them is a political process. The in
ternational (and Norwegian) aid system has not in gen
eral distinguished clear-cut natural disasters from com
plex emergencies. Moreover, emergency work has 
tended to follow the same approach, whether it takes 
place in societies with strong or weak states, in Bangla
desh or in India, in Zimbabwe or Ethiopia (the Norwe
gian organisations worked more or less in the same way 
in Zimbabwe in 1990, as they did on the Horn of Africa, 
although the social fabric, the state's position, etc. were 
very different). The logic of general relief activity has 
been influenced by the logic of the natural disaster 
model, a model that naturally pays little attention to 
historical and political factors. 

The issue of humanitarian aid is further complicated by 
a process in which humanitarian assistance has, more 
and more often, been intermingled with military power. 
In Somalia the NGOs had to bribe the war lords, and 
thus feed their war machinery, in order to enable food 
deliveries to be made (see Brons, Elisa, Tegegn and 
Salih, 1993). After the UN/American intervention food 
was distributed under the protection of troops. The limi
tations of "neutral" humanitarian aid are obvious. On 
the other hand, Norway does not possess the power to 
protect individual NGOs or individual NGO actors in 
such conflict situations. Therefore, Norwegian NGO 
actors will have a greater need to be regarded as "neu
tral do-gooders" than many other actors. Conceptual

izations and strategies for emergency aid have not ad
dressed this dilemma, which is accentuated by recent 
developments. 

Narrow perceptions of national interest, or calculations 
based on media success or exposure, and domestic po
litical advantage have gradually become more impor
tant, for both governments and NGOs. Developmental-
ism and the conceptualisation of emergency initiatives 
as short-term gains are two sides of the same coin, and 
offer ideological justification for a policy aiming at 
maximum media coverage. These coinciding tenden
cies will make it more difficult to overcome the short-
term thinking of past emergency work. 

The "Norwegian model" - potentials and 
constraints 
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The MFA's policy has also had other important compo
nents. The big Norwegian NGOs have been marketed 
vis-å-vis UN organisations, a policy based on the argu-
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ment that these NGOs are among the 20 biggest in the 
world, that they are experienced and that it is reasonable 
that Norwegian NGOs to a larger extent than has been 
the case, should implement UN projects that are partly 
financed by Norwegian money. The Norwegian NGOs 
have also been asked to profile Norway more than be
fore, in line with what is internationally described as a 
general trend where, by donors try to make themselves 
more visible. The MFA initiative in former Yugoslavia 
put pressure on some of the big humanitarian orga
nisations to cooperate and to make resource utilisation 
more efficient, but also to enable the establishment of 
what in a more high-profile way than earlier was called 
"Norwegian Aid". This is being propagated as a model 
for further Norwegian efforts. The MFA has also asked 
the Norwegian NGOs to use more Norwegian goods 
than they have used to do (Norwegian NGOs have tradi
tionally not thought along these lines at all), they should 
mark their tents with Norwegian flags etc. In large parts 
of the Horn of .Africa today there are rubber halls pro
duced in Bergen, marked with Norwegian flags and 
spread to a large extent by Norwegian NGOs (also as 
contractors for the firm producing it), making Norwe
gian support more visible than before. 

The MFA has achieved some of its declared aims by the 
use of the channel. But what dilemmas are inherent in 
this model, and to what extent is the political and ad
ministrative set-up adapted to meeting emerging in
ternational developments? 

1. The contracting of Norwegian NGOs has implied the 
use of foreign policy actors outside the bureaucracy. 
This has given MFA flexibility, but raised the issue of 
accountability. NGOs have long involved themselves in 
conflict resolution. Norwegian missionaries played ve
ry important roles in such situations on Madagascar, 
decades before the development era. To take a more 
recent and comparable example: Norwegians were ac
tive in the negotiations for peace in the Sudan in 1972 
(the Addis Ababa talks). But they were not talking on 
behalf of the state or paid by the state, but on behalf of 
the NGO and paid by the same organisation. The actors 
were accountable to their own organisation, and the 
Norwegian government did not have to be involved.T-
wenty years later NGO actors were involved in similar 
activities in the same area, but now partly commis
sioned by MFA. They involve themselves in political 
talks at high levels, they try to facilitate negotiations by 
buying clothes and air tickets for peace negotiators, etc. 
The question of control and accountability has therefore 

acquired a different character, and the role of the NGOs 
(at least for the NGOs themselves) is not clear. To 
whom was Egil Hagen in Norwegian Peoples' Aid re
sponsible and accountable when he supplied the SRRA/ 
SPLA with food during war and drought? And who is 
responsible for policies and actions that violate Norwe
gian official policy but that take place with Norwegian 
state support? To whom were the NCA actors, who 
were very active in the Horn during the war and after 
the Meles had taken power, accountable? 

2. The history of the NGO channel in Norway is min
gled with the national policy of separating adminis
trative responsibility for development aid and emergen
cy aid. When Norsk Utviklingshjelp was established in 
1962, it was explicitly stated that it should not work on 
emergencies but only on development. This emphasis 
was in line with political priorities, the profile of the 
first UN Development Decade launched in 1961, the 
dominant developmentalist thinking and the belief that 
emergencies would play an increasingly marginal role. 
This perception of the channel as primarily involved in 
development aid has continued, although its real profile 
has radically changed (see Tvedt 1992 for a discussion 
of how the relationship has been conceived of in Re
ports to the Storting). And as shown in this report, 
emergency aid and humanitarian assistance are becom
ing more and more important every year. By moving the 
Emergency Division to MFA's Political Division this 
gap is widened. The question is, to what extent is an 
administrative system that originally was established to 
take care of development aid in the most efficient man
ner, appropriate in a situation in which emergency and 
humanitarian assistance are the actual priority areas (al
though Reports to the Storting and the NGOs argue the 
opposite)? 

The relationship between development and emergen
cies or between NORAD and the MFA is also a ques
tion of language. The dominant and traditional NGO 
language has centred on concepts such as "participa
tion", "help for self-help, "institution building", "long-
term development", "partnership" etc. This is the lan
guage and the perspective of aid as it is described in 
most "like-minded" donor bureaucracies and in the 
NGO channel as it has developed as an international 
social system. The language, and thus the perspective of 
the MFA, has a different emphasis. What is focused on 
is expediency, the need to be on the spot when a crisis 
hits, to deliver, to "show the Norwegian flag", to bring 
Norwegian goods, etc. These contradicting signals from 



112 The Norwegian Stat's policy on NGOs 

the state create "identity dilemmas" in the organisa
tions, as well as coordination problems between NO
RAD and the MFA. If the aim is a comprehensive 
policy and a comprehensive profile internationally, this 
is a problem, especially so when these 'differences are 
not understood or addressed in the ministries.52 

A question which has fundamentally affected the Nor
wegian NGO channel historically is the demand for 
"neutrality". Three factors are of importance: a) aid has 
traditionally been regarded as a "non-political" affair in 
No-rway. A precondition for receiving support has been 
that the state (NORAD) was guaranteed that the activ
ities of the NGOs were politically, religiously and ide
ologically neutral; b) NORAD, and later the Ministry of 
Development Cooperation (from 1984), developed an 
aid culture during the 1970s and 1980s which was 
anathema to ideas of using aid as a political weapon 
linked to Norwegian interests; c) the organisations have 
portrayed themselves nationally and internationally as 
humanitarian, non-political organisations. This docs not 
mean that aid was not political, nor that decisions in 
NORAD were not taken that were openly political, nor 
that organisations have not supported special groups, 
special religions and special policies. The important 
thing in this connection is that the ideal has been to 
disregard such "realist" considerations, and that the 
rules of the NGO discourse have forced all actors to at 
least rhetorically embrace neutrality. This has caused a 
certain blindness to political analysis, and to reflection 
on and understanding of the political role any orga
nisation takes on, especially in conflict situations. Both 
practice and rhetoric have helped to create an image 
both nationally and internationally of Norwegian NGOs 
as do-gooders", acting more or less on their own behalf, 
and not representing the interests or even necessarily 
the view of the Norwegian government. The organisa
tions therefore have a dual profile; on the one hand they 
are neutral development organisations (in line with NO
RAD regulations), on the other hand they are contracted 
by the MFA to carry out roles as political actors in 
political conflict situations. 

3. The line between active contracting of NGOs for 
foreign policy gains and imperialism, at least as per
ceived by the receiving countries, is thin. This is, of 
course, not an imperialism based on narrow economic 
and political self-interest, but rather based on economic 
affluence and hegemony of culture and language. From 
a Norwegian point of view, the difference between what 
is regarded as Norwegian altruism and what is seen as 

colonial exploitation looks more fundamental than it 
does for many at the receiving end. This criticism of aid 
as a form of new colonialism has not been a reaction 
restricted to Muslim fundamentalists alone (see case 
study on Bangladesh). It has also come from many 
leftist groups and quite often from representatives of 
organisations working together with Norwegian NGOs 
and receiving funds from Norway. In many areas in 
which Norwegian NGOs have made their presence felt, 
it has been quite common for people to talk about Nor
wegian imperialism, although it may be seen as altru
istically motivated. These perceptions may be rejected 
as groundless in Norway. Nonetheless, they form part 
of the context in which NGO aid is operating. As long 
as the perception of Norway as a small, more or less 
"neutral" country far to the North remains, this is a 
minor problem (if it is an aim to maintain the trust and 
credibility which Norway has enjoyed) than it would be 
if, and when, Norwegian state interests were more 
closely associated with major power interests. 

There is no clear evidence to support the idea that Nor
wegian foreign policy interests are best served in the 
long run by Norwegian NGOs working as "independ
ent" do-gooders all over the world. On the other hand, 
there is neither enough experience to support arguments 
about the usefulness of using the NGOs as high-profile 
contractors for the state's foreign policy initiatives. 
Norwegian NGOs have been working to establish long--
term equal partnerships. In quite a few cases, in order to 
increase their local standing, they have downplayed 
their support from the state. There are many examples 
that show that the information material they spread in 
developing countries (and also in Norway) tends to 
deemphasise their dependence on the state. This has 
been rational identity management - a signal under
lining that they are independent of other interests. To 
the extent that they operate more and more as direct 
contractors of the Norwegian government, also in, and 
perhaps especially in, political conflict situations, the 
image of the past may cause a credibility problem. This 
dilemma between dependence and independence is in
soluble and the most efficient policy will therefore be 
one that manages this dilemma most productively. It is 
an historical irony, though, that some of the organisa
tions that cause the biggest problems for the MFA and 
NORAD at certain stages (solidarity organisations for 
the Palestinians and the ANC, etc., which were also 
critical towards the Norwegian government's policy in 
these areas) turned out to be valuable assets at a later 
stage when mutual trust and networks became impor-
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tant. This might indicate the role that long-term devel
opment work might play in supporting foreign policy 
initiatives at later stages. 

4. As the MFA makes the big Norwegian NGOs bigger 
and thus more successful, by propagating the Norwe
gian model and the achievements of the "big five" orga
nisations vis-å-vis multilateral institutions and other do
nors, its control over what these NGOs do will be un
dermined in the long run. The organisations will be
come accountable to different donors and different 
governments, and will not necessarily feel most alle
giance to the "smaller state". Between 7-9per cent of 
NPA's budget for 1993 is financed by NORAD and 
about 30-40 per cent by the MFA, while USAID chan
nels more than double the amount that comes from 
NORAD, and various UN organisations and a European 
network finance the rest. This change in funding profile 
has taking place in the past few years. Similar changes 
are taking place in the Norwegian Council for Refugees 
and to a lesser extent in Norwegian Church Aid. This is 
a new departure, and it may signal a development where 
by what have been Noi^vegian voluntary organisations 
are gradually becoming international NGOs, operating 
in a global aid market and with less accountability to the 
NoiAvegian state. 

5. The present division of labour between NORAD and 
MFA regarding NGO support also has another side to it. 
The MFA has paid little attention to the foreign policy 

implications of NORAD's support for local NGOs. The 
MFA itself and its First and Second Political Division 
deal primarily with Noi^vegian NGOs. Only 3.5 per 
cent went to international, regional or local organisa
tions in 1993. The political aspect of NORAD's direct 
support has been accentuated by the integration of NO
RAD Offices into Norwegian Embassies. This has not 
been paid much attention so far, partly due to MFA's 
traditional "lack of interest" in ordinary development 
questions and its focus on emergency/human rights is
sues. 

6. How has the gap between the MFA's stated ambi
tions of becoming a "superpower" in furthering democ
racy and human rights internationally, and the capacity 
and competence of the MFA staff, affected the NGO 
channel? Divisions with a handful of people have to 
spend, if the money allocated is to be used within the 
budget year, about NOK 3 million a day on average. 
The formal requirements on NGO reporting have be
come stricter since 1992, but irrespective of what for
mal arrangements are made, the actual control, both 
politically, administratively and financially has not 
been and cannot be very good. Basically, it rests on trust 
and a fundamental policy consensus. There are of 
course a number of less successful projects, but since 
they are understandably not publicized and journalists 
do not know about them, the importance and relevance 
of these gaps and dilemmas seldom surface. 
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Norwegian NGOs in search of a strategy1 
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Main findings: TTie organisations have propagated a land of 
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The history of Norwegian NGOs shows that many of them 
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Operation.al northern NGOs have been facing increasing 
criticism from the developing countries and also from within 
theNGO channel itseltlliere is no reason tob^mtiiattliis 
is a fad. The political andf ideological devdo^en^t in d e v ^ 
ping countries and between the "North" and the "South", 
and the emergence of Southern NGOs which want access to 
the same .resources .as the Northern NGOs, 
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all face the question of "eqiutyV*^ "ne^ali-
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left unaddressed. 
I 
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The chapter starts with a short analysis of the NGOs' 
enlarged role as informants about the developing world 
in Norway. A short description of some main strategic 
aims of the different categories of Norwegian NGOs 
follows (the classification used is according to aspects 
considered important in a Norwegian context). The stra
tegic questions for two types of organisation, the hu
manitarian and the mission organisations, will be dis
cussed in more detail. .An emphasis on these organisa
tions is considered useful, since these organisations 
make up a large proportion of the Norwegian devel
opment NGOs, and because they face the most difficult 
and fundamental dilemmas. Furthermore, some experi
ences of two humanitarian NGOs, Redd Barna and Nor
wegian Peoples' Aid in Zimbabwe, will be presented, in 
order to discuss more concretely some of the issues of 

relevance to this type of operational NGOs, here based 
on changed framework conditions in Zimbabwe. Final
ly, there is a section on how NGOs as a group have 
tackled and may tackle the questions of "equal part
nership", "advocacy" and cultural brokers. 

In the old Norwegian saga of Torstein Vikingson there 
is a story about a drinking horn that gave joy, happiness 
and good health when one sipped from it, but sorrow, 
unhappiness and bad health when it was emptied. Per
haps the NGO channel can be equated with this horn: 
propagandists have exaggerated its potential role and 
"comparative advantage". To expect too much of it may 
destroy it. NGO expansionism, like proposing that 
NGOs should take over the project work of UN bodies 
while the UN should restrict itself to giving advice, as 
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was proposed by a leading NGO spokesman (see Tvedt 
1992:2), is to disregard what many have seen as a grow
ing problem; coordination of a multitude of NGO ap
proaches, overstretched NGOs and NGOs losing the 
"NGO mission". 

A starting point might thus be a discussion of the rela
tion between "universalism" and "realism", related to 
but different from the problems of universalism and 
particularism discussed in Tvedt 1992 (see Tvedt 1992; 
96-99 and pp. 143-145 in this report). On the one hand 
the organisations have propagated a kind of universal 
altruism, "we are always reaching the poorest", and "we 
help where the need is most severe", etc. On the other 
hand the channel is a marginal actor and the orga
nisations are often very small and uninfluential. Many 
outside the NGO community reject the realism of this 
universalism in the present-day world. NGOs arc cre
ating inflated images of and spreading propaganda 
about the "universalism" of their help as part of their 
market strategy. This strategy relies on an uncertain 
factor: the public's lack of knowledge. NGO aid has 
never been universal. NGOs always select who should 
be given support and who will not get support (and in 
extreme cases: who should live while others must die). 
Proclamations like those of the General Secretary of 
Norwegian Red Cross; that people could be guaranteed 
that the Red Cross always reach the most needy, are 
examples of the extent to which profiling threatens the 
virtues of NGOs: their transparency and truthfulness.: It 
might satisfy the organisation's financial manager in the 
short run, but undermine the standing of the whole 
channel in the long run. NGOs cannot maintain their 
expressed ideal of universal solidarity without accept
ing the gap between rhetoric and capacity and the limits 
of their responsibility and influence. 

an attitude which will write off ethical and practical 
responsibility for far-away peoples. 

The universal ethic propagated by some NGOs has 
failed to perceive the above distinctions. In principle it 
requires unlimited aid, over all and at all times. The 
NGOs cannot base their "partnership" and "advocacy" 
on the idea that the same rights and the same happiness 
can be realised for all; now or in the future. The orga
nisations are struggling with how to address the gap 
between "demand" and the limited effect and impact the 
channel can have and certainly has had in the past. 
Some have argued that political or popular expectations 
that are not matched by actual achievements over time 
will boomerang; repeated disappointments may develop 

On the one hand, most NGOs and especially Norwegian 
NGOs play a marginal role in changing societies or in 
furthering development. On the other hand, the NGO 
channel has great "moral capital" and potential which 
other types of aid organisations do not have. Norwegian 
NGOs have tried to demonstrate and practice ethical 
ideals in cooperation with "the other", by becoming 
"spokesmen" of "the South", of other cultures, and of 
oppressed minorities, etc. NGO talk embodies unful
filled promises and dogmatic approaches, but it also 
signifies value orientations which they are almost alone 
in pursuing and propagating. 

NGOs and information 
- . • • • • . . . • : . 
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Main findings: The NGOs play an important role in the 
representation of .Africa, .Asia and Latin America. They 
help to maintain media interest in the problem of global 

• . . : ' • • • 

poverty (for example: the annual NRK TV campaign has a 
veiy high viewing rate, more than 30 per cent, and flie 
NGOs publish a number of magazines, journals, etc, (see 
Tvedt 1992), although they apparently do not reach veiy 
many outside their membership ranks with tliis written 

, • . • • • * : • • • : 

information (Eurobarometer 1991). Most of their infbrma- ̂  
tion is project-focused or focuses on the aid relation, repro
ducing stereotypes. Market competition for funds and tlie 
growing importance of emergency aid for some ofthe most 
influential organisations have reinforced this tendency, al
though there are exceptions. In spite of the many NGOs 
working in aid, the consensus on Norwegian foreign polky 
and on Norwegian opinion about third-world matters re
mains strong. 

• • • . . - • • 

One reason given by the Storting and governments for 
supporting NGOs has been the argument that they are 
efficient in broadening support for development aid. 
Here only one aspect will be dealt with: possible im
pacts on this work caused by the shift that has taken 
place in the most important NGOs the last few years: 
away from development aid to emergency work. 

For the past few years NORAD has (with some minor 
ups and downs) supported about 140 organisations (in
cluding organisations working with information). In 
1991 47 out of the 98 organisations that worked in aid 
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had annual support of less than NOK 1 million, while 
20 had support of more than NOK 10 million (see Tvedt 
1992: Table 11). The relative importance of the differ
ent categories of organisations has remained basically 
the same for the past 15 years. The humanitarian orga
nisations in 1993 received 81.8 per cent of all the funds 
channelled by the 1st and 2nd Political Division and the 
Emergency Division, much more than the NGO Divi
sion's entire budget, while they received only 49.6 per 
cent and 69.3 per cent in 1991. The Foreign Ministry 
allocates the lion's share of NOK 1 billion to the five 
big NGOs. This policy on emergency aid in developing 
countries is changing the organisational set-up of the 
third sector and will in the long run in also affect the 
relationship between the third sector and the state in 
Norway. 

This increased use of NGOs for foreign policy purposes 
will also gradually change the arena for debate and 
information on foreign policy issues. A group of NGO 
actors is emerging, who have easy access to the media 
and who often have more knowledge and information of 
recent events than both bureaucrats, journalists and pol
iticians. This "community of media informants" around 
the world is growing and becoming more diverse, and 
may have long-term importance for how Norwegians 
understand the world (who makes up this community is 
important in Norway, since the objects of representation 
are so "far away"). In 1992 987 expatriates were work
ing for Norwegian NGOs abroad (almost all were Nor
wegian), and 287 of them were working for the five big 
humanitarian organisations. In addition the NGOs con
tinually send people from the home office to the field. 
Together they beat the media, the Foreign Ministry and 
NORAD combined, in numbers, access to direct in
formation, etc. Interviews in prime-time television and 
articles in the press in relation to Rwanda, for example, 
have often been a description of the world from the 
"helper's" point of view. The NGOs active there have 
not been very active in trying to explain the background 
to the war, in discussing/rejecting explanations of eth
nic warfare/tribalism etc. Their main topic has naturally 
been the Norwegian intervention, and how to portray 
the work of their organisation in the best way. They act 
within a context in which they are regarded and regard 
themselves as representing an organisation with emerg
ing "foreign policy" interests, i.e. what they say is col
oured by individual and organisational coping strate
gies. What NCA actors and Red Cross actors have said 
about Rwanda and the emergency situation in Zaire and 
northern Tanzania, and what NCA-leadcrs and leaders 

of Norwegian People's Aid have said about the sit
uation in Southern Sudan, Operation Lifeline, the gue
rilla war etc., can no longer be regarded as "neutral" 
information (if it ever was), but as being influenced by 
organisational and often competing organisational 
agendas. 

Another question is whether this enlarged community 
of informants has brought increased pluralism, open
ness and debate about the global development process, 
events in different countries, or Norwegian foreign pol
icy in such areas? There is little evidence to suggest that 
such a development is taking place. An opposite in
terpretation seems more fruitful: a mechanism has been 
set in motion (not necessarily intended by anyone) 
whereby the MFA contracts Norwegian NGOs and 
gives them a possibility for expansion, and in return 
gets support for official policy. The increasing number 
of people in non-governmental organisations working 
on contract for the Foreign Ministry has not so far, to 
any noticeable extent, enlivened or pluralised discus
sions of Norwegian foreign policy, UN policies and 
regional developments. All of them must be aware of 
failures and mistakes in this policy, failures and mis
takes that people could have learned from, but the non
governmental organisations say little about their own 
dilemmas or government failures. Over time this may 
create an even more inflated image of Norway's impor
tance in the world, suggesting Norwegian foreign pol
icy is right while other governments make mistakes (for 
some unknown reason the picture of NORAD and state-
to-state aid is very different). 

A third consequence is that a growing number of Nor
wegians are "living on" disasters and misery manage
ment. This creates and recreates all the time a social 
basis for a special type of image production, both of 
"the others" and of "us". In the same way as missionary 
activities depended on support from Norway, relying on 
an image of "dark, wild and uncivilized" Africa, this 
modern version of Western humanism rests on an image 
of permanent emergencies and of people's inability to 
help themselves. This might have important impacts on 
Norwegian images, and ways of thinking about the 
world and "us", and may be as important in the long run 
as what is achieved in developing countries. The NGOs 
may increase support for aid in the Norwegian pop
ulation, but at the same time their role has helped to 
create cultural constructions of the world that makes its 
realities and complexities less intelligible because it is 
filtered through an NGO-filter. 
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Types of NGOs and main aid strategy 

Main findings: As shown in Tvedt 1992 and in tliis report, 
NGOs as a group have no collective advantages, expertise 
or competence. Their pnonty areas, activities, roles and 
functions vary, also concerning cooperation with recipient 
organisations or institutions regarding institutional devel
opment, organisational structure, local financing and local 
assumption of responsibility of projects. It is possible to 
identify particular types of competence and challenges for 
various types of NGOs, but not advantages related to sec
tors, humanitarian efforts, sodocultural conditions indud-
ing assistance tainted at women, pfenning, implementa
tion, administration and evaluation. 

• : 

The classification of Norwegian organisations involved 
in aid has been based on ideological criteria. 

1) Humanitarian - altruistic attitudes 
2) Political - idealistic aims 
3) Missionary purposes 
4) Interest organisations and organisations that pro

mote social welfare 
5) Occupational associations and Trade Unions 

These categories highlight what are important orga
nisational questions in Norway, and they also affect the 
aid profile in important ways. These categories have 
also served a political goal; to assure the state that 
money is disbursed to different types of Norwegian 
NGOs with different constituencies. They are grouped 
according to their shared values and their project rela
tion to the beneficiaries. In chapter I the relative posi
tion of the different organisational types was discussed. 
Here we focus on their strategy. 

The function of the Occupational Associations and 
Trade Unions in the aid context can be described as one 
of assistance and guidance.3 The organisations report
edly take active part in the planning and preparing of 
their projects. The Nonvegian Bar Association, for ex
ample, works in cooperation with its partner organisa
tions or institutions in the country in which it works. 
The Norwegian Federation of Trade Unions tries to 
assess local needs and discusses project plans with its 
cooperating partners when entering into a project. The 
Norwegian Union of Teachers is offered participation in 
projects by The World Confederation of Organisations 
of the Teaching Profession, and cooperates in shaping 
the projects. These organisations also raise funds from 
their Norwegian members (Norsk Undervisningsfor

bund allocates 1 per cent of its membership fee to in
ternational work and in Norsk Vernepleierforbund all 
the members are "taxed" at a rate of NOK 3 monthly for 
solidarity work) and give advice on economic control 
and general administrative routines to their cooperating 
partners. For these types of organisations it is generally 
a cooperating NGO that is responsible for the imple
mentation of projects, an NGO often belonging to what 
in this report is termed the same "community of in
terests". 

These NGOs claim to have special knowledge of ad
ministration and institution building within their own 
area of interest. It seems reasonable to argue that their 
competence and advantages correspond to the fields in 
which they are engaged. According to the NGOs them
selves, they are good at achieving their aims. These 
organisations work in areas which NORAD or the na
tional government will hesitate to or be unable to sup
port. In general they do not have staff working specially 
on development aid, or have only very few staff on this 
task. In 1991 24 organisations, with a total budget of 
NOK 45 million, managed their development activities 
without specially assigned staff (Tvedt 1992:84). The 
Political/Ideal Organisations do not usually take oper
ational responsibility. Umbrella organisations or coop
erating bodies usually implement the projects. The Nor
wegian NGOs take part in the planning and design of 
projects. The organisations usually have bilateral agree
ments with local organisations, in some instances with 
local authorities. These organisations usually emerged 
from a political commitment towards the Third World. 
They do not have special competence, but often have 
comparatively good knowledge of the countries in 
which they work. This has been particularly important 
since one of their main aims has been to inform the 
Norwegian public about Third World countries. Orga
nisations such as The Norwegian Council for Southern 
Africa have been a principal source of information 
about Southern Africa in Norway since 1967. It claims 
to have special competence and experience within the 
field of education, and works mainly within this sector. 
The Latin American Solidarity Groups has a slightly 
different profile. They work through volunteers, and 
have an anti-expert ideology, depending on the briga
dier's effort. 

Some of these organisations, because of their origin and 
history as solidarity organisations and the changed po
litical situation in the country/region where they started 
to work (Nicaragua, Afghanistan, South Africa) go 
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through a kind of identity crisis. To what extent should 
they transform themselves into professional develop
ment NGOs more or less contracted by the state and 
basing themselves on the hope that the state will contin
ue to support their work, or remain more modest, poorer 
but "clean" organisations with only one aim; to raise 
Norwegian knowledge of other peoples, cultures and 
political struggles through cooperation with similar 
types of organisations in other countries. This is a diffi
cult dilemma because many regard the activity enabled 
by state-support activities as what keep the organisa
tions alive. 

Interest Organisations such as Norwegian Association 
for the Blind and Partially Sighted (N.ABE) and Norwe
gian Association of the Disabled (NAD) contribute first 
and foremost as specialists within their field, through 
cooperating partners. Their partners may be local orga
nisations for disabled people or government authorities 
in the recipient country. The two organisations both 
'assist' and 'guide', and they also engage in projects, 
taking operational responsibility. Both organisations 
emphasise the participation of local organisations as an 
important principle. The Norwegian Housewives Asso
ciation, for example, runs aid solely through other orga
nisations of similar types, both local, national and in
ternational. 

NABE and NAD both have competence in the field in 
which they operate. Both have run projects for their 
members in Norway for years. Their main field is reha
bilitation and institution building. NAD and NABE 
claim to have played a central role in the development 
of various parts of Norwegian health and social policy, 
and they have the competence and organisational re
sources to handle rehabilitation work, conditional prep
arations and production of remedy articles. The two 
organisations have been involved in development aid 
since 1978 (NAD) and 1981 (NABE). They have both 
sought to concentrate their efforts within a few areas, 
thus strengthening their knowledge of a set of countries. 
Their projects' contributions are related to planning and 
administration. Other organisations, such as The Nor
wegian Housewives Association, do not refer to a par
ticular knowledge. Their competence seems to be broad 
and somewhat undefined. At the same time, their role is 
fairly limited, and they operate more as donors to other 
Norwegian NGOs than as agents in the field. 

These types of organisations seem to face fewer prob
lems regarding the strategy to follow in development 

aid (because their projects are comparatively small, and 
they seem to have moved away from an aid policy in 
which they themselves are operative). One important 
problem is the role of development assistance in the 
organisations' overall work profile. The international 
work of NABE, for example, has not been very closely 
related to the rest of the organisation. The international 
division seems to be "excluded" from the rest of the 
organisation. 

The large Humanitarian NGOs still often run their own 
projects, although Norwegian Church .Aid for instance 
has lowered the priority of operative field work in their 
strategy plan called 'Towards 2000'. According to this 
note, their operative capacity will be transferred to 
emergency aid purposes. Strømme Memorial Founda
tion wishes primarily to channel funds through Norwe
gian missions, national churches or individual Chris
tians in developing countries. It prefers to avoid running 
its own operations. Thus, it seems that Strømme Memo
rial Foundation works according to the 'assistance' 
principle, and limits itself to approving projects that it 
will support, but is involved in planning and imple
mentation support. However, in recent years it has in
volved itself in some operational activities (SSE Mali). 
The Norwegian Medical Society for the Middle East 
and CARITAS perform more of a 'guidance' role, 
where they participate in the outlining of projects. They 
also recruit personnel. However, the local organisations 
remain responsible for implementation. Norwegian 
Church Aid and Redd Barna, Norway also take part in 
projects were they leave the responsibility for the im
plementation with the local NGOs, while CARE, Nor
way is both operational and works through or together 
with national off-shoots of CARE International. 

Humanitarian organisations do not have clearly defined 
fields of expertise apart from the fact that they are 
involved in aid activities, and have been so for many 
years. Hence, their competence will be closely related 
to the kind of personnel they employ. For example, 
Redd Barna's aim is to help children. Working on this 
task since 1945, it has developed a high degree of ex
pertise within the field. Nonetheless, the organisation 
has defined its aid involvement quite broadly. To im
prove the adolescence of children, they have stated that 
there is a need to change society in general. Thus, they 
have engaged in several other activities than those di
rectly related to children, for instance income-generat
ing projects (food production, grain mills), character
ised as 'child-centred' aid. In the past few years they 



have emphasised the need to focus more on children 
and to develop further their special competence, mov
ing away from broad integrated rural development pro
gramme. This category of organisation faces some com
mon challenges and shares some of the same experi
ences, which will be focused on below. 

• 

Operational NGOs 
• . • _ •+ :V ' '• • + •" '.• v- • v>" : • • • • . • 

Main findings: The operational NGOs face a number of 
fundamental and related problems. Hie most important is 

;.••' • - x . - - . x - - x x - . - • 

that their working style belongs to a period during which 
the developing countries did not have sufficient qualified 
manpower and when it was still politically acceptable to 
have whole districts run by expatriates. This is not general
ly the case anymore. Since Norway does not in general 
have any state interests or important economic interests in 

* . ' * . ' * * • ' 

these countries, tliis type of aid could be assessed without 
regard to such interests. • • x •• -

Northern NGOs have traditionally been implementing 
NGOs in the non-European world. This dates back to 
the start of missionary activities. It continued on a much 
larger scale and with much more weight in the devel
opment aid epoch. The 1970s and the 1980s in in
ternational aid were decades of "integrated rural devel
opment programmes". In no other period in the relation 
between the "north" and the "south" have so many 
Westerners or Europeans worked as administrators, de
velopment diplomats or "expatriates" in Africa and 
many other developing countries, and a majority of the 
Norwegians were working with NGOs. In 1994 NO
RAD and the Peace Corps have only 130 and 116 such 
personnel respectively, while the NGOs in 1992 had 
close to 1000. 

It is impossible to assess the overall impact of this aid 
profile. Some projects have been good and some pro
jects have had negative effects, at least in the long run. 
Below I discuss two case studies in order to depict some 
of the main issues involved in the implementation of 
such projects. The main point, however, is that this 
northern NGO profile is gradually becoming less and 
less politically acceptable to governments, organisa
tions and peoples in developing countries. The issue is 
therefore now less how effective operational organisa
tions are, as how the organisations can adapt to this new 
political situation in the future. One common strategy 
for organisational survival is obviously to become heav
ily involved in emergency aid, since that is still an area 
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which is more or less monopolized by operational orga
nisations from the north. 

The problems discussed below are not restricted to 
Redd Barna and Noi^vegian People's Aid or to Norwe
gian NGOs, and should not be regarded as an overall 
assessment of their achievements. The issues raised are 
chosen because they may highlight problems of a more 
general nature. It should be underlined that NPA, which 
basically is an operational NGO, in Zimbabwe has im
plemented a policy based on cooperation with a wide 
range of national NGOs, and that the focus here is not so 
much on operationality as such, at it is on different 
strategies such organisations may pursue. 

In Zimbabwe both organisations worked in close under
standing with the government and its general policies. 
Both organisations regarded this as natural, due to a 
generally positive attitude to the newly liberated coun
try under Mugabe's control. When started, the projects 
were not legitimized as a means of strengthening civil 
society, but within the language of the day, to improve 
the peoples' standard of living. They were started at a 
time when Norway had no conscious strategy for its 
NGO support and when the NGO channel in aid was 
still new and inexperienced. NoiAvegian Church Aid's 
multisectoral project in the Southern Sudan was consid
ered as a model project - in line with dominant in
ternational development thinking which focused on "in
tegrated rural development" programmes. 

A case study: Norwegian People's Aid in 
Zimbabwe4 

Norwegian People's Aid (NPA) has worked in Zim
babwe since 1983. The main area has been cooperative 
support, in line with the priorities of the Mugabe gov
ernment and also in accordance with NPA ideology in 
Norway. In 1993, NPA provided financial support for 
21 different projects. The projects involved production 
and/or vocational training, agriculture, fisheries, con
tracting activities, spinning, weaving, carpentry, educa
tion, water, pottery and loans and credits. NPA wound 
up its support for three development projects in 1993, 
while four new projects were included in the orga
nisation's 1994 programme. 

NPA in Zimbabwe primarily cooperates with local part
ners, mostly cooperatives, which implements the differ
ent projects. In a recent evaluation report, iniated by 
NPA itself, by two Zimbabwean consultants (Norwe-
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gian People's Aid, 1993, NPA-supported small-scale 
production in Zimbabwe) several problems were in-
dentified: 

- The eleven projects that were evaluated were charac
terised by weak management, inadequate accounting 
and auditing routines, weak planning routines and a 
general inability to function according to modern 
business principles. 

- When cooperatives are unable to provide sufficient 
income for their members, this leads to a lack of 
group cohesion and apathy and dissatisfaction 
among members. 

- The level of expertise was lower than was regarded 
as desirable and necessary in all areas covered by the 
study (agriculture, textiles, fisheries, mining and pot
tery). 

- There was a generally low level of expertise in the 
maintenance of machinery. 

- In general, cooperative members had received com
prehensive training, but members' general educa
tional standards were low, and improving education
al standards will be both costly and time-consuming. 

- With one exception (fisheries), all project units were 
reported to function at or below "subsistence level". 
The overall impression was one of excessive quanti
ties of machinery, unsuitable technology and little 
maintenance expertise. 

- Few projects were based on feasibility studies and, 
with the exception of fisheries, the projects had diffi
culty in marketing their products. 

- There did not appear to be any correlation between 
the degree of financial support from NPA and the 
degree of self-sufficiency or sustainability of the pro
jects. 

- In cases where NPA directly managed projects itself, 
relations between NPA and the projects were gener
ally good. The study also uncovered many cases of 
weak or unsatisfactory communication and the target 
groups sometimes questioned NPA priorities and re
ferred to types of assistance that they themselves did 
not regard as significant. 

- In many projects, NPA gives priority to institutional 
development but is criticised for budgets being too 
low in relation to the standards that are necessary in 
order to achieve project targets. 

This list of shortcomings could have been made for 
many similar projects. A list of successes could, of 
course, also have been presented, as could NPAs efforts 
at reorientating their policies. The point here is that 

these shortcomings focus difficulties that are always 
involved in this kind of development aid, although to a 
varying extent. 

The assesment by Johannesen and Sørbø showed that 
both in Oslo and Harare the NPA management had 
shown little interest in describing or discussing the vari
ous factors that had affected the framework conditions 
for their activities. Both NPA's own planning docu
ments and its applications to NORAD were, they noted, 
"conspicuously unconcerned about the internal and ex
ternal framework conditions for their activities and the 
changes that are taking place". In Zimbabwe the focus 
was almost "exclusively on individual projects". This 
was the case, although the important macro-political 
situation in Zimbabwe had important and immediate 
impacts on the cooperative scene: long-term drought 
and economic structural adjustment programmes 
(ESAP), which led to "increased market competition, 
the marginalisation of large and increasing population 
groups" and cuts in subsidies, increasing numbers of 
unemployed, growing financial problems and reduced 
purchasing power, etc. 

The project focus was narrow, which can safely be 
described as a general characteristic of NGO work in 
the past, due to capacity and competence questions, the 
lack of a forum for general discussions and the require
ments of quarterly reporting procedures. Since devel
opment is a very complex issue, it is not reasonable to 
expect small or even big NGOs to "solve" this problem. 
It is also natural since project problems always are 
project-bound, and precisely because of such reasons 
this feature should be regarded as a structural character
istic of the channel as such. NPA has regarded "multi-
sector plans" as favourable because they have meant 
that knowledge and experience from one area may im
prove the work of the organisation in another field. 
Since sectors may be closely connected, and efforts in 
one area may therefore be conditional upon efforts in 
another, related sector. However, for most "multi-sector 
organisations" and certainly for an organisation such as 
NPA, there has been a conflict between organisational 
resources and competence and implementation require
ments. 

It seems as though NPA has been caught in a "trap" 
between three factors which they hardly could have 
escaped (nio matter good intentions etc.): a weak part
ner, a changing political and economic environment, 
and a weak ability to monitor and supervise local part-
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ners. This case raises several questions, both in relation 
to NGO "partnership" and implementation of policy, 
especially under changing operational conditions: how 
is partnership built? Is financial support for a local 
organisation "partnership and how shall it be managed 
to create a productive form of natural independency/ 
dependency"? To what degree should organisational 
structures be assessed before cooperation starts? How 
important is the autonomy and independence of the 
partner wrhen it comes to making agreements about pro
jects? How important is organisational development in 
relation to the exchange of values and ideology in such 
a process? If these cooperatives were not autonomous 
bodies, but rather related to shifting government pol
icies, how could a "partnership" be built in this case? 

A case study: Redd Barna in Zimbabve 
Redd Barna-Zimbabwe (RBZ) started its programme of 
activities in 1983, initially by supporting two collective 
farming projects in Mashonaland. Activities were 
quickly extended to cover three settlement projects, a 
tree-planting programme for schools, a supplementary 
feeding programme, the building of community centres 
and activities directed towards educating mothers. 
Since 1987, RBZ has particularly focused on integrated 
community development projects in the so-called 
"communal" areas. The organisation has also provided 
assistance for Mozambican refugees living in camps 
inside Zimbabwe. During the 1991-92 drought, RBZ 
assisted government and local communities with a 
Child Supplementary Feeding Programme (CSFP) Un
til 1989, the Harare office also covered Redd Barna's 
programme of activities in Mozambique. 

In 1992, Redd Barna commissioned a review of its 
activities in Zimbabwe, the first programme evaluation 
to be undertaken since the establishment of RBZ in 
1983. In 1993, a separate review of the CSFP, with 
special reference to the response of RBZ, was made. 

While the CSFP review was largely very favourable, the 
1992 review, which was undertaken with a high degree 
of staff participation in Zimbabwe, was generally quite 
critical of RBZ performance in the country. The latter is 
most interesting in our context, because it highlights 
problems of NGO conceptualization of how develop
ment should be encouraged through NGO work. 

Three refugee camps and three community develop
ments were studied. There were no clear goals and 

objectives laid down by which to evaluate performance. 
RBZ had adopted "an integrated approach" towards 
solving the problems of the local community in the 
community development projects. Community devel
opment was seen as raising the standard of living of the 
local population by giving them a better physical in
frastructure. The strategy was based on mobilisation of 
people through formal structures. This choice was 
based on the aim of sustainability. RBZ did not want to 
build up alternative service delivery structures which 
might cease to function when they leave. Structures 
defined as falling within the sphere of responsibility of 
a ministry, were by definition regarded as sustainable. 
RBZ had emphasized delivering infrastructure compo
nents to government structures. This led to more or less 
mechanical ways of defining the time span of projects 
and setting targets for phasing out. The focus had been 
shifted away from people and the way in which they 
related to each other and to their environment. The 
questions of gender relations, ethnicity, and distribution 
of wealth became thus less relevant, since the mea
surement of success was mainly restricted to physical 
targets.lt also led to an uncritical assessment of how the 
formal government structures which RBZ had been sup
porting were actually functioning. 

It is also of general interest that the review team made a 
number of interesting comments on the organisational 
structure of RBZ. It was strongly biased towards admin
istrative functions rather than programmes; there was a 
conflict between a decentralised programme structure 
and a centralised decision-making authority within the 
organisation; the personnel function had excluded staff 
development, performance appraisal, staff welfare and 
other organisational development functions of human 
resource management; inter-departmental communica
tion was rigid and financial management unsatisfactory; 
and there was insufficient long-range planning in RBZ.5 

NPA and (RBZ) confronted the issues of impact and 
sustainability in rather different ways: RBZ built up a 
large organisation. They are heavily operational and are 
working hard to become what is seen as a more profes
sional development agency (better planning tools, rou
tines, organisation, etc.). RBZ has tried to increase its 
impact by expanding projects or programmes that are 
judged to be successful, e.g. by involving itself in a 
growing number of community projects. It has also 
been a RBZ strategy to work fairly closely with govern
mental institutions, mainly in the various districts where 
RBZ has projects. 
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NPA, on the other hand, has only a very small staff of its 
own based in Zimbabwe and has chosen to work mainly 
by supporting local groups, including cooperative en
deavours. The problem with this is that these groups are 
very weak and that the cooperative movement lacks the 
enthusiasm and the public backing it enjoyed when 
NPA initiated its projects in 1983. NPA has also ex
panded, mainly by increasing the number of projects 
supported. Both RBZ and NPA have lost some of their 
specific profile, Redd Barna as a child-centred orga
nisation and NPA as growing out of the Norwegian 
labour and trade union movement. Most NGO projects 
carried out by Norwegian NGOs arc not sustainable, in 
the senses that the projects are not self-financing, and 
that the co-operating partners are not able to stand on 
their own feet without injections of donor money. Some 
projects arc undertaken by strong organisations (trade 
unions, churches, some women groups, etc.). Some pro
jects are handed over to governments and become in 
that way sustainable. 

Secondly, the issue of government-NGO relationships. 
The relationship between the Government of Zimbabwe 
and RBZ has, on the whole, been very positive. They 
have operated as a conduit for government. That deci
sion might have furthered their aims, but how is it 
related to aims such as social mobilization and funda
mental changes in social structures? They, like most 
other organisations in many other countries, face a ba
lancing act between "filling gaps" which the govern
ment cannot handle on its own and providing advocacy 
for democratic and social change. Answers will vary, 
but the dilemma has become more and more pressing. 

Thirdly, the question of institution building. The current 
strategy of RBZ may not be viable in the long run (RB, 
Ethiopia, faces the same challenges, but on a larger 
scale). If development interventions are to include the 
building and strengthening of national or local institu
tions as well as competence building, a Northern oper
ational agency has its drawbacks. Redd Barna and some 
other NGOs do not have natural partners. Should the 
aim be to establish national Save the Children associ
ations, or should Redd Barna become an international 
NGO with HQ in Oslo only? The Board of Redd Barna 
has voted against the latter solution. But how is the 
organisation going to tackle the changing political-cul
tural context? 

Fourthly, the question of aid and emergency aid. Both 
Redd Barna and NPA are finding themselves under 

increasing pressure to augment their emergency and 
relief work. Some disasters are the product of lack of 
rainfall, wars etc. But in Africa, many of the problems 
are a result of long-term historical processes of integra
tion into the global economy and serious political con
flicts, also between the states and donor institutions. 

The result is that the development/relief dichotomy be
comes increasingly blurred, as NGOs aiming at being 
development agencies discover that their main activity 
is emergency aid. Sustainable participatory develop
ment and emergency assistance place very different in
stitutional demands on NGOs. Organisations develop a 
split identity - like Dr. Jekyll and Mr. Hyde (see Tvedt 
1992). Research shows that there is a need to apply 
development criteria to disaster responses, specifically 
by analyzing a community's capacity and vulnerability. 
In many cases, this is hardly done at all, frequently 
leading to a dangerous and unnecessary dependence on 
continued injections of aid in areas which have received 
emergency and relief assistance (Johannessen and Sør
bø, 1994). The organisations are also torn between loy
alty to (or the funds of) the Norwegian Foreign Ministry 
and to NORAD, making the dilemma harder to solve. 

The Mission Organisations are operative, although to a 
variable extent. The Salvation .Army and Quaker Ser
vice work through their respective international net
works. The two organisations are not usually responsib
le for the implementation of projects. Implementation is 
normally taken care of by local counterparts. An impor
tant part of the missionary NGOs' work is to build up 
local parishes and churches that can assume responsib
ility for diaconal and evangelical work. Missionary or
ganisations take part in planning projects, and they con
tribute technical advice. 

The missionary organisations have long experience of 
working with development projects. Several of them 
were established before or around the turn of the centu
ry, giving them considerable experience and knowledge 
of the countries in which they are working. Many, like 
the Norwegian Missionary Society, Norwegian Santal 
Mission, Mission Covenant Church of Norway and 
Pentecostal Foreign Mission still work in the countries 
were they once started their first projects. Missionary 
work has traditionally gone hand in hand with education 
and health work. The missionaries often hold some kind 
of special skill. As well as being missionaries, they have 
often been teachers or health workers. The Missionary 
College educates personnel in a way that also give them 
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knowledge of the areas in which they are to work. On 
the basis of the long traditions of these organisations, it 
seems reasonable to argue that their fields of effort 
correspond well with their knowledge and competence. 
But as discussed below, many of these organisations 
face the dilemma of being organisations formed to 
spread the Gospel while being heavily funded by NO
RAD, which has regulations that draw a strict line be
tween development and missionary work. 

Development aid and Christian mission 
< * • * * 

Main findings: The strategic dilemmas facing the mission 
organisations are a most interesting question, partly be
cause of the missions' role in Western and Norwegian 
history and their central historical position in the relation 
between "us" and "the others", but also because their 
dilemmas may reveal in a more constructive way some of 
the dilemmas that all real "value-sharing" organisations 
face in cooperating with NORAD and the state. Additional-
ly, how the mission organisations and the state solve these 
dilemmas will also be influenced by what many regard as a 
religious revival worldwide and the tlireat of fundamental-
iriStic Islam, and by how they and NORAD will formulate 
and apply the neutrality paragraph. 

"Development aid and Christian mission are two sides 
of the same issue", a former Norwegian Minister of 
Development Aid, Reidun Brusletten, said to the Nor
wegian news programme "Dagsrevyen" on 7.6 1983 
(quoted in Myklebust 1989:1). This view is not shared 
by all actors within the NGO channel and not even by 
all mission organisations. The relationship between sec
ular aid and Christian mission has been, and still is, a 
question of great importance, although most NGO liter
ature ignores it almost completely and most mission 
organisations in the NGO channel argue that devel
opment aid is an integral part of the mission: it is the 
diaconal responsibility of the church and there is there
fore no dilemma to discuss. 

Two issues will be raised here: the relationship between 
development aid and Christian mission and how it has 
been conceived of within the mission itself, and second
ly, the importance of aid in influencing missionary ac
tivities and creating conflicts between evangelization 
and development assistance within the missionary orga
nisations. 

Since 1963 the Norwegian state has supported the mis

sionary organisations with funds earmarked for devel
opment assistance.6 During the course of these years an 
estimated NORAD support of NOK 1 billion has en
abled a rapid growth to take place in the number of 
missionaries during the decades of the aid era. The 
mission organisations, supported by tax-payers money, 
are now on more mission fields, bringing more people 
into contact with the Bible than ever before. The grand 
age of Western missions was not in the last century or 
during colonial times, but during the era of develop
ment aid in the period after World War II. 

The notion of mission work as low key and the image of 
the lonely bush missionary living in a remote and old 
hut while teaching the pupils under a tree, which the 
Mission has produced and maintained, is no longer ap
propriate or typical. Mission organisations, like other 
NGOs, have their own compounds and fleets of cars, 
although salaries are lower than is the case for NGO 
employees in general. Both the Santal Mission com
pound in Sylhet, Bangladesh, and the Norwegian Luth
eran Mission compound in Awash or Arba Minch in 
Ethiopia are just as attractive and well-furnished as 
other expatriate compounds around the world. The or
ganisations therefore resemble other organisations, and 
in administrative matters, accounting, reporting, etc. 
they are at least as professional as any other organisa
tion. 

The missionary organisations that have agreements 
with NORAD, through Bistandsnemda, obtain support 
for traditional diaconal activities. In a longer time per
spective there can be no doubt that the missionary orga
nisations have become influenced by secular develop
ment priorities. In many areas of work there are very 
few differences between a missionary organisation and 
other organisations. In some project areas they are fac
ing problems caused by NORAD commitments from 
the past: buildings, schools and even hospitals, estab
lished with NORAD support, have become a burden 
because managing them competes for staff, attention 
and time. The financial and political-administrative de
pendence on the state and NORAD has clearly influen
ced how the fundamental questions in a missionary 
strategy, such as nationalisation strategies and the bal
ance between mission and diaconical work, have been 
addressed.7 In a longer time perspective it might be 
possible to regard this close relation to a secular state, 
the seeking and acceptance of financial support and 
political-administrative control by NORAD, as very im
portant in causing a watershed at least in Norwegian 
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missionary history. In some cases evangelization has 
become subdued to secular development concerns, be
cause to be member of the NGO channel has stolen 
time, attention and resources, and they have built up an 
aid administration which resembles that of our orga
nisations. The establishment of Bistandsnemda as an 
umbrella organisation has improved the missionary or
ganisations' ability to conform with state demands 
while maintaining the identity of the mission. It acts as a 
buffer or a two-way transmission belt between the mis
sions and the state. 

There has always been a discussion within the mis
sionary organisations about the relationship between 
religious, cultural and social change. There is a great 
difference between regarding "sin" as a main reason for 
underdevelopment, and the propaganda and embracing 
of Christianity as a sufficient cause to achieve real de
velopment, and to give emphasis to historical, economic 
and social conditions. In the former perspective history 
of the world is regarded as a religious drama, where 
development in societies is a by-product of the correct 
religious conviction. There has been disagreement on 
the relation between saving the souls of individuals and 
the building up of local congregations and churches, 
just as there have been different opinions about the role 
of the missionary as an agent of social and cultural 
change. 

The missionary organisations (we discuss them in plu
ral, although it should be noted that they are different, 
also in relation to the points discussed here) are critical 
of what they regard as superficial slogans in the NGO 
language. Their long history has shown that many prob
lems are not solved by, for example, "nationalisation". 
The Santal Mission, for example, was forced to nation
alize the church in India after independence, but as they 
noted: "Many of those who the Mission educated got 
other jobs in the public administration. Others proved to 
be untrustworthy. It took therefore a long time to estab
lish that leadership which was necessary to continue the 
work". 

Due to their long-term commitments they also have to 
make long-terms considerations: to leave a project is 
more difficult for such organisations, because a princi
pal concern has long been to build up viable "local 
partners", i.e. local churches. For mission organisations 
it is of great concern that the cooperating partner may 
break his neck by taking over the northern NGO's pro
ject load. For NGOs with more limited aims, what hap

pens after they hand over the project is of less concern. 
The Santal Mission has been clear on this point: the 
leaders of the new churches know of course that each 
time they reduce the services previously provided 
through NORAD-funds, they are criticized and get 
"many enemies" (p.54). Based on such experiences, the 
mission organisations will tend to see a greater contra
diction between the organisations' long-term goals, and 
NORAD's requirements of nationalization after a defi
nite period of time. 

As value-sharing organisations, mission organisations 
experience the conflict between their own agendas and 
state agendas as a bigger problem than organisations 
that focus less on value promotion. The NORAD link 
gives access to more funds, but steals time and attention 
from what is most important. Should Christian mis
sionaries, rather than being dogged down in project 
work and report-writing to NORAD, work as teachers 
and doctors in ordinary public or international projects, 
so that they can at least devote their time off to mis
sionary activities? The Santal Mission has pointed out 
the temptation of becoming an "entrepreneur for public 
development work" (Santalmisjonen, 1986: 76-77). A 
strategy document, from which the above quotations are 
taken (1984-85), was at the same time very influenced 
by NGO language, thus illustrating the way their two 
agendas are handled: words like "community devel
opment", "awareness building", "justice and systemic 
change", "self-reliance", "participation", especially in 
relation to the "poorest of the poor", "women and men 
as partners in development" were central conflicts. 

The Christian organisations have in important aspects 
become more similar to the state in structure and beha
vioural focus in aid activities, but by skilfully employ
ing the official aid language, at the same time they have 
maintained other agendas and important value-orien
tations. 

Norwegian Church Aid has not been and is not a mis
sionary organisation. It has been regarded in many 
countries and by the Norwegian public as almost a 
secular organisation. It should be noted that the NCA, 
which is the organisation that has received most funds 
from the state, and which, since the NGO channel was 
established, has always had the closest relationship to 
the state, has in the past few years consciously tried to 
move away from project implementation to ecumenical 
practice. Its heavy involvement in emergency aid coun
ters this shift, although NCA has also tried to use local 
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church organisations as implementing partners in this 
field. Since the late 1980s, it has underlined its Chris
tian identity much more strongly than before, as well as 
its aim of supporting the growth of Christianity world
wide. The difference between NCA and missionary or
ganisations is becoming less visible. It cooperates 
closely with Norwegian mission organisations at home 
and in the field, and it works harder than before to try to 
strengthen and develop local and national churches. 

This is partly due to internal mechanisms, but it also 
seems to have been influenced strongly by develop
ments within the global Christian movement. LWF in 
1988 published its mission document "Together in 
God's Mission", which underlined that all mission work 
should take place in cooperation with local churches. 
This gave an impetus to a reorientation already under 
way in NCA, which especially in the mid-1980s gave 
more focus to church-to-church cooperation.. NCA now 
regards itself as a Christian missionary organisation, but 
as a diaconal arm, so to speak, of the Church's total 
mission in today's world. All missions, also missions to 
the "unreached peoples" should take place in close 
cooperation with these local churches. NCA has fol
lowed up this policy, but without itself being directly 
involved in mission for the unreached people. Its strate
gy is now to work through local churches on an ec
umenical basis. It has usually supported Lutheran 
Churches (as in Ethiopia and Bangladesh), but also 
Catholic and Orthodox organisations, although on a 
smaller scale, and partly after being asked to do so, 
when these churches have learned of NCAs ecumenical 
profile (This has been the case in Ethiopia. NCA's 
modest support for the Orthodox Church happened after 
an initiative taken by this church, and NCA had to 
accept the request, in order to balance in some way their 
heavy commitments to the Lutheran minority church). 
NCA has employed missionaries and in many areas also 
has very close relations with Norwegian mission orga
nisations, in line with the declared policy of the Norwe
gian Church. Over the years NCA has offered the mis
sionary organisations cheap or free cars and other 
equipment, cars and equipment originally bought with 
money received from NORAD. NCA also work among 
Muslims and people with other beliefs, irrespective of 
their religion and without a missionary profile. 

What has taken place in NCA the last five to six years is 
significant in the sense that the biggest Norwegian hu
manitarian NGO (even listed as a humanitarian orga
nisation as distinguishable from Christian organisations 

by NORAD as recently as 1988 (see Tvedt 1992:78) has 
changed important aspects of its profile. In the late 
1980s EECMY in Ethiopia criticized NCA for what was 
called "a secular" attitude. In Ethiopia they subsequent
ly changed profile and they are now much more geared 
towards church-to-church cooperation there. At the 
Church Meeting in the Norwegian Church in autumn 
1993 it was decided for the first time that mission work 
overseas was a responsibility of the official organs of 
the Church. This will also have consequences for the 
work of Norwegian Church Aid, especially since it was 
underlined by the Church Meeting in 1993 that diaconal 
work and inter-church contacts and networks do not 
replace evangelization.8 

It is safe to assert that NCA has found its partner, and 
that its strategic problems in this regard are fewer than 
some other traditionally operational organisations face. 
This is especially so since many of their cooperating 
churches are rooted in the society, have staff with dedi
cation etc. On the other hand they may face problems 
between having the image in Norway of being a rather 
"secular" organisation (in 1994/95 NCA was chosen as 
the cooperating partner both by high-school students 
and by the medical students at the universitites for two 
national campaigns to collect money and support for 
aid, after NCA had presented projects of a distinctive 
secular character), and becoming an organisation with a 
gradually more visible Lutheran or more broad Chris
tian profile in developing countries. Moreover, many of 
the local churches are weak institutions, totally depend
ent on external and foreign funds. Often because of 
diaconal projects financed by aid or the mission, the 
churches are financially and administratively over
stretched. As the Norwegian Church emphasized in its 
discussion in 1993, many of them do not "even have 
resources to maintain basic church work". Inherited 
problems caused by aid will be alleviated by the Norwe
gian Church, Norwegian Church Aid and Norwegian 
mission organisations. The development of Norwegian 
Church Aid has brought forth a real dilemma: Should it 
become an aid organisation for churches, which is what 
the English translation may mean, through continued 
emphasis in their development work on partnership 
with local churches?. How should it then maintain its 
image in Norway, in line with a literal translation of the 
Norwegian name; "The Church's aid for disasters". 
NCAs history will continue to evolve around how they 
handle this contradiction between being a high-profile 
Christian organisastion on the one hand and maintain a 
rather secular image in the aid market in Norway. The 
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historical and ideological context for this balancing act 
has changed since the 1970s and 1980s. 

Norwegian tradition and non-european 
societies 
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Main findings: Utile thought has been given to the history 
of the Norwegian organisations and ttieir dose relation to 
the Norwegian state, and what this history has meant for 
the work of the organisations in other sodeties, when it 
comes to how they understand government and organisa-
tioas; how the relationship between the third sector and the 
state has been perceived and interpreted, and how recip-
ients relate to representatives of the "Scandinavian modePV 
This model for sodety-state relations is the veiy opposite of g 
the ideas inherent in the "new development paradigm". 

• ' , .: . 
,.-..:.• 

Some issues are relevant to all donor states and all 
NGOs. What should be the optimal relation between 
state and society? Should the organisations be state-
friendly or should they work to "roll-back the state"? 
This is the most important question in NGO aid. Below 
it is discussed in relation to Norwegian historical expe
rience. 

In recent years more attention has been paid to the 
organisations' contribution to the establishment of what 
is called "civil" society (see e.g. Report to the Storting 
No. 51 (1991-92)). This is a new concept within the aid 
sector, and was not used in the Report to the Storting 
No. 36 (1984-85). The previous reports was based on 
another tradition, in which this concept was not part of 
the political "tool-box". The concept becomes relevant 
in a conflict situation, where the opposition or contrast 
is provided by the state or the public sphere. Strength
ening civil society in current aid rhetoric means to si
multaneously attempt to limit the power of the state in 
society. In international literature, the concept is often 
used of a policy intended to "roll back the state". "The 
third sector" is also introduced, and these two concepts 
seem to be used interchangeably. The concept of the 
third sector represents another normative model of so
ciety, and depending on how the voluntary organisa
tions are perceived, as well as the role of the non
governmental and non-profit sector, very different and 
perhaps contradicting policies will be formulated. The 
practitioner might say that this is a twisting of words. 
But the choice of words signals which development 
theory one adheres to, and this in turn will influence the 
aid strategy chosen. 

In Norway, "civil society" has not been a commonly 
employed concept. This is partly due to the implied 
theory of conflict with the state or the public sector, 
which has not been a topical aspect in the development 
and efforts of the Norwegian organisations. The orga
nisations have worked with the state rather than against 
it. The goal of the organisations has primarily been to 
increase the responsibility of the state; not to replace it 
or supplement it on a permanent basis. Even the orga
nisations opposing the state, such as the labour orga
nisations of Thrane and Tranmel in the 1850s and the 
radical labour movement before and after World War I, 
did not wish to limit the influence of the state, but rather 
to increase it, preferably by taking it over. Thus, the 
idea that there is a civil society that needs to be defend
ed - against the state - has not been prominent in 
Norway. The role of the state has been that of "the 
benevolent state". The state has had practically no fear 
of the organisations; they have not been seen as hostile; 
on the contrary, the state has welcomed them as partners 
working towards the same goal. The organisations have 
generally come to expect public support, and the state 
has naturally assumed this role (as shown above, coop
eration is especially close within the aid sector). This 
friendly attitude to the organisations has been dominant 
ever since the establishment of The Royal Norwegian 
Society for Rural Development in 1809, which, typical
ly, was a pro-government information organisation pro
moting the agricultural sector. The Norwegian form of 
social and political integration has shaped the character 
of the third sector. The voluntary sector may thus be 
characterised as a typically state-oriented sector. Histor
ically, the Norwegian aid sector has been an obvious 
example of this common phenomenon. 

In view of this contradiction between the Norwegian 
experiences and the diagnosis of the problem of devel
oping countries, the question may be asked once again: 
will Norway limit the influence of the state and streng
then the private, voluntary sector in the developing 
countries - as the concepts used imply? Or is the in
tention rather to contribute to a stronger state adminis
tration; to establish a state governed by laws and which 
is able to guarantee "universal rights", (i.e. to reinforce 
the state if it is a good state) but which also should be 
willing to encourage the development of alternative in
stitutions which may help strengthen pluralism, democ
racy, participation, etc? 

Secondly, Norwegian ideological concepts of welfare 
and rights and the role of the voluntary organisations in 
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developing society, are universal rather than particular 
concepts. What is the significance of this contradiction 
in our discussion? The unique Norwegian and Scandi
navian model for the growth of the welfare state has 
been nurtured by the idea of equality before the law, and 
that only one institution can guarantee these rights; 
namely the state. In line with this, voluntary organisa
tions in Noiway have largely been conceived of, both 
by the state and by themselves, as being complementary 
to the policies of the state, and not as opponents. 

The universalism of Norwegian ideas of the welfare 
state is opposed to the declared particularism, or target 
group-oriented policies, of the voluntary aid sector. 
This conflict between universalism and particularism is 
strengthened and of a different kind in societies where 
the administrative, economic and political potential of 
the state differs from that of the Norwegian state in 
relation to its "civil society". 

This "particularism" is often pointed out as one of the 
historical and institutional weaknesses of the voluntary 
sector. Indeed, one of the prominent features of the 
voluntary aid organisations is their particular, group-
oriented approach and strategy. The role of the orga
nisations prevents them from guaranteeing the rights of 
the target group. Such a guarantee is not possible in 
Norway, and far less in the recipient countries, unless 
they permanently make an area or a group "their" area 
or "their" group. The demand for guaranteed rights, and 
recognition of such rights, will still be the responsibility 
of the state. We may therefore speak of a "philanthropic 
particularism" (Salamon 1986), a kind of particularism 
which in the history of Norway has been counterbal
anced by the state, and which has been paid a great deal 
of attention by social reformers. 

An overarching problem is thus the relationship be
tween the organisational culture and the organisations' 
orientation towards the state in Norway, and the more 
particular "anti-state" strategy adopted in the devel
oping countries. Or, in "aid language", the Noî vegian 
state wants the organisations to be "channels" for their 
aid; to be "complementary" to the aid activities of the 
state. The organisations have willingly accepted this 
public channel function, in line with what has character
ised the relationship between the public and the volun
tary organisations in Norway. In the developing coun
tries, the same organisations may work via a strategy 
which is partly anti-governmental and partly particular. 

This gap has not been an issue in the strategy dis
cussions of the state and the organisations. 

Our point is not that the agents in this field should have 
been reschooled into becoming experts on Norwegian 
history, nor is it that the dilemma could have been 
solved if the organisations had simply exported their 
Norwegian experience or Norwegian traditions to other 
societies. But the fact that this dilemma has not been 
discussed must be seen as an indication of the intellec
tual climate of this field and the degree to which there 
has been reflection of one's own activities. Nothing in 
the historical development of the field justifies the lack 
of attempts to identify one's own "hidden" attitudes and 
the unique historical-institutional background. It would 
probably have increased the chances of developing a 
clearer policy which could have drawn on experience 
and competence. Thus, the Norwegian actors could 
have made an international contribution to a more plu
ralistic and open debate on "NGO's contribution to 
development". Norwegian traditions and experiences 
are of course basically irrelevant to the development of 
other historical processes and situations, for example in 
Sri Lanka or Bangladesh. But they may be made rele
vant, if the organisations develop an understanding of 
general as well as specific features of the Norwegian 
experience. This may also provide better understanding 
of the general and specific features of the societies they 
are trying to change. 

It is now possible to assume that the effect of Norwe
gian organisations and the activities of the Norwegian 
state in influencing the future organisation of societies 
and cultures should not be under-estimated. It is prob
ably in these areas that the effect is the more lasting, for 
better or worse. There is no doubt that the growth of 
Norwegian organisational society and the manner in 
which it has developed has played an important part in 
our country. Assisted by aid, there has been an explo
sion in the establishment of organisations in many re
cipient countries. The relationship between these orga
nisations and the state, the concept of group interest 
versus national interests, their role in establishing par
ticular welfare systems, etc. will be of consequence far 
into the future. 

This suggests dilemmas and contradictions between the 
history, traditions and roles of the Norwegian orga
nisations, and the dominating strategies for their work 
in other countries, dilemmas which have been ignored 
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and thus not made exploited as a vital element in the 
development of aid policies. 

NGOs and their mission: "Partnership" 
and "Dialogue" 
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In spite of the diversity of the NGOs, it is possible to 
identify some other challenges common to the whole 
channel, at least if the rhetoric about "partnership", 
"equity" and "dialogue" is seriously meant. 

The NGO literature often refers to the NGO mission 
and the dangers that can dilute it (an example can be 
seen in the book edited by Paul and Israel (1991) for the 
World Bank). A common worry seems to be: how the 
pressure to assume increasing project loads can cause 
NGOs to dilute their commitment and stray from their 
basic mission. Easily available funds may be a "source 
of distraction"; it may create "opportunistic" NGOs 
(Samuel and Israel 1991:12). Growth may turn value-
oriented organisations into routine service delivery in
stitutions. But more important than developing an un
derstanding of the NGO profile, and the effect that the 
availability of funds might have on NGO orientation, is 
the question of what is their mission in the first place. 
To focus too much attention on the impact of state funds 

may lead to an omittance of a more fundamental ques
tion: Do the NGOs have any particular mission at all? 

The article on the World Bank and NGOs (Samuel and 
Israel 1991) does not discuss what the particular NGO 
mission has been or should be. Its description implicitly 
regards NGOs as a group, as value-oriented, which de-
emphasises the wide and not seldom conflicting "mis
sions" of the NGOs. Many NGOs do not have any 
particular mission at all except for one; they are in it for 
business! Other NGOs have primarily the mission of 
spreading the gospel of Christ, where aid is a means to 
this end. It also downplays potential political and ide
ological contradictions between donors and NGOs and 
between NGOs and other actors. The World Bank and 
other donors will tend to regard NGOs as instruments 
for achieving their own goals. At the same time as 
governments and multilateral institutions with various 
motives are channelling more and more funds through 
NGOs, a political-ideological atmosphere has been cre
ated that tends to dilute interest in fundamental dilem
mas and challenges facing the NGO system. 

The challenges of the NGO channel cannot be discussed 
in isolation from the political-ideological trends that 
frame its development. What has been described as the 
present "crisis of development theory" affects all work
ing with development aid. Aid is further questioned 
because the disappearance of the Soviet block makes 
aid less important as a political weapon than it was 
during the Cold War. Groups traditionally supportive of 
aid question the lack of realism in development aid and, 
privately, NGO actors may also express doubts about its 
usefulness. Others are more positive, and talk about a 
global associational revolution, partly spread by the 
NGO channel. Governments, media and important 
groups in developing countries are often critical of the 
NGO channel - regarded as a channel of "alien" west
ern influence. Some Norwegian NGOs seem to tackle 
this more vulnerable situation by becoming more eager 
than ever to reach the headlines, "at home" and profes
sionalize. This is partly due to more immediate con
cerns: harder competition in the aid market and admin
istrative pressure from the state. Employees working 
with aid strategies and complex planning in developing 
countries often feel marginalized and are seen as bereft 
of direction compared to the PR people working to 
enhance the NGOs' profile in the aid market. Although 
Norwegian organisations in general are value-oriented 
and unbureaucratic organisations, there has seldom 
been time and apparently little will to discuss funda-
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mental issues. What is their mission in aid? Why cannot 
NORAD or another NGO do what they are doing? Or
ganisations are at the same time increasingly using 
words like "advocacy" or "development partnership" 
that indicate fundamental strategy shifts. Based on an 
analysis of the particular context of the Norwegian aid 
channel, we will discuss the problem of "partnership" 
and "advocacy", and the potential of the Norwegian 
NGOs in this respect. 

NGO motivations 
To understand the constraints and potentials of a partic
ular NGO channel, it is necessary to study national 
variations in legitimation, character of public support 
and the actors' motivations. 

People working in the Norwegian NGOs are, of course, 
not "saints", whatever the media image tend to say. 
Their motives are not always those of altruistic "dream
ers"; they can be "realistic" career seekers. In this sense 
the NGOs arc like other institutions in society. Here we 
focus on different types of relationships between Nor
wegian NGOs and their "counterparts" or "partners", 
relationships which affect organisational motivations. 

Some Norwegian NGOs are supported by special sec
tions of the population and are involved in aid to streng
then the "community" where they themselves are mem
bers. Missionary organisations have the overall, strate
gic goal of expanding "the community of believers". 
The Norwegian Trade Union supports the build-up of 
trade unions in other countries to strengthen the cause 
of workers internationally. Norwegian Church Aid 
works primarily through local churches, although their 
ecumenical strategy encourages work among Orthodox 
believers and Catholics. The search for like-minded 
partners in what is phrased "development partnership" 
has an important consequence; it will gradually streng
then this "community motivation", away from donor 
altruism to reciprocity. But these NGOs also contribute 
to what is regarded as the need satisfaction of others, 
without insisting on the satisfaction of the wants of their 
own members, and are in this sense behaving altru
istically, as it is usually defined. 

Some Norwegian NGOs do not have natural partners 
with whom they can form a "community of interest". In 
relation to "the other" they have no other agenda than to 
help. This holds for most of the humanitarian orga
nisations and some of the smaller solidarity organisa

tions. The Afghan committee, for example, was partly 
established as a weapon against the influence of Soviet 
Union in the West, i.e. solidarity was a means to an end. 
After the withdrawal of the Soviet troops, this NGO has 
become primarily a committee of empathy for the Af
ghan Muslims. Some of the solidarity organisations 
originally imported "the other" to Norway as pail of a 
national political debate. Afghanistan "proved" the the
ory that Soviet Union was the "most dangerous super
power". In 1975, one of the most important and hottest 
political debates in the biggest student society in Nor
way, at the University of Oslo, was between different 
leftist groups about which movement in Angola that 
deserved support. The debate was important, but very 
few of the thousands of students had any notion about 
Angola at all, so the different acronyms of Angolan 
movements became symbols of political identity-mak
ing in Noi-way. Now, when third world issues are less 
politicized in Noi^vay, they are trying to reorient their 
activities towards a combination of traditional aid and 
information. 

State motivations 
Compared with many other donor nations, Norwegian 
aid has been less influenced by national or economic 
self-interest, and in this sense, therefore, is more altru
istic.9 This is probably due to the fact that Norway as a 
state has had relatively weak and marginal economic 
and political interests in the developing world. In gener
al, aid has been given with few economic strings and 
political conditions, except for an altruistic one: the 
policy should favour the poor. Norway has also, histor
ically, striven to avoid having its aid become entangled 
in the internal politics of recipient countries; thus con
trasting aid policies of the U.S., France and Britain. The 
big powers have, for a long time, devoted large sums of 
money (also channelled through NGOs, especially in 
the US) to support organisations and groups which 
might further the donor state's economic or political 
interests. The point here is not whether this Norwegian 
policy has been productive in promoting development, 
or to what extent there have been gaps between rhetoric 
and reality or between official justifications and actual 
policy. The point is that the political and economic 
context of the channel has been different from that of 
many other donor nations. This does not mean that a 
Norwegian NGO is more independent of political con
straints than for example OXFAM in Britain, but that 
the structural environment of the channel as a whole has 
created other opportunities and constraints. Nor does it 
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imply that Norwegian aid has not also been motivated 
by cultural, political and economic self-interest. What is 
underlined is that the channel's fundamental legitima
tion has been altruistic. The guidelines for the state's 
NGO support have stated: projects which are aimed at 
"advancing particular economic, political or religious 
interests are not eligible for assistance".10 

The Norwegian government has supported mission or
ganisations and solidarity organisations as well as other 
types of organisations, in the absence of clear or specif
ic foreign policy objectives. Its aid through NGOs has 
defied traditional realist definitions of foreign policy. 
The state has funded the projects of organisations like 
the Norwegian Association for the Disabled and Mary's 
Friends without looking for relative gains international
ly (political support and strengthening nationally has 
been more important). The total funding to the channel 
has not been linked to such political interests, though it 
might have expressed an intention to export Norwegian, 
social-democratic values or particular types of Christian 
morals, but mainly because this has been regarded as a 
"universal good". This Norwegian "naivete" has in
creasingly come under attack in Norway; politicians are 
arguing that aid should also serve Norwegian business 
and help to strengthen Norway's image globally. Late
ly, the Norwegian state has contracted NGOs not to 
further Norwegian interests in a narrow sense, but to 
further, as it has been expressed, "Norway's interna
tional standing". When NGOs have become a means to 
an end - to make Norway a "superpower" in democracy 
and human rights, government funds through NGOs can 
more appropriately be regarded as exchange rather than 
a gift. The distinction between this policy and the major 
powers which support "their" NGOs in a developing 
country to further strategic, political or economic in
terests is not sharp. This shift in policy and emphasis 
might improve Norwegian relations with the Third 
World, but it raises unsolved problems for the govern
ment and the NGOs in forming the NGO channel, and 
especially when it comes to "partnership" and "advoca
cy". 

Conclusion 
It might be useful in this context to distinguish between 
three types of motivation, although some will argue that 
acts are always motivated by rational value maximiza
tion. For example, when people give aid and apparently 
do not expect to get anything back in material or status 
gains, they nonetheless maximize values; what they 

"earn" is the excitement of giving. However, the Nor
wegian "altruist" experiences what might be called non-
material want satisfaction (at least if the gift both in
creases the well-being of the recipient and generates 
gratitude) and the feeling of having done something 
good, especially if there exists an environment which 
honours altruistic giving, or gives approval from "by
standers", for example, the international aid communi
ty. This theory of human behaviour is not very helpful 
in explaining what actually are different aid policies in 
different countries and changing aid policies in the 
same countries and in the same organisations and 
among organisations. Motives and intentions are mixed. 
As has been shown elsewhere, many organisations 
gradually become as much concerned with their own 
growth and their own standing and prestige in society as 
in helping the poor. Many organisations, for example, 
use more money on "market research", i.e. on how the 
Norwegian people assess their performance, than on 
research or studies of development problems in areas in 
which they are working. On the other hand it is difficult 
to draw conclusions about intentions based on aid pro
files and answers in opinion polls. Nonetheless, I sug
gest that there exist "altruistic intentions", the intention 
to strengthen the "community of believers", i.e. a kind 
of collective rationality and the intention "to maximize 
one's own gains". The popular support for the channel 
in Norway has been related to the first and second type, 
while actors within the channel have moved between all 
three of these categories. 

The aim of "Equity" and "Partnership" 
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The proposed guidelines (1994) for NORAD's support 
to NGOs states, for the first time in this connection, that 
"democracy and respect for human rights are (my ital
ics) universal values upon which Norwegian aid is 
based"." The organisations are too diverse to legitimize 
this universalism, partly because they - even in a homo
geneous Norwegian context-will disagree on emphasis 
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and on what rights should be prioritized, etc. To argue 
that the ideas they are carrying, or the mission they 
might have, are universal or belong to the "common 
pool of mankind", downplays both the fact that some 
organisations export their own notion of what is uni
versal, and the unequal power relations inherent in the 
channel. Reports to the Storting have, with different 
emphasis, argued that contact with other cultures and 
societies is important for the development of Norway 
and Norwegian culture, since its strength is related to 
the people's ability to show ethical empathy for human
ity as a whole. The NGOs have been seen as a force 
which can organise and express this empathy and uni
versal ethic, as an "act" and as an "example". NGOs 
can, as a result of particular power structures, enter into 
relationships in which one has to argue in support of 
reducing unhappiness and inequality, without linking 
the enforcement of the human rights agenda to states' 
donor power. 

The ethical basis of NGO aid does not have to relv on a 
** 

sense of duty (as has been so important in Norwegian 
motives), but, as has been argued in a slightly different 
language in some international NGO circles, on a spe
cial kind of reciprocity; the idea of "reciprocal affec
tion". According to opinion polls, Norwegians have not 
been much in favour of economic gains attached to aid. 
However, like people in other countries, they are tired 
of hearing about what "we are doing for them", and, 
interestingly, want to hear more about these countries, 
from their point of view, according to the Eurobarom
eter survey in 1991. The channel, in a world of "trade 
wars", ethnic rivalry, national chauvinism and religious 
controversy, has, therefore, potentials for institution
alizing conditions for such dialogues in long-standing 
relations outside state networks in institutions of com
paratively free communication. 

NGO aid, like that of other donor channels, contin
uously produces unequal donor/recipient relations. The 
change of vocabulary to "equal partnership" does not 
alter this structural property. The NGO channel has 
been given a new moral justification, and this creates 
other frameworks in which its dilemmas can be solved 
and managed. For the NGO actors to continue as before, 
defending past practices by referring to structural con
straints that are conceived as uncontrollable, means that 
NGO activities have no moral value. The popular sup
port for the channel, based on a notion of its morality 
and value orientation, would thus rest on a false image. 
For the NGO actors, the character of the NGO image 

• 

has a duality; it underlines that they have a possibility of 
choosing, but also that they "have to" choose this "ide
alistic" path. The NGO leaders face a very idealistic 
challenge: how to institutionalize mutual communica
tion and action where the partners realise themselves 
while changing the world. 

To prioritize "partnership", not only rhetorically but in 
reality, will require attempts to bring down conceptual 
and cultural barriers between peoples. By overempha
sising "efficiency" and "goal achievement" in project 
work, the overriding concern for the organisation be
comes what it achieves rather than what it represents; 
how human relations are built and identity negotiated, 
both "ours" and "theirs". Traditional project approaches 
tend to erect such barriers, instead of making them 
easier to overcome. 

This partnership role is also related to the dilemma of 
humanitarian aid versus "speaking out". This is not a 
new issue. The International Red Cross is still dogged 
by its decision to say nothing about conditions in Ger
man concentration camps during World War II. Med
ians sans Frontieres, led by Bernard Kouchner, later 
French Humanitarian Minister, was established after 
Kouchner and some other doctors denounced the geno
cide they had seen in Biafra while working for the 
tight-lipped International Red Cross. The conflict in 
Bosnia, as earlier in Eritrea, has presented humanitarian 
NGOs with a moral dilemma: speaking out means tak
ing sides. NGOs working in Bosnia have in reality 
ended up calling for war against Serbia. The situation in 
Bosnia forced many NGOs to say what they thought. 
Some Norwegian NGOs did, others did not. The hu
manitarian organisations have in general stood for the 
principle of bringing aid to anybody at any time, regard
less of political or religious affiliations, although they 
have played political roles. 

Some professional aid agencies are very critical to orga
nisations like Medicins sans Frontieres. This is also a 
question of publicity. MSF split after Kouchner char
tered a hospital ship to rescue some 2,500 Vietnamese 
boat people drifting in the China Sea. Some thought he 
was pulling MSF into one publicity stunt too many. 
Kouchner and some of his colleagues formed Medicin 
du Monde instead. After the discovery of the Serbian 
camps in Bosnia, they ran a poster campaign comparing 
Serbian president Milosevic to Adolf Hitler. In Norway 
the NGOs seem to be less activist, and more geared 



132 Norwegian NGOs in search of a strategy 

towards humanitarian aid alone. Some organisations 
spoke up regarding Somalia and some have done this 
regarding Bosnia, but in general they acted as if this 
dilemma does not constitute an important problem. 
Redd Barna, Sweden, was for example thrown out of 
Ethiopia after it had criticized conditions under Mengis
tu, while Redd Barna, Norway, kept a lower profile in 
order to enable their projects to continue. 

Seen from the outside, the Norwegian NGOs appear as 
a humanitarian monolith, with a few exceptions. In Nor
way there was a debate between the "responsible" Red 
Cross and the "activist" Egil Hagen (Norwegian Peo
ple's Aid) regarding Southern Sudan and the attitude 
towards the government in Khartoum. There were also 
contradictions in approach between NCA and NPA. 
The general lack of disagreement might reflect a politi
cal tradition in Norway, or it may reflect the fact that the 
organisations have tacitly agreed not to criticize each 
others policies in public, because to do so would open a 
Pandora's box. It is astonishing, given that close to 
hundred organisations work in about 100 countries, 
many in the same country, that they apparently never 
disagree on fundamental policy issues or aid strategies, 
or how the contradiction between "speaking out" and 
neutral humanitarian aid should be solved. 

Zones of dialogue and the NGO channel. 
The aim of all Norwegian NGOs is that their work in 
developing countries should increase awareness and 
knowledge and create more "positive" attitudes towards 
this part of the world in their organisations and in Nor
way. There is no clear evidence supporting a causal 
connection between development aid and "positive atti
tudes". On the contrary the only study which has been 
done in Norway on this issue draws a different conclu
sion.'2 The study does not prove that this work is with
out positive impacts. It only shows how difficult it is to 
measure the impact of such activities, and it also sug
gests that the NGOs have a long way to go before this 
goal is achieved. 

Organisations as project implementors have tended to 
produce information about their project activities, that 
creates a world image in which the donor not only is the 
most knowledgeable (which of course she often is), but 
where the donor/receiver relationship itself acts as a 
barrier towards establishing communication. "The oth
er" in such situations will tend to become a means to an 

end, due to the social and structural mechanisms in
volved. 

If the NGO channel is to achieve this aim, which is also 
the primary justification for the state support given to 
the channel, the question remains: how is it possible to 
increase knowledge of the world in the population as a 
part of development aid, and how can it be establish 
methods for genuine "partnership" and "cross-cultural 
communication". Can an international network with 
fewer of the power relations affecting North/South rela
tionships in general be institutionalized. 

In Norway, as in other donors communities, it has been 
very common to act as if there is somebody "out there" 
who represents "the other"; the local people, the farm
ers, the South etc. Meetings have been held at which 
one or two .Africans or Asians have been introduced to 
speak, not on their own behalf, as a government or 
particular pressure group, but on behalf of "women in 
the South", or "the South" etc. To invite people from 
other countries to speak about their lands from their 
perspectives is in line with both declared policies and 
the wishes of the opinion. The problem, however, is that 
the idea that such collectivities can be represented by 
individuals, makes communication, discussion and the 
reenactment of others' thought and perspectives and 
understanding less important or almost irrelevant. "The 
South", more than 100 countries, and billions of people, 
has seldom been represented by one person! By in
venting "the others" as opposed to "us", the complexity 
of the world becomes manageable, but in a way which 
may act as a barrier towards reaching the NGOs' goal: 
equity in communication. The channel, contrary to 
widespread rhetoric, is not involved in a dialogue be
tween "North" and "South". It has never been and will 
never be. The prevailing idea that NGO people commu
nicate with "the poor", "the oppressed", "the South" or 
"women", can be seen as a way to handle the need for 
conceptual control and action. But since dialogue is 
always a dialogue between or among special perspec
tives, interests and value orientations, only by liberating 
themselves from such ideas of representation, the 
NGOs can develop the dialogue that they describe as 
the aim of NGO communication. 

This tendency is linked to another feature of dominant 
NGO perspectives and NGO language: humanity is of
ten described as "one". As a result consensus on funda
mental values is not only possible but preferable. By 
continuous enlightenment (or cultural imperialism, oth-
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ers will say) and hard work (more projects and more 
donor money) they, the "others", would be persuaded to 
agree with "us", either regarding the gender question, 
equality question, pluralism or the only true religion, 
Christianity, or the only true version of Christianity. In 
this regard the practical sides of NGO thinking have 
been in line with, and are certainly influenced by, a 
fundamental trait of Western thinking. This view has 
created a conceptual barrier against comprehending and 
acting on the growth of fundamentalism or the upsurge 
of ethnic chauvinism. NGO information has up to now 
almost never discussed or taken up such themes. This is 
easier to see in the 1990s, with the upsurge of irratio-
nalism, religious fanatism and ethnic barbarism, than it 
was in the "stable" cold war situation, the conditions for 
communicative consensus which are a fundamental 
premise for aid projects, are in many cases, simply not 
there. It has also reduced the need for NGOs to take 
sides in struggles between moralities and values, since 
the present differences are regarded as a result of levels 
of historical development etc. NGO information has 
almost entirely described the recipients as an invented 
"other", differing from "us" in one way; their level of 
development. They have described victims of child 
abuse, of women's oppression, etc., but often based on 
the notion that their argument has been self-evident or 
universally valid, and not one idea among others, which 
has to be fought for, and possibly, made universal. 

NGOs and "legitimatepaternalism" 
Fundamentally, slogans such as "partnership" and 
"equality in dialogue" require a philosophical accept
ance of pluralism, i.e. that "the other" which one wants 
to help is not seen or conceptualized as identical to "us". 
On the contrary, they require that "the other" is seen as 
different from us and as one who lives within his own 
context with his own projects. How can NGOs with 
strong missions, with a belief that their ideas represent 
the only path to "Heaven" or to "development" use 
these slogans? There is of course NGO aid which im
poses itself upon the receiver. Sometimes, without hav
ing been asked, NGO actors come in their hundreds, 
and implement projects that target some pre-conceived 
target group. NGOs impose both paternalism and forms 
of relative equity. NGOs should discuss how to strike a 
balance, or what paternalism is legal and what paternal
ism is illegal. Is it legal when those who are supported 
cannot speak for themselves, e.g. the dying Rwandan 
refugees in Goma camp? Where is the thin line between 
care and oppression? There is no clear-cut answer as to 

how one should care and bother about "the other" with
out invading him, or how to "advise" without "govern
ing". Authentic help is an aid which should help the 
other's projects; its aim is that the other should succeed 
in what he wants to do. The dilemma is therefore; do the 
NGOs want a value to be realised, not because it is 
"theirs", or because it is a value, but because it is a value 
for those who ask for help? And if they do not, how can 
present NGO rhetoric be justified? 

Gifts as power 
Gifts have everything to do with haves and have nots, 
and therefore with power; while the aid-relationship 
officially aims at equality and partnership. Lately a 
great number of articles about "partnership in devel
opment" have been published, but fundamental mecha
nisms that erode partnership are not discussed. This 
contradiction can be addressed by asking how the ques
tion of generosity can become linked not only to the 
issue of altruism, but also to the question of freedom, 
not only for those who receive but also for those who 
give. The act of giving in this perspective thus becomes 
an act of reciprocity in another way than is usually 
discussed. Aid without the helper's attitude and appear
ance and without hidden important political-ideological 
agendas can be realised, if anywhere, within this sector. 
The actors cannot form this channel by their intentions 
alone. The channel develops as a process, produced and 
reproduced by repetitive and continuous interactions 
between the actors, through a power struggle between 
donor NGOs and supported NGOs or between official 
donors and NGOs, or, as has been the rule in Norway, it 
can be formed through consensus-seeking negotiations 
about how the channel should develop. In the past, this 
continuous "creation" of the channel has mainly revolv
ed around the Northern NGOs project cycle. It has 
seldom developed around some form of reciprocity, 
partly because of the project load and partly because of 
the notion of the "good act". The inequality in power 
and historical relations has been even more important. 
Aid via this channel may establish and create relations 
where human beings in reciprocity can recognise and 
confirm each others' projects. It can house activities 
whereby through pratice one can recognise oneself in 
the reality of the other. This act does not have to be, due 
to the institutional set-up of the channel, routine service 
delivery, repetitive and reifying, but can help the actors 
to realise and change not only the world but the way 
people think about the world, themselves and others. 
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NGOs - dialogue and human rights 
"Partnership" does not imply that the channel creates 
arenas or relations in which people are "nicer" to each 
other than they are generally, or more "tolerant" and 
"relativistic". Their ability to "let the grassroots speak" 
has been put forth as a particular feature, or as an 
important comparative advantage, of the NGOs. A 
study of NGO achievements will not confirm this as
sertion, except in some cases. The point here is not to 
focus on the "grassroots", because they cannot speak, as 
nobody can speak on their behalf. The notion of the 
grassroots speaking has often acted as a camouflage for 
the NGO project leaders to do what they regarded as 
most important, no matter what the local state adminis
tration, the donor or the HQ of the organisation said. As 
a general concept the "grassroots" are manipulative 
within this system of great distance between donor and 
project implementation, because they have no institu
tionalized expression or voice, and they may therefore 
also continuously enhance and enlarge differences be
tween the giver and the receiver. Due to its very diversi
ty in value-orientations, aims and profile the NGO 
channel has a potential for realizing its aims of dialogue 
if it accepts this pluralism, which the notion of the 
"collective grassroots" makes impossible. 

The NGOs cannot meaningfully use the concepts of 
"equal partnership", "dialogue or "advocacy" on behalf 
of "the other", without at the same time rejecting the 
idea that the true answers are known to somebody, be it 
Adam in Paradise or Muhammad in the desert. One has 
to accept that existing different moralities are incompat
ible or that there is no overriding criterion available by 
which people arc enabled to decide the right life for 
men, that there is no path towards the discovery of these 
truths. And very important in an aid context; the true 
answers, when found, are not necessarily compatible 
with one another and form a single whole. Mission 
organisations have not accepted and will not accept this. 
They, and other types of organisations that have "dis
covered" the true path will, therefore, use such terms 
mostly for rhetoric puiposes. Some of the solidarity 
organisations in the 1970s had also "found" the solution 
to development problems, and the Norwegian Parlia
ment unanimously seconded a government develop
ment strategy in 1985 for all developing countries, a 
strategy which was said to have been proven by histor
ical experience. Dialogue is neither to say: "I will do to 
"the other" what I would like him to do to me", since 
"the other" might disagree with "me" about what is 

good. It is therefore unclear what the various NGOs 
mean by these terms. 

The multiplicity of NGOs is an indication that there will 
always be a conflict between true ends and true answers 
to the central development problems.The world of the 
poor herder in Turkana is different from the world of the 
NGO bureaucrat. The world of the Muslim or Christian 
fundamentalist is not the world of the liberal atheist, and 
the world of those who think and speak in Swahili is not 
the world of the Norwegian-speaking expert as the 
world of the Norwegian speaking is not the same world 
as that of a French speaking. Each world is composed 
by everything that its members do and think and feel, 
expressed and embodied in the kind of words, the forms 
of language that they use, the images, the metaphors, 
the forms of worship, the institutions that they generate, 
which embody and convey their image of reality and of 
their place in it. This also implies that the members of 
the same organisations; for example a man compared to 
a woman, persons married compared to unmarried, field 
workers compared to the home staff, will have different 
concepts of the world. Conflicts between true ends are 
not culture-bound, but universal. The existence of fun
damentalist NGOs, of the Norwegian Lutheran Mis
sion, women'ss-lib NGOs, leftist NGOs and rightist 
NGOs, all altruistically motivated, is an indication of 
this plurality of ends. The human world can be in
terpreted as a battle of perpetually new and ceaselessly 
conflicting wills, individual or collective, and in our 
time is partly empirically reflected by the heterogeneity 

of NGOs. 

This notion of "zones of dialogue" does not imply the 
institutionalising of cultural relativism. Most NGOs are 
not relativists. But these NGOs actors can, by the force 
of imaginative insight and contact, understand the val
ues, the ideals, and the forms of life of other cultures or 
societies. They may find these values unacceptable, but 
still a starting point for communication. What is impor
tant is that the NGO channel can provide an arena, if the 
actors open their minds, where it becomes possible to 
grasp how another person may be a full human being, 
with whom one could communicate, and still live in the 
light of values widely different from one's own. These 
values can nevertheless be seen as values, ends of life, 
ends which NGOs fight for and by which men's lives 
could be fulfilled. The channel itself may, therefore, be 
an argument against equating one tradition with the 
human condition as a whole. 
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Social or political collisions will take place in such 
meeting places, and this is unavoidable if value-ori
ented NGOs take part. The conflict of positive values 
alone makes this unavoidable. At the same time the 
language of international NGOs is an important sign 
that one style of language, although born of Western 
history, is being adapted by the whole world. NGOs, 
and especially the proliferation of like-minded NGOs in 
almost all countries of the world during the past few 
decades, indicate how fast this channel helps tranform 
the world. Culture-transcending knowledge has been 
created and has been produced. .Although traditions dif
fer, people do not live in coccoons, and the NGOs create 
one of several meeting places where people can argue 
for universal values and reject cultural relativism. At 
the same time the channel may erase barriers against 
one culture allowing itself to claim that it knows every
thing or has the final authority. These zones may at least 
promote and preserve a kind of uneasy equilibrium, 
constantly threatened and in constant need of repair. 
Through these meeting points the organisations can be 
vehicles to understanding that the idea of a single, per
fect society of all mankind, is internally self-contradic
tory. 

The NGOs can act as mediators (in this mid-way posi
tion) between cultural relativism and aggressive uni-
formism. The channel as a social system and the orga
nisations working there are founded on the expectation 
of and knowledge of the fact that there is knowledge 
beyond culture. They are planning development pro
jects and reporting systems that are not entirely deter
mined by the internal characteristics of different cultur
es. The whole discourse on NGOs and their profiles and 
activities within the channel itself from Sylhct in Ban
gladesh to Awash in Ethiopia and Oslo in Norway, 
involving poor farmers, illiterate women and doctors, is 
a clear sign that a universal language has developed. In 
fact, seen from the remote villages in many parts of the 
world, the NGO decade and the proliferation of NGOs 
have been most efficient vehicles for producing knowl
edge that is valid for all. This clears the ground for an 
open and potentially just struggle among ideas and con
victions about what constitutes "good society" and 
"good life". On the other hand, according to their aims, 
NGOs are value-oriented organisations which justify 
their work by moral, altruistic arguments. They might 
be relatively big and powerful compared to weak peas
ant associations in Nicaragua or women's groups in 
Zimbabwe, but thay are still a junior partners when 
compared to the authority and standing of REST in 

Eritrea and the Orthodox Church in Ethiopia. But com
pared to the state system and the multilateral system, 
NGOs, (at least Norwegian NGOs) are relatively pow
erless. Compared to other channels, the fundamental 
structural relations are therefore more conducive to dia
logue than conditionality, to openness rather than to 
posing as having found the true path or the true answer, 
to curiosity about the world rather than to using aid as a 
means of confirming past outlooks and value prefer
ences. If they are based on pluralism and a knowledge 
of the infinite ways lives can take, and without strong 
sanctional powers, if they do not suppress too many 
varieties of positive action or frustrate too many equally 
valid human goals, the Northern NGOs may reach their 
stated aims. 

A pluralist channel outside the state system 
The principle of state sovereignty, is coming under 
pressure because of the globalization of economic and 
information systems and because of the problems of the 
environment and poverty. Many matters require indivis
ible and global solutions, and cannot be handled accord
ing to the size and shape of sovereign states created by 
historical accidents and processes. In such a situation 
institutions and organisations that cross national state 
boundaries, and capable of mediating long-term ecolog
ical, security, and economic needs and values, seem to 
have greater space for action. 

At the same time the world is marked by religious and 
ethnic strifes and conflicts between states and within 
states. Since the channel was established in the early 
1960s the understanding of history and development 
has changed: Most important, forces have emerged 
which were not predicted and which most moderniza
tion theories thought belonged to the dust-bin of histo
ry; the resurgence of religious and especially ethnic 
chauvinism and aggressive nationalism. Aid was in
stitutionalised at a time at which human history was 
generally regarded as a single progressive, universal 
civilisation. The disregard of the strength of totalitarian 
or authoritarian nationalist or religious movements, and 
their triumph, was inherent in precisely those ideologies 
which at the same time helped to frame the whole idea 
and strategy of development aid. In this situation the 
NGO channel may have a role in affecting how solu
tions are arrived at when interests conflict. It might 
influence how information is brought to bear on en
trenched values and beliefs, not necessarily to "uproot" 
them, but to transform behaviour which may be accept-
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able to the individual but harmful to society. NGOs 
might contribute to ensuring tolerance for pluralism 
while sustaining individuals' identities and their sense 
of intrinsic value, although they in some cases have 
been organisations for both ethnic chauvinism and reli
gious intolerance. Some of these problems seem to be 
difficult to solve by technocratic improvements in gov
ernment and political systems, and require perhaps al
ternative systems of international cooperation, although 
these would not necessarily be better or more democrat
ic. The UNDP's 1993 Human Development Report 
noted that, "because future conflicts may well be be
tween peoples rather than between states, national and 
international institutions will need to accommodate 
much more diversity and difference, and to open many 
more avenues for constructive participation" 
(UNDP,1993). 

By reorienting its activity profile, the channel has estab
lished opportunities for more influence on the political 
arena. The possibility of exploiting the tremendous 
power that state-to-state relationships in aid give the 
donor state, is not, however, available in the same way 
to the generally much, much weaker NGOs. This should 
not only be regarded as a liability. People in these 
organisations have established cultural and economic 
networks across borders and outside the state system. 
The point here is not that these networks have proven to 
be "better" than public or official networks. It is rather 
that they are different and involve other people. If it is 
effectively pursued, it may establish unique face-to-face 
relationships between people with different ideas about 
the ends of development. "Equal partnership" or re
sponsibility presupposes opportunities for physical 
coexistence. 

A moral channel outside the state system? 
By addressing the role dilemma in this way, the NGOs 
might also fill another lacuna. In the post-industrialized 
West, notions and descriptions of the world are flowing 
around, apparently free and without obligations, with 
representations more or less "liberated" from their so
cial reality. On such a background the NGO channel can 
institutionalize cross-cultural relations in the form of 
direct contact, organized around a project for furthering 
common good. In a fragmented world, they may main
tain visions about the possibility of the "moral act". The 
value of such a moral act may increase by the very 
absence of meaning and value elsewhere in society. The 
NGOs can thus represent what modernity and the attack 

on "Political Correctness" seems to have buried; the 
idea of global development, concern for the poor and 
unity among people. 

This multitude of organisations does not represent an 
associational revolution, as has been suggested. Their 
aims are too different, also in relation to state power. 
Some organisations are founded to fight the state or the 
government in power. Some organisations, influenced 
by liberalist ideology (only a few American NGOs), 
have the goal of aiming at rolling back the state. Others 
want to minimize the role of the "overburdened" or 
"over-bureaucraticized" state, based more on populist 
attitudes. Other NGOs were established to fight for 
power in the state (REST in Tigray, for example, and a 
number of the Sandinista-formed NGOs in Nicaragua) 
or to support the fight for another state power (as ORA 
in Oromo, Ethiopia), while some NGOs try to influence 
the policy of the state and government in power by 
advocacy and public campaigns. Yet others are most 
concerned with project implementation or social service 
delivery. The redefinition of the relationship between 
the state and society is therefore not a common ob
jective. What unites them, if anything, is the hetero
geneity of their approaches and the importance of the 
relation. 

This heterogeneity represents alternative networks with 
different interests attached to them outside the state 
system. Within these networks equality, dialogue and 
self-control might be easier to institutionalize than with
in state to state relations. People working in such orga
nisations might develop loyalty not only towards their 
own organisations, or their own country but to an in
ternational network of similar NGOs and specific 
groups of ordinary people outside their state bounda
ries. At present, such networks are often influenced by 
social, political and cultural forms which are not repli-
cable or sustainable over time. But they already repre
sent a force which in some cases counteracts regional-
ization and ethnification of the world economy and 
world politics. Some of the international networks and 
partnerships recruit, train and promote a network of 
"ordinary people" with loyalty to the world community 
and sensitive to social and political issues. Rules, proce
dures, norms and evaluations, as well as organisations, 
can supplement a regime of dominance and dependence 
with one of pluralism and equality. 

This system cannot be regarded as completely separate 
and distinct from the constraints that define the overall 
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strategic setting in which the organisations interact. But 
new institutions can affect the forms of cooperation that 
emerge over time. In this sense institutions matter. They 
might become vehicles for overcoming different types 
of state and market constraints. These institutions will 
also reflect the distribution of power between interna
tional and local NGOs, but these power differences will 
generally be easier to overcome than similar relations 
between state institutions. It can show that not all sit
uations in world politics or international political econ
omy need take the form of the Prisoner's Dilemma, and 
that states are not always trying to maximize their abso
lute gains. The states' preferences might be generally 
based on assessment of their own welfare, and not that 
of others. The NGO channel working in this way sup
ported by the Norwegian Foreign Ministry is an exam
ple of the fact that foreign policy can be alternatively 
motivated. 

Networking and implementation 
The focus on networking represents a partial shift in 
emphasis. The aim here is not related so much to project 
development, as it focuses NGO networking of a partic
ular kind. Most NGOs and donors would say that there 
is a need for institutional innovation in international 
relations. In this endeavour a concern for rules, norms 
and procedures is important, implying that there is a 
prospect of long-term change in behaviour and perspec
tives. Within the NGO community there will, for exam
ple, be a struggle between those forces which aim at UN 
standards and state standards in salaries and benefits 
and those which do not wish to see a great number of 
new international bureaucrats or highly paid consult
ants, or a further mushrooming of "development-ori
ented" NGOs. One might foresee a renewed struggle for 
the ideological hegemony of the channel between the 
"New Right" and radical and populist NGOs speaking 
out against Western politics. There may develop grow

ing contradictions within the NGO community, where 
the "value oriented" NGOs will criticize other NGOs 
for exploiting the channel's popularity for narrower ec
onomic gains or organisational reasons. 

Some of the Norwegian NGOs continue as though the 
context has not changed. The "old" Northern NGO, 
implementing big projects, will soon belong to the past. 
The receiving communities will not accept this role in 
the long run. Temporarily, some countries are forced to 
accept anything, but as soon as they develop, experi
ence shows that they will question the role of expatriate 
aid workers. Think of Norway for a moment. The Nor
wegian people would not accept that organisations from 
Islamic countries, for example, would come to develop 
Lofoten fishermen. We would not even accept that 
American or German organisations did that. Moreover, 
the competition from private firms will increase. NGOs 
in the "South" will also demand a greater role, etc. The 
NGO project-honeymoon will soon be over. This chan
nel, as organizers of altruism, and as show cases dem
onstrating that the "little good deed" is possible, by 
mobilising popular engagement etc., is therefore forced, 
by the historical development itself, to address anew the 
fundamental question of its legitimacy and profile. 

This development will also affect the balance between 
Norwegian or Northern NGOs and Southern NGOs, and 
between different types of NGOs within the NGO chan
nel. Since the perspective focuses as much on commu
nication and cross-cultural contact between people out
side state apparatuses as on efficiency promoting eco
nomic, social or democratic development in developing 
countries, it will offer space and legitimacy to the con
tinued existence of a heterogeneous Norwegian NGO 
channel. It will also affect the relationship between 
NGOs and governments, between Norwegian NGOs 
and other international NGOs and between a Norwegian 
NGO and a "southern partner". 



POSTSCRIPT 

When children in small villages north of the Polar Cir
cle sell cakes they (or their parents) have made, when 
the winter wind is blowing cold through almost empty 
streets, in order to help street children in Khartoum or 
Jakarta; when women on the West-Coast of Norway 
come together to sell handicrafts from a developing 
country in order to send the profits back; or when an 
unemployed plumber risks his life, crosses war-zones 
and mountain-passes in Afghanistan, with tens and 
thousands of dollars sewn into his clothes to assist de
velopment projects that a Norwegian organisation has 
carried out together with the Afghan muslims, it be
comes clear that discussing the NGO-channel is, from 
one perspective, to discuss a phenomenon that almost is 
above politics and ideology. It embodies acts that point 
(not to a different future, necessarily), but to the possi

bility of the good act in a world of ethnic chauvinism, 
religious intolerance and growing inequality between 
rich and poor. 

However, NGOs have become imprisoned in an NGO 
language and in the images they and others have created 
of "NGOs in development". It is therefore important to 
liberate the channel from its own perceptions of itself, 
and for NGO actors to establish more distance to the 
dominant language, working methods, conventions etc. 
The NGO channel will have to accomodate itself to 
changing global and national frameworks. The choices 
that governments, the NGOs and the people make, may 
or may not mean great changes, but the choices should 
be as well-informed as possible. We hope that this study 
will make a contribution to this effect. 



NOTES 

1 Phase I was finalized in August 1992. The main report was publish
ed by the Ministry of Foreign Affaris in November 1993; Evaluation 
Report 5.92. An edited version of all the reports produced during 
phase I was issued by the Centre for Development Studies in August 
1994. Phase II started in August 1993. This report is a summary of 
Phases I and II. 

Mn 1986, the Canadian International Development Agency (CIDA) 
carried out a study of 2,095 projects that has been jointly sponsored 
by CIDA and Canadian NGOs. The projects assessed were complet
ed between April 1979 and March 1982. In 1989 the Danish aid 
organisation, DANIDA, together with the Centre for Alternative 
Social Analysis (CASA), evaluated the performance of Danish 
NGOs, which included a field study in eight countries. The Swedish 
International Development Authority (SIDA) sponsored a study of 
the Swedish scene (English translation: "State Grants for Non-gov

ernmental Organisations"). The four NGOs receiving most govern
ment funds in Holland, CEBEMO, HIVOS, ICCO, NOVIB, spon
sored a study by a "Steering Group on the Impact of the Co-
financing Programme" (This programme was started in 1965). They 
focused on Brazil, Burkina Faso, Chile, India, Indonesia and Zim
babwe. Studies have also been undertaken by the Overseas Devel
opment Institute in the UK. The projects assessed by ODI were 
funded by, and in some cases run by, British NGOs. They have been 
the subject of separate evaluations by White (1991), Robinson 
(1991), Muir (1992) and de Coninck (1992). The conclusions of 
these studies were brought together in a report by Riddell and 
Robinson (1992), The Finnish NGO assistance has been evaluated in 
Riddell el al., Strengthening the Partnership - Evaluation of the 
Finnish NGO Support Programme, Report 1994:1, Overseas Devel
opment Institute & Institute of Development Studies, University of 
Helsinki. 



Chapter I 

'See Tvedt 1992 for a more detailed analysis of this history. 

;The concept of a Scandinavian model has been elaborated by many 
when it comes to analyses of the welfare state, see for example 
Kuhnle 1989 and 1992 and .Kramer 1981 and 1992. 

3 Sec for instance Kuhnle and Selle (eds.),1992. 

dThis section is based on detailed reconstruction of all government 
disbursements to NGOs in 1981,1986,1991 and 1993, collection of 
central policy documents, annual budgets and reports for "all" (80) 
organisations for the years 1989, 1990 and 1991, compilation of 
central policy documents, annual budgets and reports for 10 selected 
organisations for the ten-year period 1981-91, and three question
naire-surveys. In addition, extensive archival studies in NOR.AD 
and interviews with almost all leading actors on the Norwegian 
NGO-scene have been undertaken. 

5 NORADs General-Secretary, Andresen, wrote in a memo on 
17.8.1962 that the state should only have a supportive role and that 
the organisation at least should provide half of the project funds 
itself. If not "will the natural distinguishing line between private and 
official projects be rubbed out, and that might also create problems 
as to who has the responsibility" (quoted in Tvedt 1992:40). 

6This development is similar to what takes place in other donor 
countries. The DANIDA/CASA report notes that in Sudan, "SIDA 
is emphasizing the importance of the NGOs maintaining and devel
oping their own identities and ideologies and wants Ihe NGOs to 
consider their individual ideology and approach as an advantage..." 
in DANIDA 1989:154. 

'Allocations from NOR-AD to Norwegian voluntary organisations 
for information on developing countries and Norwegian aid have 
been rather generous since its start in 1966. In 1980, NOK 7.2 mill, 
were allocated to 12 organisations under frame agreements (6 of 
them were political parties) and to 41 other smaller campaigns. Tliis 
was 66% of the NORAD budget for information. In addition 17 
journalists received travel grants to developing countries that year 
from NORAD. In 1990, 22 organisations had frame agreements and 
44 ad hoc campaigns were also given money. The support lo NGOs 
amounted to 24 million NOK or 71 per cent of the total NORJ\D 

information budget. 

8The Minister in charge of development aid, Reidun Brusletten 
(June 1983 to May 1986) with a background from voluntary mis
sionary organisations, was instrumental in bringing the NGOs to the 
fore in the general development strategy. Jan Egeland, Personal 
Secretary to the Foreign Minister and later State Secretary in the 
Foreign Ministry (1991-) with a background as International Secre
tary in Norwegian Red Cross, has later played an important role in 
enlarging the role of NGOs in Norwegian foreign policy and emer
gency work. 

9In Norway, unlike the case in many other big donor states, it is 
fruitful to use the term "aid epoch". The reason is that the aid 
relationship has dominated the relationship between Norwegians 

and people from Asia, Africa and Latin America in some decades 
after the Second World War. This part of the world has been regard
ed to a large extent through the lenses of the "giver"-"receiver" 
relation (see Tvedt 1990). 

10EUROBAROMETER 36-Fall 1991:198. The question was: "Still 
thinking about the Third World, would you be prepared to give some 
of your time to support something being done for the Third World?". 

11 EUROBAROMETER 36-Fall 1991:199. The question was: "Still 
thinking about the Third World would you be prepared to give more 
money than you do now to support something being done for the 
Third World?". 

'-EUROBAROMETER 36-Fall 1991:197. The question was: "Still 
thinking about the Third World are you a member of a group or 
association which does things to help the Third World?". 

"EUROBAROMETER 36 - Fall 1991:196. The question was: "Still 
thinking about the Third World have you been asked to give some of 
your time and play a personal part in campaigns or activities to 
benefit the Third World?". 

14 EUROBAROMETER 36 - Fall 1991:195. The question was: "Still 
thinking about the Third World have you been asked to give money 
for specific projects in the Third World such as building of schools, 
wells, medical aid, etc.?" 

15 Part of the explanation may, however, be reflection of the yearly 
"NRK-TV Innsamlingen". This campaign takes place every year. 
The whole day on state-owned television is devoted to development 
problems in the Third World. One NGO is responsible for the 
programs, and for organizing a campaign for collecting money all 
over the country. The aim is always to reach every home with a an 
activist asking for a financial contribution. It may also be a result of 
"Operasjon Dagsverk". Since 1963 pupils in Secondary schools all 
over the country have used one day every autumn to collect money 
for a specific project in the Third World. They collect money. Or 
they work for other people, and give the salary to the campaign. 

l6The present analysis bases itself upon empirical studies of NGO-
Govcrnment relations in Bangladesh, Ethiopia, Nicaragua and Zim
babwe, a compilation of central legal documents and directories, 
guidelines for the NGO-sector, the author's personal interviews with 
leading officials both in governments and in the NGO-community 
during five field visits to three of the countries. It also draws on data 
collected by an extensive questionnaire-survey to 119 organisations 
receiving support from the Norwegian government and Norwegian 
NGOs in Bangladesh, Ethiopia, Nicaragua and Zimbabwe. In addi
tion information from secondary sources is utilized, especially the 
sub-reports from the Phase I study and the country studies undertak
en during this study (see Acknowledgements). 

,7The Bangladesh government during the tug of war with the NGO 
community in July 1992 made a list of 52 NGOs, which were 
described as being engaged in missionary works, especially in pros-
elytization. 
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"This section relies heavily on Moyo 1994. 

,gIn size, organisations vary greatly from the large membership 
NGOs like ORAP with over 100,000 members, to small community 
based organisations (CBOs) with 10-100 individual members or 
households (De Graaf, Moyo & Dietz, 1991). 

20 Moyo 1994 discusses also other ways to classify NGOs in Zim
babwe; by size, budget, geographical location, sector of operation, 
particular activities undertaken etc. In this paper it is focused on 
organisational types, for comparative purposes. 

:i These proportions have changed due to large inflows of official 
foreign assistance since Zimbabwe adopted ESAP in 1990, such that 

the proportion of foreign aid accounted for by NGOs will have 
decreased considerably - (but not the total amount received by the 
NGOs.) 

-The section on Ethiopia is based on Karadawi 1994. 

"Written list given to the author, March 1994, by RRC in Addis 
Ababa, Ethiopia. 

:4The only list available with names of the registered organisations 
dates from March 1994, hence this is the basis for the categorisation 
below. 

"This section relies heavily on Skar (ed.), 1994. 
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Chapter II 

'This Report to the Storting can be found in a short version in 
English of 36 pages. The above paragraphs therefore are translated. 

2The following is based on doctoral dissertations written on the 
history of the mission: Sæverås, (no date) and Bakke 1987. In
terviews have been conducted with personnel working for the mis
sion both in South Ethiopia (in February 1994) and with their Secre
tariat in Addis Ababa in May 1992 and February 1994. The in
formation is corroborated with documentation at theNGO Division 
NORAD, on the work of the organisation and finally based on 
information collected in relation to a questionnaire as a preparation 
for a meeting with all the Norwegian organisations working in 
Ethiopia, January 7, 1994 as part of the present study. 

•'Projects are here defined according to budgeting in the cooperation 
with NORAD, and not as they appear "on the ground" in Ethiopia. 
Thus NLM operates with many more operational units within their 
system. 
5NLM had apparently not any problem in fulfilling its own share 
("egenandelen") in relation to NORAD. In 1992 more than NOK 2.3 
million were given by 38.816 individuals. These money were re
trieved under 6 different categories: (Giverkontakten, 1,1993): 

Spring / Autumn's gift 
Regular offerings 
Evangelical projects 

8.281 .OOOFar-adoption 2.823.000 
1.862.000Social projects 4.011.000 
2.971.Q00Other collects 3.183.000 

5Schaefcr, Field report No. 1, Nov. 10, 1957, quoted in Bakke 
(1987). 

6NLM: Missionary Conf. Ethiopia, Mins, Jan. 1950, ibid. 

'Consecrated on July 25, 1948. Mara 1972:80,ibid. 
hNLM: Yirga Alcm logbook Jan 19, 1950, ibid). 

°NLM: Yirga Alem logbook May 1950, ibid. 

,0NLM: Gidole logbook October 1951, ibid. 
"NLM: Missionary Conf. Ethiopia, Mins, Jan. 1956, ibid. 

l2Lundgren 196074; Ut i All Verden 1974:1, ibid. 

,SLWF: Aske to Schaefer, April 16, 1958, ibid. 

,4GA: Schaefer, Field report Number 1, Nov. 10, 1957, ibid. 

,5Bauerochse (GHM) referred to them when he stated that the Nor
wegians were always quick to say: "If we can't do as we like then we 
better leave the whole work". 
SEM/AA: Bauerochse to Arén, July 8, 1957, ibid. 

,ftNLM: Missionary Conf. Ethiopia Mins, Dec. 1959, ibid. 

n NLM: Home office to Ethiopia Field Council, March 3,1960, ibid. 

'*EECMY was used as the name in the first documents about the 
new churh. This name was not allowed by the Ethiopian authorities. 

since there should be only one Ethiopian church in the country, The 
Orthodox church. After the revolution and the overthrow of the 
Emperor in 1974 the position of this church was weakened and it 
lost its position as state church. Therefore EECMY again became 
the name of the church, and this time also officially. In this section 
the term EECMY is used throughout because the text then will be 
easier to follow. 

'There are a number of studies of missions under colonial rule, but 
as far as I know, almost none about missions and the development 
aid era. 

20 As part of the NORAD standard contracts (in Norwegian): "Orga
nisasjonen skal forplikte seg til at dets innsats ved sentralsykehuset i 
Irgalem må gjøres på en generell menneskelig basis uten å være 
motivert av økonomiske, politiske eller religiøse særinteresser". 
(Contract between NLM and Norsk Utviklingshjelp, 14.12.1963, 
NORAD Archive). 
: 'In Norwegian: "Det økonomiske ansvar for drift av sykehuset vil 
bli nærmere fastlagt i kontrakt mellom Den etiopiske stat og Norsk 
Luthersk Misjonssamband og er Norsk Utviklingshjelp uvedkom
mende" (ibid). 

-Sæverås (no date):153. 

23Thc Norwegian title: "Strategidokument for NLMs prosjektarbeid 
ute", approved by the NLM board 23.9.1988. 

24The Norwegian original: "Misjonens hovedsamarbeidspartnere er 
lokale kirker og synoder. Der slike ikke eksisterere, ønsker misjonen 
å arbeide for opprettelse av kirkesamfunns bygd på lokale menighe
ter. I de tilfelle det finnes en kirkelig samarbeidspartner, er andre 
samarbeidsforhold organisert gjennom kirkeorganisajonen og ikke 
direkte med NLM". (Ibid) 

:<In 1992 the Development Department has the following sections; 
appropriate technology, building, child care council, education and 
training, medical, micro hydro power, relief, urban and rural devel
opment, and water development (See EECMY, Annual report of 
development department 1992, Addis Ababa:EECMY). 

2hGA: Schaefer, Field Report Number 1, Nov. 10, 1957, quoted in 
Bakke (1987). 

27 LWF: Tausjø to Florin, July 1962, ibid. 

:HLWF: Magerøy to Sovik, May 18, 1962, ibid. 

29The leader of NLM in Ethiopia was also Norwegian consul there 
during the years of the White and the Red Terror. 

30The support of staff at the hospital was established by NORAD 
from 1966 and covered 50 per cent of a stipulated cost per post. This 
type of support was almost not used by any organisation until 1972, 
when it was regulated to 6.000 NOK a year. From then on this kind 
of financial support became the most used type by the mission 
organisations until NORAD revised its regulations in 1988. This 
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support to staff underwent a major revision again in 1974, when the 
rate was upgraded to 35.000 NOK a year. This included an un
specified coverage of other living expenses on c. 7.000 called "in
direct expenses", such as travelling, transport, lodging etc. The 
average level used for "technical personnel" by the missions was 
NOK 36.300 at the time, thus an almost 100 per cent coverage of this 
type of missionary personnel was gained by these organisations. 
This rate was gradually upgraded every other year, and reached c. 
100.000 for singles and 150.000 for families in 1991. In 1977 the 
new type of operational support was introduced: A coverage of 80 
per cent of total operational support to projects, but on the condition 
that all expenses were specified. This type of support was immedi
ately used by all NGOs that were development agencies. Most 
missions, however, NLM included, chose on the other hand, to 
continue with the old system of staff support (until 1988). The 
reason for this must be that their salaries were lower than the 
average and that they obtained a 100 per cent coverage of some of 
their staff salaries and expenses - which constituted 85 per cent of 
their total aid budget. 

''Mengistu said in a speech just after he took power in 1977 that 
missionaries were agents of CIA in disguise. In the beginning of 
March, Radio Evangeliets Rcest, was nationalized, and changed the 
name to Radio Revolusjonære Etiopias Røst. The Red Terror was 
launched to fight the White Terror. American and Finnish mis
sionaries in Djimma in South-West Ethiopia were for example asked 
to leave the countrv in 24 hours in Easter 1977. 

4f 

?:See case study LB. 

33 Based on Hødnebø, et al. 1993. 

34 The following paragraphs are based on the evaluation report by 
Hødnebø et al.: 1993. 

35This is based on Duffield and Predenrgast (1993), archival studies 
in NCA archives in Oslo and Asmara, archival studies in the archive 
of the Norwegian Foreign Ministry, Oslo and interviews with many 
of the leaders of ERD and of NCA in the period studied. (Khartoum 
1983, Nairobi 1987, Addis Ababa 1992 and 1994, Nairobi 1992 and 
1994 and in NCA Headquarters, Oslo). 

36There were many reasons for this. Swedish missionaries had been 
active in Eritrea since the 1850s. Escalating fighting in the mid 
1970s weakened these historical links. Relief work could be one 
way of trying to maintain this contact. Generally, the opinion in the 
Scandinavian countries was very pro-Eritrea. NCA/Sudan Pro
gramme's influential director, Jystein Stabrun, had also visited the 
war- and famine affected Eritrea, and was positive to NCA-support. 

"These included, Brot Fur Die Welt (BFW), Christian Aid (CA), 
Dutch Interchurch Aid (DIA) and the Interchurch Coordination 
Committee for Development Projects (ICCO). Lutheran World Re
lief (LWR) made its first bilateral grant to REST in 1980. 

3HIn 1979, for example, the General Secretary of the EPLF visited 
Norway where he strongly pressed NCA to show and mobilize 
political solidarity. NCA replied that in order to boost humanitarian 
assistance, Western agencies had to show impartiality and a low 
profile. ERA and REST were appreciative of the material support 
provided by ERD. But again and again they criticized ERD's lack of 
advocacy. 
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Chapter III 

'Salamon, 1994. 

:See Tvedt 1990, for an analysis of how the Norwegian basic need 
strategy conceptualised the "world", "the other" and development, 
and the policy formulations this led to. 

'There were a number of NGO-projects in the 1980s where the 
Northern NGOs were seen as a vehicle (through integrated rural 
development projects etc.) for popular participation and economic 
self-sufficiency in many rural areas. 
4This strategy is supported by leading policy-makers in most donor-
states and strongly backed by influential international (and many big 
national) NGOs as well as by important parts of a growing commu
nity of researchers and consultants on development NGOs. Al
though intellectuals roots and inspirations, aims and emphasises 
may vary, there seems to have emerged among many actors a broad 
consensus that former development strategies seriously underplayed 
historical experiences about the real and potential role of what now 
generally is termed "civil society" and the organisations therein. 

5This theory docs not explain actual patterns in how NGOs are 
funded. A survey undertaken during the study "Private organisas
joner" som kanal for norsk bistand, fase I) showed that of 70 orga
nisations. 6 received more than 90 per cent of ther development 
budget from the state, 16 between 80 and 90 per cent, 17 between 60 
and 80 per cent and 23 less than 40 per cent. This development is a 
general trend in all donor countries. In the developing countries the 
majority of the development NGOs are almost 100 per cent depend
ent on funding from external sources, mostly states. If this is a 
zero-sum game, the state is playing their cards with less than insight 
and without sclf-intcrcst. This dependency on the state has reported
ly reduced the involvement of US NGOs in advocacy (Smith 1990; 
Salamon and Anheier 1992; Smith and Lipsky 1993). In Britain 
fears have been raised that this financial situation over time will 
foster compromise in the willingness to speak out against govern
ment policies. 

"Sec Tvedt (1994), in Harir. and Tvedt (eds). 1994. 

7Regarding Zimbabwe one group has been identified as following a 
strategy called "cntryism" (Moyo 1990). It involves the cooptation 
of government officials on NGO boards, the inclusion of ministers 
as patrons of NGOs, the use of government experts in the devel
opment of technical reports and strategics underlying advocacy 
works (Moyo 1994: 55). Some of those employing a no-confronta
tional strategy have managed to sway government policy. This is 
most in accordance with Zimbabwean political culture, and "obvi
ates the partisan basis of policy dialogue and lobby" (Moyo 
1994:55). Another but more rare strategy on the Zimbabwean scene 
is described as "confrontational lobbying" (Moyo 1994:56). These 
NGOs criticize openly weaknesses in government policies and a few 
work together with opposition parlies "to strengthen the lattcr's 
campaign for political support" (Moyo 1994:56). 

"In many countires NGOs have worked, without being registered by 
the government. Such NGOs might have worked with money fi

nanced by Western donot states or in cooperation with UN-orga
nisations. 

"They draw funds from international sources under i) Foreign Dona
tions (Voluntary activities) Ordinance, 1978 and rules made there 
under and ii) The Foreign Contributions (Regulations) Ordinance of 
1982. However, in the event of receipt of foreign fund, they are 
supposed to follow strictly the following specific rules and regu
lations: 

a) The NGOs should limit its activities only to those projects 
which are approved by the government; 

b) Without prior permission of the government, an NGO cannot 
receive or spend foreign donation; 

c) A foreigner cannot be appointed in an NGO without prior 
permission of the government; 

d) The NGOs have to submit a report on their activities on a 
regular basis to the government; and 

e) The NGOs have to submit audit reports to concerned author
ities. 

"These figures are used by NORAD, while UNDP operates with 
less than 10 per cent (see UNDP 1993). 

"The following is primarily based on information published in 
newspapers in 1992 and 1993 which widely covered the issue of 
governmcnt-NGO relationship in Bangladesh. They represent a 
cross-section of daily and weekly newspapers (numbering 18), both 
vernacular and English. The newspapers can be categorized into a) 
pro-establishment, b) Islamic and c) left, by positioning them into 
the political trends they represent. The pro-establishment papers are 
Dainik Bangla (DB), Dainik Sangbad (DS), Shaptahik Bichitra 
(SB), The Daily Star (TDS), The Bangladesh Observer (TBO), 
Dhaka Courier (DC). The papers which are supporting the Islamic 
viewpoints are Dainik Millat (DM), Dainik Inquilab (DI), Jago 
Mujahid (JM). Apart from them there are left leaning papers which 
are Bhorer Kagoj (BK), Ajker Kagaj (AK), Kagaz (K) and Shapta
hik Khoborer Kagaj (SKK). The information is based on a report 
written for this project. Sec Jamil and Manam 1994). In addition it is 
based on my interviews with leader of the NGO Affairs Bureau, 
November 1993, leader of ADAB, November 1993 and discussions 
with central actors on the Bangladeshi NGO-scene. It is also based 
on paper-clipping at the NORAD Office, Dhaka. See the study by 
Jamil and Mannam, 1994. 

,:At the Relief & Resettlement Conference on Southern Region in 
1972, 38 representatives of different foreign NGOs participated 
(Democratic Republic of the Sudan, 1972:51-52. 

'-'Some of the western NGOs operating in Southern Sudan during 
the period of study were Action Committee for Relief of Southern 
Sudan (ACROSS), African Interior Mission, African Medical and 
Research Foundation (AMREF), Catholic Relief Service, Euro-Ac
cord, German Volunteer Service (GTZ), German Leprosy Relief 
Association, International Volunteer Service, International Summer 
School of Linguistics, Lutheran World Federation, Missionary 
Aviation Fellowship, Norwegian Council for the Prevention of 
Blindness, Norwegian Association for Disabled, Norwegian Church 
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Aid/Sudan Programme, Oxford Committee for Famine Relief (OX
FAM), Save the Children Fund, Seventh-Day Adventist, Sudan Inte
rior Mission, Swedish Free Mission, Voluntary Service Group, 
Swiss Interchurch Aid, Voluntary Service Overseas and World Vi
sion. This list of NGOs is compiled from Madison, 1984,174-191, 
and personal notes of implementing agencies for UNHCR, Juba 
(The author worked in 1985/1986 as a Programme Officer for Unit
ed Nations High Commissioner for Refugees in Juba, being respon
sible for social services for all the Ugandan refugees in the South 

and for the rural settlement program for about 40 000 refugees on 
the East Bank). 

14 In 1986/87, when their long-lasting integrated rural development 
programme had been brought to a halt due to the civil war, the NCA 
also reassessed their past policies and decided that in future devel
opment assistance programs in the Southern Sudan should give 
more emphasis to institution building including support to local state 
institutions. 
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Chapter IV 

'Sec Smillie and Helmich 1993. 

2As discussed elsewhere in this report, this difference between state 
and organisation is less in this field than what the general theory 
about these social phenomena suggests. In some cases the state-
administrators have been more valuc-oricnted than some NGO-
actors, being more concerned with maintaining their own orga
nisation. Additionally, a common trait of the whole channel, in the 
sense that it also has included the employees of the NGO-Division, 
has been its value-orientation. The discussion is therefore more 
about how NORAD, as a state institution, has followed-up "rule-
orientation" in this context. 

3 For an analysis of all Reports to the Storting regarding the overall 
declared intentions with Norwegian NGO-support and the devel
opment of NORAD-guidelines and attitudes to NGO-support, see 
especially Hædnebæ (1992) and Tvedt (1992). 

4At that time these organisations were primarily mission organisa
tions. It was underlined that close cooperation was of interest, but 
that these mission organisations should "of course work on a basis 
which should be as free as possible" (quoted ibid.). 

5Since then new official guidelines have been issued in 1971, 1974, 
1983. 1991 and 1994. See Hædnebæ 1992 for a description of these 
guidelines, except the one from 1994. 

"For a statistical overview of support to Norwegian NGOs since 
1963 with a special emphasis on the years 1981, 1986 and 1991), sec 
especially Dalseng (1992) and Tvedt (1992). 

7Sce case study on Norwegian Lutheran Mission in Norway. NLM 
had help to build up and influence this new church both spiritually 
and financially. In the last decade Norwegian Church Aid has 
played, at least economically, an even more important role. 

"This information is based on NORAD, 1993. 

"•One small example: The Norwegian consul in Eritrea is also Resi
dent Representative of the Norwegian Church Aid. 

"This figure will vary. It is also difficult to identify the cooperating 
partners in some cases. The number of different organisations is less, 
since some of the Norwegian NGOs work in two and three (NCA) of 
the countries. 

"The NORAD Representation, Dhaka, a representation which 
seems to give NGOs high priority and which regularly produces 
detailed overviews and reports on the Bangladesh scene, has had no 
clear policy for Norwegian NGOs in the country. It has not been 
their responsibility. Documentation about country program discus
sions for Bangladesh shows lhat Norwegian NGOs are barely men
tioned at all. In the Country Program discussions for 1991 to 1994, 
NORAD, Dhaka, notes that "the Representation has no regular 
contact with the Norwegian organisations" (Landprogram Bangla
desh 1991-1994, part 2:37). This is an accurate description of the 
relation, and NORAD has - in general - not been willing or able to 

seek complementarity or coordination with Norwegian NGOs. 
NGOs have found themselves in a situation where they operated in 
the same country without knowing of each other. Meetings orga
nized by the Centre for Development Studies in relation to the 
present evaluation turned out to be (for two main cooperating coun
tries) the first time organisations worldng in the same country had 
met each other to discuss strategic problems. 

,2Tvedt 1992 showed that generally the relation between Norwegian 
NGOs and NORAD has been very close, in line with general third 
sector/state relations in Norway. It also described a development in 
which some of the organisations with some justifications could be 
called "mini-NORADs", in the sense that they not only seemed to 
share their policies, but also their working methods. The debate 
among the NGOs has lately focused on this issue - increasingly 
described as a danger - resurfacing again in September 1994 over 
discussions about how NORAD handled the "information support". 

13 Interview with Gunnar Bøe, 22.9.1994. 

14 See NORAD, 1993, compiled at the Centre for Development Stud
ies, as a continuation of Phase I of the present study 

15Priv.org. to Næringslivets Hovedorganisasjon 17.12.1993, 443.1. 
NHO/NORAD 

"The following is based on a questionnaire sent to all Norwegian 
NGOs working in Bangladesh, organized in preparation for a semi
nar on Norwegian NGO policy in Bangladesh, by the author, autumn 
1993 and documents compiled during Phase I. 

17 In Norwegian, they "fikk i 1982 høre om Cares arbeid for de 
fattige kvinnene på landsbygda nord for Dacca. Kretsen bestemte 
seg for å støtte dette arbeidet og bevilget ca. kr. 18.000. De har siden 
fått både se og høre om prosjektet ved representanter fra Care 
Norge" (Norges husmorforbund, Engasjement i utviklingsland, 
1990:21) 

!SIn Norwegian: "Sør-Trøndelag krets har i flere år hatt god kontakt 
med "Shallows Thanapara" og solgt deres fine håndarbeider rundt 
om i lagene" (Norges husmorforbund, Engasjement i utviklingsland, 
1990: 21). 

,q"In Norwegian: "introdusert lovende aktiviteter i Rajshahi-distrik-
tet. Kvinner rekruttert blant de aller fattigste lag av bygdebefolkn
ingen gjennomgår et treårig program med lederopplæring og under
visning i helse, hygiene og jordbruk. Mange får også hjelp til å 
danne spare- og lånegrupper. Tilsammen har 100 000 kvinner deltatt 
i programmet i 1990-91, 6 000 av dem deltok i lederutvikling som 
gjør dem istand til å organisere nabokvinnene og føre arbeidet videre 
på egenhånd. Erfaring viser at de lykkes" (CARE, Norge, 1990-91, 
årsmclding:5). 

^In Norwegian: "fordi kirketilknytning og kontakter var i dette 
området" (written answers to my questionnaire (see note 16) from 
the HQ Strømmestiftelsen, Kristiansand, Norway). 
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21 In Norwegian: "å dyktiggjøre og synliggjøre stammefolk, å øke de 
fattiges bevissthet, alfabetisere de fattige og "empovcrment" (ibid). 

"Interview with Gunnar Bøe, 5.10.1994. 

23 In February 1994 the following organisations were listed by gov
ernment sources in Asmara: ERRA, Red Cross Society, Eritrea 
(ERCS) (the delicate political situation in Eritrea can be shown by 
the fact that there was a debate on this organisation's name: The Red 
Cross name was an Ethiopian heritage, and it was "Christian" while 
Muslims (estimated at 50 per cent of the population) wanted it to be 
renamed Red Crescent), Ethiopian Catholic Secretariat, Evangelical 
Church of Eritrea, Eritrea Orthodox Church, Faith Mission, Muslim 
Relief Council, Khale Hiwot Church, Regional Centre for Human 
Rights and Development (a research institute established with Nor
wegian support), National Union of Eritrean Women. As shown, 
they are either more or less government institutions or religious 
organisations, where the religious issue mobilizes stronger feelings 
than what secularized donors will tend to understand. The interna
tional NGOs allowed to operate were Save the Children, UK, Redd 
Barna, Norge, Radda Barnen, Sweden, SOS Children Village (ifall 
donors would work through "their" NGOs children would be given 
high priority in Eritrea!), OXFAM-UK, Norwegian Church Aid, 
Norwegian Association for the Blind and Partially Sighted, AC
CORD and Christian Outreach (Source: ERRA Newsletters). Of 
these organisations NCA was by far the biggest. NCA initiated and 
financed what was called the "NGO-forum in Eritrea". Its first 
meeting was on 8.6.1993. They have planned to form some sort of 
consortium and formulate a "code of praxis" for NGOs in Eritrea. 

-"'Interestingly enough, NCA pointed to this in their comment on the 
guidelines. An NGO criticized the state for reproducing positive 
myths about the NGOs! (NCA to NORAD, Kontoret for Private 
Organisasjoner, 9.12.1993). 

-See Bebbington and Riddel 1994 on discussion of official donors* 
direct funding. They focus on knowledge- and capacity problems. In 
the report's perspective these issues are of minor importance, and 
can rather easily be solved (more knowledgable people and im
proved capacity to the donor-representations). This will not, howev
er, solve the institutional problems, il will only make some of the 
dilemmas more easy to detect. 

:'The material is primarily based on archival material on the two 
countries in NORAD, Oslo and archival material at NORAD, Dha
ka. In addition a number of reports written on NORAD, Zimbabwe 
are used. 

27 According to Bebbington and Riddell "the themes of performance 
and accountability are at the centre of why bilateral donors are 
interested in direct funding of southern NGOs. On the one hand, 
southern NGOs arc supported as means of strengthening civil socie
ty and fostering good government; it is supposed that they can make 
these contributions because they are more accountable than is gov
ernment, and in turn, because they can make governments more 
accountable through representing popular interests effectively. On 
the other hand they arc supported because they are deemed to per
form belter lhan government in delivering certain forms of aid to 
beneficiaries. In both cases it is often implied - though perhaps not 
said explicitly - that southern NGOs are assumed to be more ac

countable, better performers, and more effective in strengthening 
civil society than are northern NGOs" (Bebbington and Riddell 
1994:2). 

2sNorwegian NGOs were the main funding-source for 12 orga
nisations in 1987 and for 18 in 1992 in the same ccountries, in
cluding Ethiopia (in Ethiopia they were the main source for two 
synods of the Mecane Yesus Church). The support through ERD to 
REST and ERA is not included in this overview, due to ERD's role 
as a consortium. 

2"Ref. how Western embassies in Bangladesh and Ethiopia in 1992 
and 1993 put pressure on the governments so as to reduce their 
control of this "private" sector. 

^Support to NGOs is given mainly from five budget lines, namely: 
Support to Local NGOs, Environmental Activities, Cultural Cooper
ation Support, AIDS Grant and Women's Activities. The Govern
ment of Zimbabwe has requested for allocation of some bilateral 
funds towards the Small and Medium Scale Enterprises Devel
opment, focusing on indigenous enterprise institutions. Whether 
these should be called NGOs are a question of definition. 

"Bebbington and Riddell argue that "strengthening of civil society 
implies increasing the socio-economic development impact of inter
mediary organisations and strengthening those relationships that 
increase accountability between NGOs, their social bases and the 
state" (Bebbington and Riddell 1994:5). This is a justification of 
large Northern NGOs implementing their own projects in devel
oping countries. It might be appropriate in some cases, but less 
productive in other cases, and in general it is doubtful. 

32Seibel (1989) describes the NGOs "mellow-weakness" as a politi
cally attractive but ineffectual safety-valve, to which the state of
floads insoluble problems (e.g. the alleviation of poverty) that would 
otherwise threaten its legitimacy. In a more practical way the same 
debate has gone on in Norway for decades in connection for exam
ple with the question of who (the state or the organisations) should 
take responsibility for the disabled, the blind etc. 

"As a result of the process in NORAD in 1991-93, a definition of 
these types of organisations were agreed upon. The following defini
tion is found in the decision paper on the issue to the board of 
directors of NORAD on 14.4 1993: 

"A non-governmental, independent institution/organisation 
which work with development relevant tasks and issues, and 
is active in relation to several countries in a regional and/or 
global connection. Neither Norwegian private organisations 
nor multilateral organisations under the UN-system are cov
ered by this definition." 

(Note from Priv to PFK: NORAD's cooperation with international. 
Private organisations (IPO) - 1993. 31.3 1993.) 

T h i s chapter is based on primary sources collected by archival 
studies in the Ministry of Foreign Affairs, the Ministry of Devel
opment Cooperation, documents collected from relevant organisa
tions and interviews with political leaders in Eritrea, Ethiopia, 
SPLA, Norwegian Foreign Ministry and with core persons in the 
ERD-operation. 
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35The extent to which the home-governments subsidized and sup
ported the mission organisations varied, both among countries and 
in relation to specific organisations. The most famous example may 
be the Catholic missionaries sent from the Iberian Peninsula to 
Central America, which returned legitimacy to the conquistadors for 
government support. Also in other areas the mission organisation 
paved the way for colonialism (expanding western cultural notions 
and values), and legitimized colonialism, regarded as benevolent 
paternalism. In Africa, where most Norwegian NGOs work, they 
were not seldom given government subsidies for their charitable 
work, while allotted parts of the country where they were allowed to 
evangelize (so as not to compete with mission organisations with 
other beliefs (Southern Sudan under British rule can be a case in 
point). There were, of course, exceptions to this rule. The Norwe
gian mission organisations, of whom many today are also devel
opment NGOs, were not among the strongest critics of western 
colonialism, although they were not subsidized from a colonialist 
government. 

3hThe -American Red Cross originally founded in 1887 as a private 
organisation, provided important help to Americans wounded in 
Cuba during the Spanish-American War at the turn of this century, 
was granted an official charter by the U.S. Congress in 1905, giving 
it status as a semi-official government agency. In 1981 54 per cent of 
its overseas resources came from the U.S. government. The Cana
dian Red Cross got 63 per cent from its government in 19S0 (Smith 
1990:30). 

3?Red Cross, Norway faced difficulties in cooperating with Red 
Cross, Ethiopia, during the drought and war in Tigray and Eritrea, 
because it became clear that they were more a government agency 
than a neutral charitable organisation, and consequently did not 
accept assistance to rebel-held areas. 

380ther examples than the Emergency Relief Desk operation can be 
the achievements of the International Committee of the Red Cross 
(ICRC) in Somalia in 1992, which was generally praised, and the 
"advocacy" of NGOs during famine in southern Sudan. They helped 
to document the Sudanese government's promotion of famine, while 
donor governments and the UN were more inclined to keep quiet. 

3"The Foreign Ministry has also initiated other instruments which 
might be flexible and able to react swiftly on emergency situations 
or on Foreign Ministry initiatives. Institutions in the grey-zone be
tween state-administration, forprofits and nonprofits have also been 
established. NOREPS - Norwegian Emergency Preparedness Sys
tem - is a cooperation between the 5 largest Norwegian NGOs, the 
Foreign Ministry and the Norwegian Trade Council. It offers supply 
of goods and services in five major areas and a team of relief 
workers to in operation within 72 hours. The NOREPS' services are 
for hire on direct order from the suppliers. The UN System is the 
largest customer. Norwegian Resource Bank for Democracy and 
Human Rights (NORDEM) is a resource bank, from where the UN, 
governments and international and regional organisations are in
vited to apply for assistance. Participation by Norwegian experts 
may be funded by the Norwegian government or relevant interna
tional institutions. NORDEM as a permanent offer is financed by the 
Norwegian Ministry of Foreign Affairs, but administered by what in 
this context is defined as an NGO, the Norwegian Institute of Hu
man Rights. 

*°One of the first examples of such a policy, was the Eisenhower-
administration's pressure on CARE to withdraw from Egypt, as a 
means to put pressure on Nasser by using the food-weapon. 

41 Telephone interview with the late Bernard Confers, Lutheran 
World Relief, quoted in Smith 1990:47). 

42CARE, Catholic Relief Service, World Vision, American Red 
Cross, Lutheran World Relief among others were all active in Viet
nam, with considerable support from the U.S. government. A dele
gation of representatives from different organisations visited Saigon 
in 1965, when President Johnson was about to step up the war 
efforts. They declared that "the role of the voluntary agencies, 
whose programs vary considerably from one to another, is supple
mental to that of the government... There should be no slackening of 
support for both types of activity, governmental and private, espe
cially since they are working in increasingly close and effective 
collaboration" (Marr, 1974). 

43The more precise character of the policies presently implemented 
can be grasped by summarizing some main points in a book by Jan 
Egeland, State Secretary in MFA since 1991, which was published 
in 1988: Impotent superpower-potent small state. The book did not 
suggest an entirely new Norwegian policy. It formulated, however, a 
more comprehensive and activist policy than what in the past had 
been more laid-back and ad hoc. Important in this context is that the 
NGOs were given an explicit crucial role to play. The main idea was 
that Norway, as a smaller nation, may possess a potential for pro
moting international human rights and democracy which is under
estimated by Norwegians as well as by others. This ability was due 
to these reasons; a) Norway has fewer and less complicated foreign 
policy objectives; b) less organisational tensions within the national 
decision making system and consensus-oriented foreign policies; c) 
such a policy is less likely to clash with other external political, 
strategic or economic interests; and d) Norway is perceived as 
credible and worthy of support. This combined with affluence would 
give Norway a chance to play out this potential importance on a 
global scale. 

Four conditions for playing this role are put forth: a) policy consen
sus, b) few conflicting foreign policy interests, and c) increasing 
funds for foreign assistance. The fourth criteria is the problem of 
institutional memory, which in Norway is of a technical nature, as 
opposed to the situation in the US's were there are limits inextric
ably tied to her status as a superpower or innate in the fabric of her 
political culture. 

One clear suggestion was that aid programs for local human rights 
organisations "may be channelled through non-governmental orga
nisations, to avoid being looked upon as official assistance to the 
opposition in the recipient countries" (Egeland 1988:187) 

44 Due to the dominating tradition in Norwegian history this close 
cooperation between NGOs and governments is not considered very 
problematic. While in Canada it became a great issue when it turned 
out that organisations received more than 50 per cent of their costs 
from the government, the biggest humanitarian organisations in 
Norway may receive 110 per cent for a number of projects directly 
from the MFA without causing much discussion. This may create a 
situation where Norwegian NGOs gradually arc regarded as spokes-
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men for the Norwegian government rather than as organisations 
working because they feel empathy for the poor, or because they 
want to expand the "community of interests". 

45 For articles about the impact of the war, see Tvedt 1993b, and for a 
background study of the war, see Sharif and Tvedt 1994. 

•"•Norway was a member of The Eritrean Commission, appointed by 
the United Nations, in the early 1950s (other members were Burma, 
Guatemala, Pakistan and South Africa). This Commission put forth 
proposals for the future relation between Eritrea and Ethiopia. Pakis
tan and Guatemala wanted that Eritrea should become a sovereign 
state after maximum ten years. In the meantime it should be admin
istered by he United Nations. Norway's representative in the UN-
Commission was very clear: Eritrea should be under the Emperor's 
crown; he opted for "reunion". The delegation of Norway argued in 
support of ihe "necessity for the political association of Eritrea with 
Ethiopia" and about the mutual benefit to "both countries, by their 
complete and immediate union" (United Nations, General Assemb
ly, United Nations Commission for Eritrea. Report of the Commis
sion to the General Assembly, 10.6.1950, A/AC.34./3.201, Foreign 
Office Archive, 26.6.26. Eritrca-kommisjonen, Vol. II, 1.6.1950-
31.7.1950.). Subsidiary could the western part of Eritrea remain 
under British administration. Ethiopia wanted an intimate union 
between Eritrea and Ethiopia. Italy wanted maximum sovereignty 
for Eritrea, and ws in this demand supported by the majority of 
Latin-American states. The Norwegian proposal received, under the 
General Debate only support from Liberia (and Ethiopia). Burma 
and South Africa proposed a federate solution, united under the 
crown in Addis Ababa. This was supported by the General Assemb
ly. Finally a resolution proposed by Bolivia, Brazil, Canada, Den
mark, Ecuador, Greece, Liberia, Mexico, Panama, Paraguay, Peru, 
Turkey, and the U.S. got majority, 38 against 14. 

Norway had backed away from the Commission-member's propos
al, and supported this motion which implied that Eritrea should be a 
self-governing area in union with Ethiopia under the sovereignty of 
the Ethiopia crown. 

47"Thc soldiers learnt to like the BP5", interview with ERRA, Febru

ary 1994. BP5 are biscuits made in Norway and provided by the 
ERD-opcration. 

48 Addis Ababa also knew that the Norwegian government was in
volved through NCA (Ethiopians working at the NCA-office in 
Addis Ababa reported to the government all the time, without NCA 
and the Norwegian government knowing it). This example can in
dicate that MFA should have no illusions about the "secrecy" of 
such operations. 

4gThe cross-border support was broadly in line with other big donor 
nations. The U.S. government gave from 1984 to 1986 450 million 
dollars to famine victims in Ethiopia, and about 50 million in assist
ance to Eritrea and Tigray, cross border from Sudan, mostly handled 
by ERD. 

-They were, however, put under increasing political pressure. The 
2nd Scandinavian Conference on Eritrea in Oslo 15-16.3.1986 
stated, for example, that Norway had a special responsibility be
cause of its role in the first UN-conference on the Eritrean question. 
Norway was asked to become a central country in this new diplo
matic efforts. 

51 NCA-people in Addis Ababa complained about NCA cross-border 
operations. NCA had two heads in Ethiopia. This created internal 
conflicts in NCA, between the "Addis-group" and the ERD-group. 
NCA-Addis was critical to the employment of foreign policy ad
visers, and complained that NCA had given up both their church-
profile and their control-profile in relation to REST and ERA: "They 
received a half page report after having given them US 30 million" 
(Interview with NCA's Resident Representatve in Addis Ababa, 
May 1992) 

5:Pcople in the Foreign Ministry criticized this point when it was 
made in the Phase I report, and expressed disagreement with the 
analysis. The studies undertaken during Phase II has further con
firmed the problem, and what was a hypothesis in the Phase I report 
has been verified now. 
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Chapter V 

'Sec Tvedt 1992:66-92, for a detailed analysis of the organisational 
landscape, its development and characteristics. 

2 General Secretary, Norwegian Red Cross, in NRK Television, 
8.10.1993. 

'Assistance is "...primarily to follow up communication and appli
cations for loans, technical advice, expert knowledge or other assist
ance identified by members in local organisations or in society", 
defined in Guidance in planning and Evaluation. Private Organisa
tions' projects. Part 1, General Section, Office for Private Orga
nisations, NORAD, 1988:13. Guidance is defined as: "NGOs work 
practice guidance through local organisations. This might include 
their choice of aims and strategies, and the development of methods 
and routines. The northern NGOs take the 'backseat' and do not 
involve themselves in the daily administration"(Ibid) 

The description of these programmes is heavily indebted to Johan
nesen and Sørbø, 1994. 

5Johanncsen and Sørbø (1994) show how RBZ has managed to 
tackle some of these problems, and improved their programme 
across the board. It is, however, too early to say whether the prob
lems identified have been identified. 

ftState support to Norwegian mission is not a new phenomenon. 
Both Thomas von Westen (1682-1727) and Hans Egede (1686-
1768), who initiated mission among inuits and the sami people, were 
supported by the state through the establishment of Misjonskollegiet 
in 1714. From the state's point of view this was primarily seen as a 
means to secure political authority in the periphery of the kingdom. 

The Norwegian Missionary Council in 1991 supported a project 
called "Nasjonalisering og misjonens utviklingsprosjekter", which 
was finalized in August 1994 with the report: DIS, 1994: A report on 
the nationalisation project of mission health projects in Asia and 
Africa, submitted to the Norwegian Missionary Council, Office for 
International Development Cooperation. The debate was initiated 
again in March 1989, by Bistandsnemda, to discuss "Sustainable 
cooperation". The word nationalisation was avoided, perhaps be

cause they did not want to dramatize the impact of a process that has 
put strong pressure on former mission priorities, and a process that 
to a large extent has been discussed within the secular NGO-speak. 

8Menighet og misjon - en betenkning fra samarbeidspartene i Kon
taktforum for Menighet og Misjon, in Norsk Tidsskrift for Misjon, 
1994, 3:137-144, p.141. 

9In 1963, when support to voluntary organisations was started, the 
government's intention and plan was that Norwegian business firms 
would become more important than NGOs. Norwegian firms were, 
however, at that time not interested, unlike Norwegian NGOs. In the 
last few years NORAD has made more efforts at supporting Norwe
gian firms. The total value of project-applications were NOK 7.962 
billion in 1994 as compared to NOK 3.338 in 1993, while NORAD 
by July 1994 had channelled NOK 142.6 million to 43 projects as 
investment-and export support. 

10NORAD, 1991, Support to non-governmental organisations' ac
tivities in developing countries. 

"NORAD, 1994, Retningslinjer for stcette til private organisas
joners virksomhet i utviklingsland. 

l2In 1990 Nonvegian Red Cross evaluated their experiences in this 
field. The report concluded that the expected positive changes in 
attitudes among members to aid, in understanding of the situation of 
the developing countries and knowledge of developing countries, 
had not been reached via work with the project (Svenkerud and 
Svenkerud 1990:69). Possible explanations are not discussed. But 
one theory may be that the relationship was closely interconnected 
to donor-position. When for example Nord-Trccndelag district gave 
50,000,- NOK in support of a hen-farm in Mahalapye, Botswana and 
reports sent home continuously discussed only the problems of 
selling the hens, it is likely that cross-cultural understanding or 
dialogue will not improve. The whole experience was filtered 
through the project lens, where Red Cross knew both what should be 
done, how it should be done and was disappointed with their cooper
ating partners. (Svenkerud and Svenkerud, 1990). 
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Table 1.1. Financial support to NGOs from the Norwegian state, selected years, 1981-1993. 
(1,000 Norwegian kroner) 

1981 1986 1989 1990 1991 1993 

NGO division (NORAD) 

Humanitarian support (MFA) 
Other grants 
Total 

79,546 

125,317 

0 
204,863 

367,280 

333,188 
0 

700,468 

441,924 
426,155 

92,734 
960,734 

589,210 

378,231 

139,188 

1,106,629 

536,424 

504,342 
149,220 

1,189,986 

538,806 
651,547 
208,696 

1,399,049 

Note: NGO are in this appendix synonymous with NGOs involved in aid and receiving support from the 
Norwegian state. The Norwegian state also supports Norwegian NGOs only working in Norway. 
MFA = Ministry of Foreign Affairs. 

Figur 1.1. NGO grants as percentage of 
official Norwegian bilateral aid, selected 
years, 1981-1993 

Figur 1.2. NGO grants as percentage of 
total Norwegian official aid, selected 
years, 1981-1993 

0 -
1981 1986 1989 1990 1991 1981 1986 1989 1991 

Table 1.2. Distribution of state support according to type of NGOs, 1981, 1986, 1991, 1993 
(lt000 Norwegian kroner) 

Organisation 1981 1986 1991 1993 

Humanitarian organisations 
Mission organisations 
Special interest organisations 
Political and ideal organisations 
Trade and vocational organisations 

100,386 

32,310 

1,927 

6,721 

7.600 

367,877 

97,051 

32,227 

19,426 

20.450 

643,827 

147,232 

48,195 

96,495 

35,750 

770,525 

124,430 

47,887 

78,072 

30,586 

Note: "Other grants" (cf. table 1.1), which amounted to NOK 208,696,000 in total, has not been divided into 
type of NGOs and arc therefore not included in the 1993 figure. 
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Table 1.3. Allocations of support to NGOs from NORAD according to type of organisations, 
1981, 1989, 1991, 1993 (1,000 Norwegian kroner and percentage) 

Type of organisations 

Humanitarian 
Mission 
Special interest 
Trade and vocational 
Political and ideal 
Norwegian NGOs 
International 
Local and regional* 
Study 
Unspecified 
Total 

1981 

27,822 
28,329 

1,927 
7,580 
3,832 

69,490 
151 

8,952 
36 

917 
79.546 

35.0 
35.6 
2.4 
9.5 
4.8 

87.4 
0.2 

11.3 
0.0 
1.2 

1989 

201,951 
52,709 
23,824 
31,711 
28,237 

338,432 
2,900 

77,689 
0 

22,903 
441,924 

45.7 
11.9 
5.4 
7.2 
6.4 

76.6 
0.7 

17.6 
0.0 
5.2 

1991 

215,240 
97,700 
38,392 
33,357 
43,154 

427,843 
0 

85,709 
211 

22,661 
536,424 

40.1 
18.2 
7.2 
6.2 
8.0 

79.8 
0.0 

16.0 
0 

4.2 

1993 

237,469 
92,766 
43,439 
28,686 
39,384 

441,744 
0 

89,430 
0.0 

7 632 
538,806 

44.1 
17,2 
8.1 
5.3 
7.3 

82.0 
0.0 

16.6 
0.0 
1.4 

a. Local and regional NGOs are NGOs that receive support directly from NORAD offices in the main 
cooperating countries. The figures do not include Norwegian NGOs support to cooperating NGOs. This will be 
registered as support to Norwegian NGOs. Furthermore, these figures do not include support to local and 
regional NGOs via the multilateral system. 

Table 1.4. Allocations of support to NGOs from the Ministry of Foreign Affairs according to 
type of organisations, 1981, 1989, 1991, 1993 (1,000 Norwegian kroner andpercentage) 

Type of organisations 

Humanitarian 
Mission 
Special interest 
Trade and vocational 
Political and ideal 
Norwegian NGOs 
International 
Local and regional 
Study 
Unspecified 
Total 

1981 

72,546 
3,981 

0 
20 

2,889 
79,436 
6,106 

33,606 
0 

6,169 
125,317 

57.9 
3.2 
0.0 
0.0 
2.3 

63.4 
4.9 

26.8 
0.0 
4.9 

1989 

211,504 
17,795 
3,495 

105 
20,119 

253,018 
2,930 

81.463 
0 

88,744 
426.155 

49.6 
4.2 
0.8 
0.0 
4.7 

59.4 
0.7 

19.1 
0.0 

20.8 

1991 

349.496 
37,473 

3,685 
1,698 

41,961 
434,313 

12,553 
46,994 

18 
10,464 

504,342 

69.3 
7.4 
0.7 
0.3 
8.3 

86.1 
2.5 
9.3 
0.0 
2.1 

1993 

533,056 
31,664 
4,448 
1,900 

38,688 
609,756 

2,785 
20,177 

0 
18,829 

651,547 

81.8 
4.9 
0.7 
0.3 
5.9 

93.6 
0.4 
3.1 
0.0 
2.9 
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Figur 1.3. Number of Norwegian NGOs 
that received support from the Norwegian 
state in 1981, 1986, 1991, 1993 

Table 1.5. Number of Norwegian NGOs 
with governmental support, selected 
years, 1963-1993 

1911 19K 1991 199) 

Note: The definition of NGOs in figur 1.3 are 
confined to NGOs involved in aid. Table 1.5 
includes Norwegian NGOs receiving support from 
the state for information purposes as well. Table 
1.6 to 1.9 also excludes the latter category of 
NGOs. 

Year Number of organisations 

1963 

1975 

1981 

1986 

1991 

1993 

20 

54 

77 

98 

82 

Figure 1A Number of Norwegian NGO 
projects receiving grants from the 
Norwegian government, 1981, 1986, 1991 

Table 1.6. Number of NGOs receiving 
public grants and the total number of 
projects in 1981, 1986, 1991 
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54 
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98 
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509 

1,058 



A4 

Table 1.7. Norwegian NGOs and number of projects, 1981, 1986, 1991 

1981 1986 1991 
Number of Number of Number of Number of Number of Number of 

Projects pr. organisation orgnisations projects organistions projects organisations projects 

1-10 45 131 65 196 77 204 
11-20 6 71 6 82 7 103 
21-50 3 71 5 150 9 250 
51-100 0 1 81 3 232 
More than 100 J ) Q I 269— 
Organisations with: 
1 project 14 23 33 
2 projects 11 16 16 
3 projects 9 7 10 
1 - 3 projects 34 46 59 

Table 1.8. Number of projects implemented by the four largest Norwegian NGOs, 1981, 
1986, 1991 

Norwegian Church Aid 
Norweguan Save the Children 
Norwegian People's Aid 
Norwegian Red Cross 
Sum, the four largest organisations 

1981 

19 
9 
7 

13 
48 

7956 

76 
12 
35 
30 

153 

1991 

152 
117 
99 
80 

448 

Note: Project is defined as number of transactions from the state to the respective NGO 

Table 1.9. Number of Norwegian NGOs with support from the Norwegian state according to 
size of grant, 1981, 1986, 1991 (Norwegian kroner) 

Size of grant 

Less than 100,000 

100,000-500,000 
500,000- 1,000,000 

1,000,000- 10,000,000 
More than 10,000,000 

Sum 

1981 

11 

18 
6 

16 

3 

54 

1986 

14 

14 

13 
24 

12 
77 

1991 

20 

19 

8 

31 

20 

98 
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Table 1.10. Ten largest Norwegian NGOs according to grants from the Norwegian state, 
1981, 1986, 1991, 1993 (1,000 Norwegian kroner) 

1981 

Norwegian Church Aid 
Norwegian Red Cross 
Norwegian People's Aid 
Norwegian Save the Children 
Norwegian Missionary Society 
Five largest as percent of total 
Norwegian Federation of Trade Unions 
Norwegian Missionary Alliance 
Norwegian Lutheran Mission 
CARE Norway 
Norwegian Santal Mission 
10 largest as percent of total 

1991 

Norwegian Church Aid 
Norwegian Red Cross 
Norwegian Save the Children 
Norwegian People's .Aid 
Norwegian Refugee Council 
Five largest as percent of total 
CARE Norway 
CN Council on Foreign Relations 
Norwegian Himal-Asian Mission 
Norwegian Lutheran Mission 
SAIH 
Ten largest as percent of total 

204,282 
141,543 
113,067 
79,637 
41,814 

48.8 
39,406 
27,892 
22.037 
21,329 
20,673 

59.8 

1986 

40,259 Norwegian Church .Aid 
29,629 Norwegian Save the Children 
10,369 Norwegian Red Cross 
9,671 Norwegian People's Aid 
7,346 Norwegian Missionary Alliance 

47.5 Five largest as percent of total 
6,520 Norwegian Refiigee Council 
5,169 Strømme Memorial Foundation 
4,684 Norwegian Lutheran Mission 
4,007 Pentecostal Foreign Mission 
3,480 Norwegian Federation of Trade Unions 
59.1 10 largest as percent of total 

1993 

Norwegian Red Cross 
Norwegian Church Aid 
Norwegian People's Aid 
Norwegian Refugee Council 
Norwegian Save the Children 
Five largest as percent of total 
CARE Norway 
CN Council on Foreign Relations 
Norwegian Himal-Asian Mission 
Norwegian Federation of Trade Unions 
AIS 
Ten largest as percent of total 

174,870 
64,756 
58,205 
27,607 
24,794 

50.0 
24,456 
13,475 
12,535 
12,429 
12,388 

60.7 

193,050 
190,951 
185.430 
125,171 
95,206 

56.5 
38,776 
24,539 
22,980 
19,743 
18,474 
65.4% 

AIS = Arbeiderbevegelsens internasjonale solidaritetskomité (The Norwegian labour movement's international 
solidarity committee), CN = Church of Norway, SAIH = Norwegian Students' and Academics' International 
Assistance Fund. 

Table 1.11. Organisations and projects .supported by the government in 1963 
(1000 Norwegian kroner) 

Organisation 

Den Norske Koreaforening 
Norwegian Santal Mission 
Norwegian Missionary Society 
Norwegian Church Aid 
Norwegian Lutheran Mission 
Pentecostal Congo-mission 
From another chapter 
Norwegian Federation of Trade 
Unions / Kvinneutvalget 

Amount Project 

550 Tuberculosis clinic for children, Mokpo, Korea 
465 Lepra colonies, India 
660 Mill- and agricultural college, Tombontsoa, Madagascar 
250 Agricultural project, Abakaliki, Nigeria 
675 Central hospital, Irgalem, Ethiopia 
400 Technical college, Burhuza, Congo 

70 Mobile advisory buss, Singapore 
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Table 1.12. Norwegian NGOs according to state support, 1991 (1,000 Norwegian kroner) 

Norwegian Church Aid 
Norwegian Red Cross 
Norwegian Save the Children 
Norwegian Refugee Council 
CARE Norway 
Church of Norway Council on Foreign Relations 
Norwegian Himal-Asian Mission 
Norwegian Lutheran Mission 
Norw. Students' and Academics' Intl. Assistance 
The Development Fund - Future in Our Hands 
Ad hoc- & Tv-actions, Operation a days work, etc 
Norwegian Federation of Trade Unions 
Strømme Memorial Foundation 
Norw. Association of the Blind & Partially Sighted 
Pentecostal Foreign Mission 
Norwegian Committee for Afghanistan 
Caritas Norway 
Norwegian Missionary Alliance 
Norwegian Santal Mission 
UN Association of Norway 
Chr. Michelsens Institute 
Norwegian Royal Society for Rural Development 
Arbeiderbevegelsens Internasjonale Støttekomite 
FORUT, Campaign for Development and Solidarity 
The Namibia Association of Norway 
Norwegian Union of Teachers 
Norwegian Missionary Society 
Adopsjonsforum 
Confederation of Norwegian Business and Industry 
Det norske skogselskap 
The Norwegian Association of the Disabled 
NORAGRIC 
Norwegian Council for Southern Africa 
Norwegian Association for Mentally Retarded 
Salvation Army - Norway 
International Press Service 
Adventist Development and Relief Agency 
The Norwegian Heart- and Lung Association 
Kvinnenes Internasjonale Garantifond 
The Norwegian National Health Association 
Norwegian Confederation of Sports 
Blue Cross in Norway 
FAFO International 
Den Intl. Tuberkulose- og Lungcsykdomsunkm 
FORUT - University of Tromsø 
Nordic Africa Institute 
Latin American Groups of Norway 
United Methodist Church in Norway 
Norwegian Christian Mission 
Norsk Institutt for Fredsforskning 
Lions Club Harstad 
Norwegian Aid Committee 
Felleskampanjen for Jordas Miljø og Utvikling 
Norwegian Medical Society for the Middle East 
Quaker Service Norway 
ORT Norway 
The Baptist Union of Norway 
Palestine Committee of Norway 
Norsk Journalistlag 
Food for the Hungry - Norway 
SOS-Kindcrdorf International (Norwegian friends) 
Norwegian Committee for UNICEF 
Center for Partnership in Development 
Palcstinagruppenc i Norge 
The Workers' Educational Association of Norway 
Norwegian Youth Council 
The Norw School Agency for Intl. Dev & Coop. 
Norwegian Institute for Human Rights 
Lions Clubs Intl. Multiple District 104 - Norway 

204,282 
141,543 
113,067 
79,637 
41,814 
27,892 
22,037 
21^39 
20,673 

20,249 
20,000 
19328 
16380 
14,485 
13,913 
13,265 
12,691 
12337 
12,250 
11,818 
11,777 
10,856 
9,410 
7.582 
6,760 
6,668 
6,465 
6,026 
4,928 
4,908 
4,860 
4,102 
3,963 
3,814 
3,627 
3,275 
3,155 
3,108 
3,000 
2,889 
2,816 
2,632 
2,264 
2,000 
1,944 
1,900 
1,851 
1,700 
1,685 
1,675 
1,669 
1,538 
1,500 
1,491 
1,403 
1345 
1,264 
1,209 
1,083 
1,062 
1,050 
1,050 
1,025 

974 
902 
818 
770 
755 
751 

Norwegian Ex-volunter Association 
Norsk Kristelig Forening for Unge Kvinner 
National Association for Norwegian Student Nurses 
Norwegian Bar Association 
New Future Foundation 
Norske Kvinners Nasjonalråd 
Rogalandsforskning 
Educational Association of the Conservative Party 
Free Evangelical Assemblies of Norway 
Norwegian Institute for Water Research 
Det Norske Totalavholdsselskap 
Norwegian Nurses Association 
Norwegian Institute for International .Affairs 
Arbeiderbevegelsens Ungdomsfylking 
Norges Landbrukshøgskole 
U-Assist Norway 
Norsk ILO komite 
The New World-Organization of Adult Education 
Operation a days work 1991 
Mission Covenant Church of Norway 
Socialist .Assoc, for Adult Education and Culture 
Norwegian Youth League 
Kristelig folkepartis studieforbund 
Den intl. sommerskolen. University of Oslo 
Norwegian Institute for Nature Research 
Folkehogskolerådet 
Senterpartiets studieforbund 
Kvinnefronten i Norge 
Norwegian Forum for Development Journalism 
Norwegian Union of Vocational Teachers 
Den norske tannlegeforening 
Venstres Opplysningsfond 
Norwegian Missionary Council 
Norsk Sosionomforbund 
Senter for Afrikansk Kultur, Oslo 
Senter for Industriell og Teknisk Forskning 
Norwegian Housewives Association 
Solidaritetskomiteen for Kurderne 
Nordisk Sameråd 
Opplandsprosjcktet 
Student Christian Movement in Norway 
Norges Diabetisforbund 
Norwegian Educational Association 
Inner Wheel Norway 
World Wide Fund for Nature 
Worldwatch Institute Norden 
Solidaritetskomiteen for Filipinnene - Kalayaan 
Norsk Institutt for By- og Regionforskning 
Norwegian Organization for Asylum Seekers 
Norwegian Union of Handicap Organizations 
Norges Naturvernforbund 
Kristent Fredslag 
Women's Christian Temperance Union Norway 
Information/Student organisation 
Solidaritetskomiteen for Bangladesh 
Asociacion Noruego-Cubana 
Mary's Friends 
Norsk Bibliotekforening 
Norwegian Bangladesh Association 
Tclcmarkforskning 
Den norske Hclsingforskomite 
Det norske forbund av 48 
Den norske Tibctkomitc 
Norsk - Tanzanisk forening 
Samncmnda for studiearbeid 
Eritrean Medical Aid Group 

746 
737 
716 
656 
552 
500 
500 
480 
468 
447 
434 
421 
385 
372 
300 
299 
275 
275 
273 
270 
260 
259 
230 
210 
208 
200 
195 
175 
170 
160 
145 
135 
128 
126 
125 
117 
114 
110 
101 
88 
68 
62 
55 
50 
50 
50 
50 
50 
44 
42 
40 
32 
30 
30 
29 
26 
20 
15 
14 
11 
10 
9 
7 
5 
4 

1 

-42 
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Figur 1.6. Support to NGOs from the 
Norwegian Ministry of Foreign Affairs and 
the Emergency Division, selected years, 
1981-1993 (1,000 Norwegian kroner) 

Table 1.13. Support to Norwegian NGOs 
from Ministry of Foreign Affairs, 
humanitarian aid 1993 (1,000 Norwegian 
kroner) 

700000 

600000 

Organisation Amount Percent 

Norwegian People's Aid 

Norwegian Red Cross 

Norwegian Refugee Council 

Norwegian Church Aid 

Norwegian Save the Children 

Sum, five largest organisations 

All other organisations 

Sum, all organisations 

145,105 

144,371 

105,979 

93,885 

27,112 

516,452 

135,095 

651,547 

22.3 

22.2 

16.3 

14.4 

4.2 

79.3 
20.7 

Table 1.14. Support to Norwegian NGOs from NORAD divided by DAC-sector, 1991, 1993 
(Norwegian kroner and percentage) 

DAC-sector 

0 
1 
2 
3 
4 
5 
6 
7 
8 
9 

Not referable to sector 
Planning and public administration 
Development of public services 
Agriculture, fishery 
Manufacturing, mining, handicrafts 
Banking, financing, tourism 
Education, science and research 
Health, population projects 
Social infrastructure, social welfare, culture 
Mulitsector and unspecified 

• 

Total 

1991 
Amount 

11,329,000 
228,000 

42,206,000 
29,657,000 

8,675,000 
218,000 

66,205,000 
94,921,000 
64,076,000 

110,328,000 
427,843,000 

Percent 

2.7 
0.1 
9.9 
6.9 
2.0 
0.1 

15.5 
22.2 
15.0 
25.8 

100.0 

1993 
Amount 

8,002,000 
506,000 

33,437,000 
39,768,000 
24,416,000 

799,000 
56,698,000 
73,140,000 
52,162,000 

249,878,000 
538,806,000 

Percent 

1.5 
0.1 

d' jriML 

6.2 
7.4 
4.5 
0.1 

- _ rijH 

10.5 
13.6 

^- rin 9.7 
46.4 

100.0 
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Table 1.15. The ten countries which received most support together with global efforts from 
the Norwegian state through NGOs, 1981, 1986, 1991, 1993 (1,000 Norwegian kroner) 

1981 

Regional, Africa 
Global efforts 
Sudan 
Ethiopia 
Bangladesh 
Algeria 
Tanzania 
India 
Regional, America 
Madagascar 
Angola 
As percent of total 

1991 

Ethiopia 
Regional, Africa 
Regional, Asia 
Global efforts 
Sudan 
Afghanistan 
Bangladesh 
Mali 
Nicaragua 
Mozambique 
Nepal 
As percent of total 

53,410 
41,533 
24,783 
10,471 
9,984 
5,509 
5,465 
5,427 
4,520 
4,457 
3,609 

82.6 

154,151 
149,234 
73,176 
68,280 
54,923 
51,297 
45,494 
44,930 
44,091 
38,323 
34,855 

63.8 

1986 

Regional, Africa 
Global efforts 
Ethiopia 
Sudan 
Afghanistan 
Mali 
Nicaragua 
Kenya 
Tanzania 
Bangladesh 
Philippines 
As percent of total 

1993 

Yugoslavia 
Global efforts 
Black South-Africa 
Mozambique 
Ethiopia 
Somalia 
Eritrea 
Afghanistan 
Mali 
Sudan 
Bangladesh 
As percent of total 

104,856 
95,225 
67,493 
46,100 
35,426 
29,454 
26,851 
23,944 
19,227 
18,626 
17,685 

69.2 

172,853 
100,767 
86,009 
72,266 
64,183 
53,655 
46,015 
42,632 
42,094 
42,041 
40,534 

54.5 

Note: All development projects arc by the state coded according to which country the aid is given. Projects that 
include two or more countries are coded wilh a regional code. Projects included in several regions or where the 
country can not be specified, are coded as global. The support cross-border to Eritrea during the war on the Horn 
of Africa was coded under regional because of political considerations. 
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Table 1.16. The ten countries which received most support together with global efforts from 
the Norwegian Ministry of Foreign Affairs through NGOs, 1981, 1986, 1991, 1993(1,000 
Norwegian kroner) 

Regional, Africa 
Global efforts 
Ethiopia 
Algeria 
India 
Regional, America 
Angola 
Regional, Asia 
Sudan 
Lebanon 
Somalia 
As percent of total 

Regional, Africa 
Ethiopia 
Regional, Asia 
Afghanistan 
Sudan 
Mozambique 
Global efforts 
Iraq 
Bangladesh 
Regional, America 
Sri Lanka 
As percent of total 

1981 

1991 

53,410 
31,843 
8,963 
5,509 
4,580 
4,520 
3,000 
2,954 
2,500 
2,450 
1,750 

96.9 

135,470 
83,492 
59.273 
47,549 
36,025 
23,800 
12,427 
10,200 
10,000 
8,838 
6,726 

86.0 

1986 

Regional, Africa 
Ethiopia 
Afghanistan 
Mali 
Sudan 
Global efforts 
El Salvador 
Mozambique 
Uganda 
Nicaragua 
Regional, America 
As percent of total 

1993 

Yugoslavia 
Black South-Africa 
Somalia 
Afghanistan 
Mozambique 
Sudan 
Ethiopia 
Angola 
Palestine 
Global efforts 
Eritrea 
As percent of total 

102,186 
53,470 
35,426 
25,275 
14,246 
13,353 
10,611 
9,926 
8,778 
7,095 
6,682 

86.2 

172,853 
78,724 
46,687 
35,417 
34,247 
31,930 
25,621 
23,373 
23,166 
22,004 
18,694 

78.7 

Table 1.17. Foreign Ministry financial support to Norwegian areas of aid consentration 
through NGOs, 1981, 1986, 1991, 1993 (1,000 Norwegian kroner) 

1981 

Total support, areas of concentration 
Total Foreign Ministry support 
Areas of consentration, percentage 

76,049 
125,317 

60.7 

1986 

211,452 
333,188 

63.5 

1991 

300,005 
504,342 

59.5 

1993 

265,443 
651,547 

40.7 

Note: Areas of concentration have by NORAD been defined as programme countries and co-operative countries 
in Southeast Asia, Africa and Central America. There are 11 programme countries and among them wc find the 
main co-operating countries. 
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Table 1.18. The ten countries which received most support together with global efforts from 
NORAD through NGOs, 1981, 1986, 1991, 1993 (1,000 Norwegian kroner) 

1981 1986 

Sudan 
Bangladesh 
Global efforts 
Tanzania 
Madagascar 
Philippines 
Kenya 
Botswana 
Bolivia 
Zaire 
Indonesia 
As percent of total 

22,283 
9,984 
9.690 
5,465 
4,457 
3,566 
3,239 
1,912 
1,859 
1,791 
1,548 

82.3 

Global efforts 
Sudan 
Kenya 
Nicaragua 
Tanzania 
Bangladesh 
Philippines 
Ethiopia 
Nepal 
India 
Zimbabwe 
As percent of total 

81,872 
31,854 
23,464 
19,756 
19,202 
18,613 
17,608 
14,023 
13,236 
11,210 
10,611 

71.2 

1991 1993 

Nicaragua 
Ethiopia 
Bangladesh 
Nepal 
Global efforts 
Zimbabwe 
Sri Lanka 
Kenya 
Bolivia 
India 
Sudan 
As percent of total 

41,004 
36,679 
34,754 
34,359 
28,622 
23,357 
20,558 
17.565 
16,314 
15,926 
15,852 

53.1 

Global eforts 
Bangladesh 
Nicaragua 
Nepal 
Ethiopia 
Uganda 
Mozambique 
Sri Lanka 
India 
Zimbabwe 
Bolivia 
As percent of total 

38,733 
36,095 
34,968 
34,346 
25,582 
25,210 
25,136 
21,663 
18,782 
17,832 
17,293 

54.9 

Table 1.19. NORADs financial support to Norwegian areas of aid consentration through 
NGOs, 1981, 1986, 1991, 1993 (1,000 Norwegian kroner) 

1981 

Total support, areas of concentration 
Total NORAD support 
Areas of consentration, percentage 

29,761 
79,546 

37.4 

Note: See table 1.17 

1986 

149.248 
367.280 

40.6 

1991 

356,576 
536,424 

66.5 

1993 

360,176 
538,806 

66.8 

Table 1.20. Finacial support to aid informer Yugoslavia f rom the Norwegian state to NGOs, 
1993 (1,000 Norwegian kroner) 

Organisation Amount 

Norwegian Church Aid 
Norwegian People's Aid 
Norwegian Red Cross 
Norwegian Refugee Council 
All other organisations* 
Sum 

a. In addition to these four NGOs, 24 other NGOs received support to work in former Yugoslavia. 

Percent 

12,000 
48,888 
40,590 
68,109 
3.266 

172,853 

6.9 
28.3 
23.5 
39.4 
1.9 
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Table 2.1. Norwegian NGOs background in developing countries. 

Organisation 
Year of first 
engagement Country of first engagement 

Humanitarian organisations 
Blue Cross in Norway 
CARE Norway 
Caritas Norway 
Food for the Hungry - Norway 
Mary's Frieds 
Norwegian Church Aid 
Norwegian Medical Society for the Middle East 
Norwegian People's Aid 
Norwegian Refugee Council 
Norwegian Red Cross 
Norwegian Save the Children 
ORT Norway 
Strømme Memorial Foundation 
The Norwegian National Health Association 
U-Assist Norway 
Missionary organisations 
Adventist Development and Relief Agency 
Free Evangelical Assemblies of Norway 
Mission Covenant Church of Norway 
National Spiritual Assembly of the Baha'is of Norway 
New Future Foundation 
Norwegian Christian Mission 
Norwegian Himal-Asian Mission 
Norwegian Lutheran Mission 
Norwegian Missionary Alliance 
Norwegian Missionary Society 
Norwegian Santal Mission 
Pentecostal Foreign Mission 
Quaker Service Norway 
Salvation Army - Norway 
The Baptist Union of Norway 
The Lutheran Free Church of Norway 
United Methodist Church of Norway 
Special interest organisations 
Adopsjonsforum 
Det Norske Skogselskap 
Norwegian Association for Mentally Retarded 
Norwegian Association of the Blind & Partially Sighted 
Norwegian Breastfeeding Mothers' Support Group 
Norwegian Confederation of Sports 
Norwegian Housewives Association 
Royal Norwegian Society for Rural Development 
The Norwegian Association of the Disabled 
The Norwegian Heart- and Lung Association 
Trade and vocaitonal organisations 
National Organisation for Norwegian Student Nurses 
Norsk Bibliotekforening 
Norsk Journalistlag 
Norsk Vcmcplcierforbund 
Norwegian Association of Social Workers 
Norwegian Bar Association 

1974 
1980 
1967 
1985 
1979 
1962 
1983 
1975 

1946" 
1877 
1961 
1990 
1976 
1984 

i 880'sb 

1910 
1900 
1988 
1964 
1948 
1938 
1891 

1910' 
1869 
1867 
1910 
1963 
1895 
1920 
1916 
1907 

1974" 
1988 
1982 
1978 
1980 
1984 
1974 
1981 
1982 
1984 

• 

1986 
1992 
1990 
1989 
1983 
1987 

Madagascar 
Bangladesh 
Uganda 
Bangladesh 
Sri Lanka 
Nigeria 
Palestine 
Vietnam 

Turkey 
Tanzania 
Ghana 
Hong Kong 
Nicaragua 
Thailand 

Swaziland/India (mission. 

India 

Tibet 
China 
China 
Madagascar 
India 
India 
Algeria 
Sri Lanka, India 
Zaire (Bas-Uéle) 
China (missionary work) 
(1945) 

several countries 
Uganda 
Bangladesh 
Sudan 
Argentine, Brazil 
Tanzania 
Kenya 
Western Africa (regional) 
Sudan 
Nepal 

Palestine 
Tanzania 
Peru 

Nepal 
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Table 2.1 continued 
Organisation 

Year of first 
engagement Country of first engagement 

Norwegian Educational Association 
Norwegian Federation of Trade Unions 
Norwegian Nurses Association 
Norwegian Union of Vocational Teachers 
Norwegian Union of Teachers 
The National Farmer's Union 
Political and ideal organisations 
Eritrean Medical Aid Group 
Foreningen Norge-Angola 
FORUT, Campaign for Development and Solidarity 
InterFolk 
Latin-American Solidarity Groups of Norway 
Lions Clubs International Multiple District 104-Norway 
Norwegian Bangladesh Association 
Norwegian Committee for Afghanistan 
Norwegian Council for Southern Africa 
Norwegian Guide and Scout Association 
Norwegian Students1 & Academics' Intl. AssistanceFund 
Opplandsprosjektet 
Støtteforeningen for Chiles Nødstilte Barn 
Swallows Development Organisation 
The Development Fund - Future in Our Hands 
The Workers' Educational Associaiion of Norway 
U-Iandshjelp fra Folk til Folk 
Women's Christian Temperance Union of Norway 

Notes: a. Year of establishment 
b. Started mission work. From 1918 development aid. 
c. Started missionary work. From 1914 dcacony. 
d. With NORAD-support since 1984 in Philippines. 
c. On central budget from 1982. 
f. Took over engagements started in 1967. 
g. Information work since 1967. 
h. Information work since 1976. 

Table 2.2. Norwegian NGOs in developing 
countries according to period when work 
started 

1911* 
1980 
1988 
1988 
1979 
1988 

1979 
1987 
1981f 

1986 
1980 
1950 
1972 
1980 

1984s 

1980 
1962 
1990 
1984 
1960 
1978 

1981h 

1979 
1985 

Jamaica 
Palestine 
Palestine 
Botswana 

Eritrea 
Angola 

Nigeria 
Nicaragua 

Bangladesh 
Pakistan and Afghanistan 
Zimbabwe 
Ethiopia 
Bolivia and Lesotho 
Uganda 
Chile 
Pern 

Nicaragua 

Philippines 

Period 

- 1962 
1963 - 1978 
1979-
Sum 

Number of NGOs 

20 
11 
43 
74 
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Table 2.3. Norwegian NGOs budget for development and emergency work 1989, 1990, 1991, 
1992 (1000 Norwegian kroner) 

Organisation 

Humanitarian organisations 
Blue Cross in Norway 
CARE Norway 
Caritas Norway 
Food for the Hungry - Norway 
Mary's Friends 
Norwegian Aid Committee 
Norwegian Church Aid 
Norwegian Medical Society for the Middle East 
Norwegian People's Aid 
Norwegian Red Cross 
Norwegian Refugee Council 
Norwegian Save the Children 
ORT Norway 
Strømme Memorial Foundation 
The Norwegian National Health Association 
U-Assist Norway 
Missionary organisations 
Adventist Development and Relief Agency 
Free Evangelical Assemblies of Norway 
Mission Covenant Church of Norway 
National Spiritual Assembly of the Baha'is of Norway 
New Future Foundation 
New Life Mission 
Norwegian Christian Mission 
Norwegian Himal-Asian Mission 
Norwegian Lutheran Mission 
Norwegian Missionary Alliance 
Norwegian Missionary Council 
Norwegian Missionary Society 
Norwegian Santal Mission 
Pentecostal Foreign Mission 
Quaker Service Norway 
Salvation Army - Norway 
The Baptist Union of Norway 
The Lutheran Free Church of Norway 
United Methodist Church of Norway 
Special interest organisations 
Adopsjonsforum 
Det norske Skogselskap 
Norwegian Association for Mentally Retarded 
Norwegian Association of the Blind and Partially Sighted 
Norwegian Breastfeeding Mothers' Support Group 
Norwegian Confederation of Sports 
Norwegian Housewives Association 
Royal Norwegian Society for Rural Development 
The Norwegian Association of the Disabled 
The Norwegian Heart- and Lung Association 

1992 1991 1990 

2,698 
40,000 
16,115 

1,957 

299.556 
1,696 

193,038 
105,692 
277,000 

3,937 
46,271 

2,350 
310 

1,500 
5,350 

27,993 
25,498 
32,841 

2.800 
10,000 
35,000 
50,000 
3.722 
6.534 
1.690 
5.200 

1,000 
* • 

6,804 
* -

53 
2,050 
1,880 

16,856 
12,000 
4.640 

42,798 
a • 

1,597 
* * 

5,500 
331,266 

1,822 
161,248 
201,902 
104,644 
227,530 

3,767 
42,407 

4,020 
310 

1,500 

1,495 

14.887 
20,100 
26,195 

2,583 
11,000 

4,960 

7,000 
4,975 

19,781 
53 

3,266 

16.051 
13,510 

3,741 
21,188 
14,173 

999 
1,128 

• * 

254,827 
1.529 

171,294 
157,976 
52,707 

251,416 
• • 

33,578 
4,912 

310 

11,179 
4,500 
5,507 

102 
» • 

3,000 
2,147 

43,483 
25,500 
32,558 

2,393 

28,173 
53,000 

1,763 
11,459 

2,659 
3,791 

5,193 
7,500 
6,172 

26,749 
924 

3,712 
5,149 

22,300 
6,702 

1989 

47,251 
16,935 

57 
1,434 

• # 

252,741 
1,168 

206,694 
121,987 

• * 

177,308 
* * 

37,391 
3,247 

5,431 
74 

35,794 
2,150 

5,773 

4,505 

8,000 
6,003 

3,253 

6.095 
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Table 2.3 continued 1992 1991 1990 1989 

Trade and vocaitonal organisations 
National Organisation for Norwegian Student Nurses 
Norsk Bibliotekforening 
Norsk Journalistlag 
Norsk Vernepleierforbund 
Norwegian Association of Social Workers 
Norwegian Bar Association 
Norwegian Federation of Trade Unions 
Norwegian Nurses Association 
Norwegian Union of Vocational Teachers 
Norwegian Union of Teachers 
Political and ideal organisations 
Arbeidernes Internasjonale Solidaritetskomité 
Eritrean Medical Aid Group 
Foreningen Norge-Angola 
FORUT, Campaign for Development and Solidarity 
Inter Folk 
Latin-American Solidarity Groups of Norway 
Lions Clubs International Multiple District 104 - Norway 
Norwegian Bangladesh Association 
Norwegian Committee for Afghanistan 
Norwegian Council for Southern Africa 
Norwegian Guide and Scout Association 
Norwegian Students' and Academics' Intl. Assistance Fund 
Opplandsprosjektet 
Støtteforeningen for Chiles Nødstilte Bam 
Swallows Development Organisation 
The Development Fund - Future in Our Hands 
The Namibia Association of Norway 
The Workers' Educational Association of Norway 
U-landshjclp fra Folk til Folk 
Women's Christian Temperance Union of Norway 

Note: The budget figures include government grants and own fund. 
.. = not available 

1,130 
29 

1,880 
30,000 
2,900 
377 

9,000 

14,500 

16,543 

800 
15,000 
7,500 
2,128 

* • 

81 

264 
22,181 
14,996 

747 
0 

789 
25 

189 
8,838 

13,131 
132 

• * 

13,371 
1,900 
1,200 

* t 

890 
• * 

9,500 
* * 

22,019 
104 
164 
365 

22,374 
26,492 

730 

• * 

283 

60 

312 

491 
7,671 

12,200 
1,660 
205 

11,624 

524 

16,147 
7,000 

* • 

21,781 
268 
264 
247 

17,936 
34,212 

735 

1,495 

742 

0 

19,070 34,166 27,970 

6,629 

13.118 
182 

• * 

9,960 

919 

17,923 
• 

588 
277 

18.536 

4,504 
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Table 2.4. Rank of Norwegian NGO's according to development budget, 1992 
(1,000 Norwegian kroner) 

Rank Organisation Budget Rank Organisation Budget 

1 Norwegian Church Aid 

2 Norwegian Save the Children 

3 Norwegian Red Cross 

4 Norwegian People's Aid 

5 Norwegian Refugee Council 

6 Pentecostal Foreign Mission 

7 Stromme Memorial Foundation 

8 SOS-Kinderdorf International 

9 CARE Norway 

10 Norwegian Santal Mission 

11 Norwegian Missionary Alliance 

12 Norwegian Federation of Trade Unions 

13 Norwegian Himal-Asian Mission 

14 Norwegian Lutheran Mission 

15 The Development Fund - Future in Our Hands 

16 Norw. Students' and Academics' Intl. Assistance Fund 

17 Norw. Association of the Blind and Partially Sighted 

18 Royal Norwegian Society for Rural Development 

19 FORUT, Campaign for Development and Solidarity 

20 Caritas Norway 

21 Norwegian Committee for Afghanistan 

22 The Namibia Association of Norway 

23 Arbeiderbevegelsens Intl. Solidaritetskomité 

24 The Norwegian Association of the Disabled 

25 Adventist Development and Relief Agency 

26 Norwegian Missionary Society 

27 Norwegian Union of Teachers 

28 Norwegian Council for Southern Africa 

29 Det norske Skogselskap 

30 Norwegian Association of the Menially Retarded 

31 Salvation Anny • Norway 

32 Norwegian Aid Committee 

33 Mission Covenant Church of Norway 

34 The Lutheran Free Church of Norway 

35 The Norwegian Heart and Lung Association 

36 U-landshjelp fra Folk til Folk i Norge 

37 ORT Norway 

38 Quaker Service Norway 

a. 1989 
b. 1990 
c. 1991 
d 1993 

299,556 

277,000d 

193,038 

161,248* 

105,692 

50,000 

46,271 

43,100 

40,000 

35.000 

32,841 

30,000 

27,993 

25.498 

22,181 

22,019C 

19,781C 

16,856 

16,543 

16,115 

15,000 

14,996 

14,500 

12,000 

Il,179b 

10,000 

9,000 

7,500 

7,000* 

6,804 

6,534 

5,500* 

5,350 

5,200 

4,640 

4,504* 

3,937 

3,722 

39 United Methodist Church in Norway 

40 New Life M.ssion 

41 Norwegian Nurses Association 

42 Norwegian Council of Churches 

43 Blue Cross of Norway 

44 The Norwegian National Health Association 

45 Norwegian Christian Mission 

46 Norwegian Guide and Scout Association 

47 Norwegian Confederation of Sports 

48 Food for the Hungry - Norway 

49 Intern Folk 

50 Norwegian Bar Association 

51 Norwegian Housewives Association 

52 Norwegian Medical Society for the Middle East 

53 The Baptist Union of Norway 

54 Free Evangelical Assemblies of Norway 

55 New Future Foundation 

56 Latin American Solidarity Groups of Norway 

57 Norsk Journalistlag 

58 Mary's Friends 

59 Adopsjons forum 

60 Norwegian Bangladesh Association 

61 National Organisation for Norwegian Student Nurses 

62 The Worker's Educational Association of Norway 

63 Lions Clubs International Multiple District 104 

64 Norwegian Union of Vocational Teachers 

65 Norwegian Association of Social Workers 

66 U-Assist Norway 

67 Women's Christian Temperance Union of Norway 

68 Swallows Development Organisation 

69 Støtteforeningen for Chiles Nødstille Barn 

70 Eritrean Medical Aid Group 

71 National Spiritual Assembly of the Baha'is of Norway 

72 Future in Our Hands, Kristiansand 

73 Opplandsprosjektel 

74 Norwegian Breastfeeding Mothers' Support Group 

75 Norsk Vernepleierforbund 

3,721 

3,000* 

2,900 

2,800 

2,698 

2,350 
b 

2,147 

2,128 

2,050 

1,957 

1,900* 

1,880 
1,880 
1,696 

1,690 

1,500 

1,495* 

1,200* 

1,130 
b 

1,128 
1,000 

800 

747* 
730* 

b 

524 

377 
b 

312 

310 

283* 

264 

164* 

132* 
b 

102 

100 

81 

53 
29 
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Table 2,5. Financial sources (budgetted) of selected Norwegian NGOs, 1992 
(1,000 Norwegian kroner) 

Organisation a b c 

Blue Cross in Norway 
CARE Norway 
Caritas Norway 
FORUT, Campaign for Develoment and Solidarity 
Latin American Solidarity Groups Norway (1991) 
Mission Covenant Church of Norway 
Norwegian Association for Mentally Retarded 
Norwegian Bangladesh Association 
Norwegian Bar Association 
Norwegian Church Aid 
Norwegian Committe for Afghanistan 
Norwegian Confederation of Sports 
Norwegian Council for Southern Africa 
Norwegian Federation of Trade Unions 
Norwegian Guide and Scout Association 
Norwegian Himal-Asian Mission 
Norwegian Housewives Association 
Norwegian Lutheran Mission 
Norwegian Missionary Alliance 
Norwegian Missionary Society 
Norwegian Nurses Association 
Norwegian Red Cross 
Norwegian Refugee Council 
Norwegian Santal Mission 
Norwegian Save the Children (1993) 
Norwegian SAIH (1991) 
Norwegian Union of Teachers 
Royal Norwegian Society for Rural Develoment 
Salvation Army - Norway 
Strømme Memorial Foundtion 
The Namibia Association of Norway 
The Norwegian National Health Association 
The Norwegian Heart- and Lung Association 
The Baptist Union of Norway 
The Development Fund - Future in Our Hands 

Note: These figures are presented although we have had no chance to control their accuracy. They are based on 
both a survey organised by the present study and written official documents of the organisations. 
a. Total development budget 
b. Own funds 
c. Governmental grants 
d. International financial support 
e. Support from other sources 
SAIH = Students' and Academics' International Assistance Fund 
., = not available 

2,698 
40,000 
16,115 
16,543 

1,200 
5,350 
6,804 

800 
1,880 

299,556 
15,000 
2,050 
7,500 

30,000 
2,128 

27,993 
1,880 

25,498 
32,841 
10,000 
2,900 

193,038 
105,692 
35,000 

277,000 
22,019 

9,000 
16,856 
6,534 

46,271 
14,996 
2,350 
4,640 
1,690 

22,181 

299 
6,211 
2,606 
2,570 

240 
4,755 
2,432 

800 
156 

100,285 
800 
410 
100 

6,000 
503 

1,705 
956 

10,798 
19,755 

139,283 
430 

59,129 
20,570 
45,000 

114,000 
1,093 
1,783 
3,289 
4,047 

50,010 
482 
470 
928 

1,510 
3,760 

2,081 
40,000 
13,850 
8,353 

960 
595 

4,372 
0 

1,724 
182,175 

14,900 
1,743 
4,330 

24,000 
1,625 

25.524 
852 

14,700 
14,804 
10,100 
2,090 

133,909 
65,786 
20,000 

173,000 
19,486 
6,804 

13,567 
2,487 

16,306 
8,652 
1,880 
3,712 

180 
17,421 

191 
750 

• * 

5,000 
a * 

0 
* • 

0 
0 

42,250 
500 

• • 

• • 

• • 

r * 

0 
a * 

• * 

* . 

0 
280 

• * 

11,613 
• * 

• • 

4} + 

• • 

* * 

* * 

• • 

3,804 
* • 

a a 

a a 

0 

127 
2,000 

• 4 

300 
* • 

0 
• * 

0 
0 

2,500 
1,000 

< . • 

3,070 
• « 

4 t 

0 
52 

• • 

3,372 
6,800 

100 
* * 

2,613 
* • 

* V 

3,680 
* • 

• • 

• 

6,830 
1,839 

* • 

# 4 

a a 

0 
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Table 2.6. Financial support from the 
Norwegian state as percentage of total 
financial development aid for the 
Norwegian NGOs, 1990 

Table 2.8. Employees in the organisations 
working with development aid, 1990/91 

Percentage 

More than 90 % 
80 - 90 % 
60 - 80 % 
40 - 60 % 
Less than 40 % 
M — 1C\ 

No. of organisations 

6 
16 
17 
8 

23 

No. of employees 

No employees 
0-41 

5-9 
More than 10 
a. Including part-time 
N = 73. 

No. of organisations 

employed. 

24 
31 
13 

5 

Table 2.7. Sectors of work according to number of Norwegian NGOs involved in the sector 

Sector of work 

Education 
Health 
Organisational development 
Distict/niral development 
Children's welfare 
Agriculture 
Productive enterprise/manufacturing 
Social welfare 
Rehabilitation 
Environment/resources management 
Emergency assisance 
Employment schemes 
Water 
Support to women's work 
Evangelical work 
Infrastructure 
Radio and mass media 
Trade union organising 

No. of 
organisations 

55 
42 
28 
17 
16 
13 
13 
13 
12 
12 
10 
10 
9 
9 
7 
6 
4 
4 

Sector of work 

Adoption 
Welfare work for victims of alcohol 
Fishery 
Helping handicaped 
Development of competense 
Support to administration/govniment 
Peace work 
House building 
Human rights 
Cultue activities 
Town and city planning 
Democracy development 
Family planning 
Welfare services for old people 
Sports 
Culural monument preservation 
Political liberation 
Living conditions 
Legal aid 

No. of 
organisations 

3 
3 
3 
3 
3 
2 
2 
2 
2 
2 

Note: The organisations used different expressions to caracterize their development engagement. In the table 
above we have tried to systemize .and categorize the work done by the Norwegian NGO's. 
N = 82. 
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Table 2.9. The development often Norwegian NGO's home administration, 1981 - 1991 

Organisation 1981 

Norwegian Missionary Society 
Norwegian Council for Southern Africa 
Norwegian Church Aid 
Norwegian Federation of Trade Unions 
Latin American Solidarity Groups of Norway 
Norwegian Association of the Blind and Partially Sighted 
The Norwegian Association of the Disabled 
Norwegian People's Aid 
Strømme Memorial Foundation 
Norwegian Save the Children 
In total 

0,5 
0 

f *f 

1,5 
0 

0,5 
1 
2 
2 
6 

13.5 

1986 

1 
0,5 
17 
3 
0 
5 
2 
8 
4 

10 
50.5 

1991 

1 
1 

27 
6 

0,5 
6 
4 

16 
7,6 
21 

90,1 

.. = not available 

Table 2.10. NGO-employees in Norway (according to organisational type and in the ten 
largest organisations, 1992) 

Organisation 

Trade and vocational organisations 
Humanitarian organisations 
Special interests organisations 
Mission organisations 
Political and ideal organisations 
Ten largest organisations: 
Norwegian Church Aid 
Norwegian Save the Children 
Norwegian Red Cross 
Norwegian People's Aid 
Norwegian Refugee Council 
Pentecostal Foreign Mission 
Strømme Memorial Foundation 
SOS Kinderdorf International 
CARE Norway 
Norwegian Santal Mission 

Employees at 
headquarter0 

340 
292 
479 
208 

38 

70 
90 
80 
46 
40 
* + 

23 
6 

10 
35 

Employees in 
development aid 

11 
114 
23 
43 
28 

25 
21 
14 
16 
9 
3 
4 
6 

10 
6 

a. "Employees al headquarter" lists all employees in the organisation, whether they work in aid or not. As 
discussed in the text, a particular feature of Norwegian NGO-landscape is that many of the NGOs active in aid, 
have most of their activities in Norway. 
. = not available 
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Table 2.11. NGO-personnel in Norway, 1992, in man-years 

Employees Employees Employees Volunteers 
in total atHQ indev'ment indev'ment 

Humanitarian organisations 
Blue Cross in Norway 
CARE Norway 
Cartas Norway 
Norwegian Aid Committee 
Norwegian Church Aid 
Norwegian People's Aid 
Norwegian Red Cross 
Norwegian Refugee Council 
Norwegian Save the Children 
ORT Norway 
SOS-Kinderdorf International 
Strømme Memorial Foundation 
The Norwegian National Health Association 
Missionary organisations 
Adventist Development Releif Agency 
Free Evangelical Assemblies of Norway 
Mission Covenant Church of Norway 
National Spiritual Assembly of the Baha'is of Norway 
New Future Foundation 
New Life Mission1 

Norwegian Christian Mission 
Norwegian Himal-Asian Mission 
Norwegian Lutheran Mission 
Norwegian Missionary Alliance 
Norwegian Missionary Council 
Norwegian Missionary Society 
Norwegian Santal Mission 
Operation Mobilisation 
Pentecostal Foreign Mission 
Quaker Service Norway 
Salvation Army - Norway 
The Baptist Union of Norway 
The Lutheran Free Church of Norway 
United Methodist Church in Norway 
Special interests organisations 
Adopsjonsforum 
Det norske Skogselskap 
Norwegian Association for Mentally Retarded 
Norwegian Association of the Blind and Partially Sighted 
Norwegian Breastfeeding Mothers' Support Group 
Norwegian Confederation of Sports 
Norwegian Housewives Association 
Royal Norwegian Society for Rural Development 
The Norwegian Association of the Disabled 
The Norwegian Heart and Lung Association 
Trade and vocational organisations 
Norsk Bibliotekforening 
Norsk Verncplcierforbund 
Norwegian Bar Association 
Norwegian Educational Association 
Norwegian Federation of Trade Unions 
Noiwegian Nurses Association 

800 
10 
5.3 
1 

75 
150 
100 
40 
90 
2 
6 
23 
• • 

• • 

15 
40 
1 

1 • 

• * 

35 
1,400 

10 
5 

244 
100 
2 

* • 

33 
970 

3 
3 

• • 

12 
19 
12 

347 
1 

500 
14 
70 
81 

175 

4 
7 
20 
30 

200 
113 

12 
10 
53 
• * 

70 
46 
80 
40 

* * 

* * 

6 
23 

* * 

• • 

15 
6 
• * 

• • 

* * 

* * 

35 
• • 

10 
5 

62 
35 
2 
• • 

33 
77 
3 
3 

» r 

12 
* * 

12 
347 

1 
a B 

3 
63 
39 
175 

4 
• * 

f 

30 
170 
56 

0 
10 
53 
1 

25 
16 
14 
9 

21 
2 
6 
4 

1 

2 
5 
15 

B 

4 
8 
2 
1 

15 
• * 

5 
1 
6 
1 

25 
33 
2 
2 
1 
2 

25 
2 
3 
6 
0 

1 
25 
5 
4 

1 

0 
0 
0 
1 
6 
1 

18 

0 

< 10,000 

35 

10 

34 



A20 

Table 2.11. Continued Employees Employees Employees Volunteers 
in total at HQ in dev'ment in dev'ment 

Norwegian Union of Teachers 
Norwegian Union of Vocational Teachers 
Political and ideal organisations 
Arbeidernes Internasjonale Solidaritetskomité 
FORUT. Campaign for Development 
Inter Folk 
Latin American Solidarity Groups of Norway 
Lions Clubs International Multiple District 104 - Norway 
Norwegian Bangladesh Association 
Norwegian Committee for Afghanistan 
Norwegian Council for Southern Africa 
Students' and Academics' International Assistance Fund 
Swallows Development Organisation 
The Development Fund - Future in Our Hands 
The Namibia Association of Norway 
The Workers' Educational Association of Norway 
U-landshjelp fra Folk til Folk 
Women's Christian Tempertace Union of Norway 

• a 

20 

2 
9 
I 

15 
3 
5 
3 
4 
5 
0 
6 
4 

200-300 
25 
2 

80 
# * 

2 
9 
1 
15 
• • 

5 
3 
4 
5 
0 
6 
4 
* * 

• * 

2 

3 
0 

1 
9 
1 
15 
0 
5 
15 
1 
5 
0 
6 

+ + 

15 
0 
0 

11 
• a 

• *t 

* 4 

30 
m 

11-20 
20 
* * 

• • 

100 
7 
0 
• * 

• * 

4 
3 

a. 1991. 
.. = not available 

Table 2.12. Personnel in Norwegian NGOs in developing countries, 1992, in man-years 

External 
employees 

External 
volunteers 

Local 
employees 

Trade and vocational organisations 
National Organisation for Norwegian Student Nurses 
Norsk Journalistlag 
Norwegian Bar Association 
Norwegian Nurses Association 
Norwegian Union of Vocational Teachers 
Humanitarian organisations 
Blue Cross in Norway 
CARE Norway 
Food for ihe Hungry - Norway 
Norwegian Aid Committee 
Norwegian Church Aid 
Norwegian Medical Society for the Middle East 
Norwegian People's Aid 
Norwegian Red Cross 
Norwegian Refugee Council 
Norwegian Save the Children 
ORT Norway 
Strømme Memorial Foundation 
The Norwegian National Health Association 
U-Assist Norway 
Special interest organisation 
Det norske Skogselskap 
Norwegian Association for Mentally Retarded 
Norwegian Association of the Blind and Partially Sighted 
Norwegian Confederation of Sports 

1 
0.5 
0 
3 
0 

4 
7 
4 
8 
30 
3 
85 
36 
86.5 
30 
1 
6 
1 
0 

6 
2 
6 
1 

• 

i * 

0 
0 

1 

5 
2 

20 
10 
1 

17 
• * 

17 
15 
600 
9 
55 

200 
178 

1.100 
* * 

4 
-

16 

* 

• • 

6 
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Table 2. J2. Continued External 
employees 

Royal Norwegian Society for Rural Development 
The Norwegian Heart- and Lung Association 
Mission organisations 
Free Evangelical Assemblies of Norway 
Mission Covenant Church of Norway 
National Spiritual Assembly of the Baha'is of Norway 
New Future Foundation 
Norwegian Christian Mission 
Norwegian Himal-Asian Mission 
Norwegian Lutheran Mission 
Norwegian Missionary Alliance 
Norwegian Missionary Society 
Norwegian Santal Mission 
Operation Mobilisation 
Quaker Service Norway 
Salvation Army - Norway 
The Baptist Union of Norway 
The Lutheran Free Church of Norway 
Political and ideal organisations 
FORUT, Campaign for Development and Solidarity 
Latin American Solidarity Groups of Norway 
Lions Clubs International MultipleDistrict 104 - Norway 
Norwegian Committee for Afghanistan 
Norwegian Council for Southern Africa 
Norwegian Students' and Academics' International Assistance Fund 
Swallows Development Organisation 
The Namibia Association of Norway 
U-landshjelp fra Folk til Folk 

Sum, Norwegian NGOs 

3 
1 

8 
19 

1 
* a 

11 
20 

139 
40 

230 
125 

• * 

1 
14 
5 
8 

4 
1 
1 
7 
3 
6 
0 

13 
• * 

987 

External Local 
volunteers employees 

8 

27 
470 

40 

596 
800 
500 

24 

t * 

* * 

0 
l * 

30 
63 

60 
2 
0 

50 
1 
7 

20 
17 
* • 

4,381 

. . — not available 

Table 2.13. Number of individual members, individual regular donors and member 
organisations in Norwegian NGOs, 1992 

Organisation 

Adopsjonsforum 
Arbeiderbevegelsens Internasjonale Solidaritetskomité 
Blue Cross in Norway 
CARE Norway 
Caritas Norway 

• Det norske Skogselskap 
Eritrean Medical Aid Group 
Food for the Hungry - Norway 
FORUT, Campaign for Development and Solidarity 
Free Evangelical Assemblies of Norway 
InterFoIk 
Latin American Solidarity Groups of Norway 
Lions Clubs Internalional - Norway 
Mary's friends 
Mission Covenant Church of Norway 

Individual 
members 

2.762 
• • 

14,000 
201 

1,282 
80 

200 

• • 

8,000 
10 

800 
14,500 

795 
8,847 

Individual 
donors (reg.) 

300 
• • 

» » 

13,700 
• ri*Qh •** / " I i 

1,350 
* * 

• • 

- • 

1,500 
» » 

• * 

a a 

* ar 

p # 

Member 
organisations 

* p 

38 
• • 

• • 

• • 

20 
* * 

• • 

3 
* • 

*-4± *—*• 

27 
a M 

riH jCV j * . 502 
• • 

- • 



All 

Organisation Individual 
members 

Individual 
donors (reg.) 

Member 
organisations 

National Spiritual Assembly of the Baha'is of Norway 
New Future Foundation 
Norsk Bibliotekforening 
Norw. Association of the Blind and Partially Sighted 
Norwegian Bangladesh Association 
Norwegian Bar Association 
Norwegian Breastfeeding Mothers' Support Group 
Norwegian Church Aid 
Norwegian Committee for Afghanistan 
Norwegian Confederation of Sports 
Norwegian Council for Southern Africa 
Norwegian Federation of Trade Unions 
Norwegian Housewives Association 
Norwegian Lutheran Mission 
Norwegian Missionary Society 
Norwegian People's Aid 
Norwegian Red Cross 
Norwegian Refugee Council 
Norwegian Santal Mission 
Norwegian Save the Children 
Norw. Students' and Academics' Intl. Assistance Fund 
Norwegian Union of Teachers 
PIDEE Støtteforeningen for Chiles Nødstilte Barn 
Quaker Service Norway 
Royal Norwegian Society for Rural Development 
Salvation Army - Norway 
Seventh Day Adventist Church of Norway 
SOS-Kinderdorf International 
Strømme Memorial Foundation 
Swallows Development Organisation 
The Baptist Union of Norway 
The Development Fund - Future in Our Hands 
The Lutheran Free Church of Norway 
The Namibia Association of Norway 
The Norwegian Association of the Disabled Norges 
The Norwegian Heart- and Lung Association 
The Norwegian National Health Association 
United Methodist Church in Norway 
Women's Christian Temperance Union Norway 
Sum 

700 
4,800 
3,613 
5,661 

680 
3,560 

350 
• • 

400 
1.651,423 

800 
790,000 
27,740 

10,000 
135,000 

* * 

25,000 
8,300 
P 9 

65,000 
100 

* • 

1,373 
30,000 
5,488 

* • 

85,000 
220 

6,000 
1,000 

21,000 
275 

25,000 
50,000 
105,000 

9 9 

5,000 
3,119,960 

700 
16,000 

650 
* • 

490 
17,000 

4,700 
500 

1,300 
5,000 

100,000 
50,000 
65,000 

250 

50,185 
* » 

163,000 
25,000 

220 
- * 

1,000 
500 

150 

518,495 

20 

10 
• • 

43 
29 

4 * 

4,000 
5,166 

15 

32 

77 

9,988 

.. = not available 
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Table 2.14. TV fund-raising campaigns, 1974 -1991, organised by the Norwegian 
Broadcasting Union in collaboration with a voluntary organisation 
(1,000 Norwegian kroner) 

Year Organisation 

1974 
1975 
1976 
1977 
1978 
1979 
1980 
1981 
1982 
1983 
1984 
1985 
1986 
1987 
1988 
1989 
1990 
1991 

Norwegian Refugee Council 
Norske Kvinners Sanitetsforening 
Norwegian Association of the Blind and Partially Sighted 
Norwegian Church Aid 
Norwegian Save the Children 
Norwegian Refugee Council 
Landsforeningen mot kreft 
Norwegian Red Cross/NABP/NFPU/NAD 
Norwegian Missionary Council 
Norwegian People's Aid 
Amnesty International, Norsk avd. 
Norwegian Youth Council 
Norwegian Church Aid 
The Norwegian National Health Association 
Norwegian Refugee Council 
Tv-campaign '89 "Women in the Third World'" 
Norwegian Save the Children 
"Et nytt liv"b _ _ 

Amount 

22,500 
10,000 
13,500 
54,500 
42,700 
74,100 
79,700 
84,900 
86,700 
69,400 
81,000 
79,000 

110,000 
115,000 
96,900 
88,200 

139,000 
102,000 

a. 46 women's organisations 
b. Norwegian Association of the Blind and Partially Sighted, The Norwegian Association of the Disabled and 
Norwegian Association for Mentally Retarded 
Source: Norwegian Broadcasting Union 

Table 2.15. Stale offices and NGO offices: A comparison of budgets and staff 

Established1 

Total budget 
(1,000 Norwegian 

kroner, 1991) Administration 

1984 

9 4 

1979 

1962 
1946/61 
1939/75 

131,787 

130,522 

442,839 
536,424 
278,465 
358,164 

161,248 

3 
4 
4 

8 
75(27) 

90(21) 
150(16) 

Emergency Unit, MFA 
1st Political Office, MFA 
2nd Political Office, MFA 
NGO Division, NORAD 
Norwegian Church Aid 
Norwegian Save the Children 
Norwegian Peoples Aid 
a. Where two years appear, the last indicates when the NGO started its developing activities. 
b. Shows the number of employees in Norway. Figures in brackets indicate the number working wilh developing 
aid. 
Source: Tvedt et al 1993 and personal communication. 
. . = not available 
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Figur 2.1. Number of Norwegian NGOs grouped according to 
number of countries they are engaged in, 1991 

+ 20 countries 

11-19 countries 

6-10 countries 

2-5 countries 

1 country 

0 10 15 20 25 30 35 

Note: It should be noted that this figur maps the countries NGOs are working 
in, irrespective of whether they receive state-support for work in this particular 
country. 

Figur 2.2 Support from Norwegian government to Norwegian 
Missionary Council, Office for International Development 
Cooperation, distributed on the member organisations, 1992 

Norw Christian Mission 2jt% 
Norw Sanul Musion 14,4% 

Norw Missionary Alliance 21.5% 

Free E* angelic Assemblies H.7% 

Norw Missionary Council 3/»% 

Mutton Cotcrunl Church litn% 

Pentecostal Foreign Mission IS.6% 

Non** Misstona/y Society 5.7% 

\ Tlie Lutheran Free Chord» 0,3% 

Salvation Army J.9% 

Untied Methodist Church 4.2% 

N o r w H i m a J - A s i a n M i s s i o n OJ/% 

Norw Lutheran Miss-on 25,5% 
TV Baptist Union 1,1% 

Source: Norsk Misjonsråds Bistandsncmnd, Årsrapport 1993 
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Figur 2.3 Support from Norwegian government to Norwegian 
Missionary Council, Office for International Development 
Cooperation, divided on budgetary posts, 1992 

Operational cost support 

•'s Norw Missionary Council, secretariat 
/ V PrC'Sludies, project evaluations 

Investment support 

Support to education, local employees Support to education of skilled personel 1 

Source: Norsk Misjonsråds Iiistandsnemnd, Årsrapport 1993 

Figur 2.4. Support from Norwegian government to Norwegian 
Missionary Council, Office for International Development 
Cooperation, divided on sectors of work, 1992 

Missionary Council, secretariat 3,6% • :;v-£ -Other 7,7% 

Health 35.0% 

Education 14,5% 

Social work 7.0*-'. 

Mulusector work 15,5% 

AfcnculturCYillafcC development 16,6% 

Source: Norsk Misjonsråds Bistandsncmnd, Årsrapport 1993 
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Table 3.1. Support from the Norwegian state lo Southern NGOs, 1989, 1991, 1993 
(1,000 Norwegian kroner) 

Year NORAD UD 

1989 
1991 
1993 

77,689 
85,709 
89,430 

17.6 % 
16.0% 
16.6% 

81,463 
46,994 
20,177 

19.1 % 
9.3 % 
3.1 % 

Total 

159,152 
132,703 
109,607 

18.3 % 
12.8 % 
9.2 % 

Note: Here is only included direct support from NORAD to national NGOs. Norwegian NGOs support to such 
NGOs are not included. 

Table 3.2. Support from the NORAD-
representations to Southern NGOs in 
Norway's main cooperating countries, 
1981, 1986, 1990, 1991 

Year 

1981 
1986 
1990 
1991 

Amount 
(1,000 Norwegian kroner) 

1,156 
22,708 
63,089 
81,225 

Table 3.3. NGO support from the Norwegian government to Bangladesh, Ethiopia/Eritrea, 
Nicaragua and Zimbabwe, 1981, 1986, 1991, 1993 (1,000 Norwegian kroner)* 

Country 1981 1986 1991 

Bangladesh 
Ethiopia/Eritrea 
Nicaragua 
Zimbabwe 
Sum 
Percent of total NGO support* 

1993 

9,984 
10,471 

632 
771 

23,839 
11.6 

18,626 
67,493 
26,851 
11,441 

126,397 
18.0 

45,494 
154,151 
44,091 
25,055 

270,782 
22.8 

40,534 
110,198 
40,031 
20,756 

213,512 
15.3 

a. This figure include support to both Norwegian and national NGOs in the four countries. 
b. The figures show how much these four countries are supported as compared to the total NGO-support from 
the Norwegian state. 
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Table 3.4. Norwegian NGOs supporting projects in Bangladesh, Ethiopia, Nicaragua and 

Zimbabwe, 1992 

BANGLADESH 
Adopsjonsforum 
Arbeiderbevegelsens internasjonale solidaritetskomité 
CARE - Norway 
Food for the Hungry - Norway 
Norwegian Association for Mentally Retarded 
Norwegian Association of the Blind and Partially Sighted 
Norwegian Bangladesh Association 
Norwegian Church Aid 
Norwegian Housewives Association 
Norwegian Red Cross 
Norwegian Santal Mission 
Operation Mobilisation 
Strømme Memorial Foundation 

NICARAGUA 
Adventist Development and Relief Agency 
Arbeiderbevegelsens internasjonale solidaritetskomité 
CARE - Norway 
National Organisation for Norwegian Student Nurses 
Norwegian Association of the Blind and Partially Sighted 
Norwegian Association for Mentally Retarded 
Norwegian Association of Social Workers 
Norwegian Church Aid 
Norwegian Labour Youth 
Norwegian People's Aid 
Norwegian Save the Children 
Students' & Academics' International Assistance Fund 
Norwegian Union of Teachers 
Pentecostal Foreign Mission 
Royal Norwegian Society for Rural Development 
The Development Fund - Future in Our Hands 
The National Farmer's Union 
The Norwegian National Health Association 

ETHIOPIA/ERITREA 
Eritrean Medical Aid Group 
Lions - Norway 
Norwegian Association of the Blind and Partially Sighted 
Norwegian Church Aid 
Norwegian Lutheran Mission 
Norwegian Missionary Society 
Norwegian People's Aid 
Norwegian Red Cross 
Norwegian Save the Children 
The Development Fund - Future in Our Hands 
The Lutheran Free Church of Norway 
The Salvation Army - Norway 

ZIMBABWE 
Caritas Norway 
Norwegian Association of the Blind and Partially Sighted 
Norwegian Church Aid 
Norwegian Confederation of Sports 
Norwegian Council for Southern Africa 
Norwegian Federation of Trade Unions 
Norwegian Peoples' Aid 
Norwegian Red Cross 
Norwegian Save the Children 
Students' & Academics' International Assistance Fund 
Quaker Service Norway 
The Lutheran Free Church of Norway 
The Salvation Army - Norway 
United Methodist Church in Norway 
The Workers' Educational Association of Norway 
U-landshjelp fra Folk til Folk 

Note: These includes organisations only supporting other NGOs' work; i.e. the Norwegian Housewifes 
Association, and NGOs having very modest budgets, as the Salvation Army in Ethiopia. 

Table 3.5. Number of NGOs registered with NGO Affairs Bureau, Bangladesh (1981 - 92) 

Category 

Foreign NGOs 
Foreign-Aided 
National NGO 
Total 

1981 

68 

45 
113 

1982 

73 

62 
135 

1983 

75 

77 
152 

1984 

79 

96 
175 

1985 

80 

112 
192 

1986 

83 

126 
209 

1987 

88 

157 
245 

1988 

89 

191 
280 

1990 

89 

241 
330 

1991 

90 

293 
383 

1992 

106 

421 
527 

1993 

109 

riaat at # % 

513 
622 

Source: NGO Affairs Bureau, Dhaka, October, 1992, taken from Aminuzzaman 1993:6 
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Table 3.6. NORAD support to NGOs in 
Bangladesh and as percentage of total 
budget of NGO division 

Year 

1981 
1986 
1991 
1992 

Amount 
(1,000 Norwegian kroner) 

9,984 
18,613 
34,754 
33,372 

Percent 

12.5 
5.0 
6.4 
6.2 

Source: NORAD, NGO division 

Table 3.7. Norwegian NGOs in Bangladesh supported by NORAD 1992 
(1,000 Norwegian kroner) 

Care Norway 3,000 
Norwegian Association for the Bind and Partially Sighted 906 
Norwegian Association for the Mentally Retarded 1,292 
Norwegian Church Aid 2,920 
Norwegian Santal Mission 3,241 
Source: NORAD, NGO division 

Table 3.8. Bangladeshi NGOs supported by NORAD and their sector activities 

Sector Percent 

Education, science 29.35 
Rural development 27.49 
Women's projects 20.65 
Health, population projects 17.81 
Industry, mining, handicraft 2.46 
Environment 0.94 
Other 0.48 
Agriculture, fishery 0.41 
Social infrastructure, social welfare, culture 0.35 
Humanitarian aid (exclusive emergency food aid) 0.06 

100.00 

Source: NORAD Dhaka 
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Table 3.9. NORAD allocations to national in Bangladesh, 1992 (Norwegian kroner) 

Organisation 

1 Bangladesh Rural Advancement Committee 
2 Gonoshahajo Sangstha 
3 Banchte Shekha 
4 Underprivileged Children's Education Programs 
5 Community Health Care Project 
6 Madaripur Legal Aid Association 
7 CARE International, Bangladesh 
8 IDEAS International 
9 Voluntary Health Service Society 
10SNSP 
1 IThe Church of Bangladesh Social Development Programme 
12 Bangladesh Northern Evangelical Lutheran Church 
13 Unity of Social and Human Action 
14 International Centre for Diarrhoeal Disease Research, Bangladesh 
15 Young Men's Christian Association 
16 Bangladesh Rural Advancement Committee Donor Liaison Office 
17 Bichitra Unnayan Sangstha 
18 Bangladesh Institute of Apiculture 
19 Sabalamby Unnayan Samity 
20 Gono Gobeshona O Unnayan Foundation 
21 Kanchan Samity for Women 
22 Shanti Clinic Magura 
23 RDM 
24 CONCERN Bangladesh 
25 Dharmarajika Orphanage 
26 ORD 
27 Institute of Democratic Rights 
28 Commission for Justice and Peace 
29 UST 
30 Palli Unnayan Shangha 
31 Dharma Bishyak Gobeshana O'Samaj Kallyan Sangastha 
32 Malerhat Jubo Shangha 
33 Helen Keller International 
34CRP 
Total 

Contractors 

7,072,000 
3,709,319 
2,494,649 
2,353,649 
1,960,440 
1,796,668 
1,040,000 
672,860 
510,000 
453,333 
257.946 
204,774 
202,290 
197,700 
150,040 
130,000 
116,892 
111,414 
111,180 
69,822 
53,814 
47,797 
34,800 
24,990 
23,478 
21,386 
18,461 
17,510 
16,282 
14,913 
10,319 
10,011 
8,335 

23,917,695 

Additional 

87,058 
1,041,250 

2,040,000 

85.000 

41,072 
42.500 

3.336.880 

Source: NORAD. Dhaka 
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Table 3.10. NORAD support to different national NGOs in Bangladesh in 1992 

Organisation Percent 

1 Bangladesh Rural Advancement Committee 25.95 
2 Gonoshahajo Sangstha 13.61 
3 Banchte Shekha 9.15 
4 Underprivileged Children's Education Programs 8.64 
5 Community Health Care Project 7.19 
6 Madaripur Legal Aid Association 6.91 
7 CARE International, Bangladesh 7.64 
8 IDEAS International 2.47 
9 Voluntary Health Service Society 1 -87 
10SNSP ' 1.66 

Source: NORAD, Dhaka 

Table 3.11 Number ofEthiopean organisations with 
agreement with Relief and Rehabilitation Committee 

Period/year for signing Number of NGOs with agreement 

1975-80 1 
1980-85 5 
1986-90 1 
1991 6 
1992 21 
1993 7 
1994 [51 (+6)] 
Total 41 [92 (+6)] 

Note: The figures in square brackets shows the gap between the number 
of NGOs wchich have signed an agreement with RRC per 1993, and the 
number of NGOs registered in the official list for 1994. It is not very 
likely that all these arc established only in the last year. 
Source: Based on analysis of written records received from RRC 

Table 3.12. Categories of Ethiopian NGOs and their distribution 

Religious 

Advocacy 
Sum 

Category Registered, RRC 

15 
Associated with Liberation Fronts 5 
Independent Community Development 6 

Research Organisations 2 
Functional Organisations 42 

3 
83 

Source: RRC. list over registered NGOs as of March 1994 
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Table 3.13. Emergency Relief Desk (ERD) Programme, value of in-kind donations 1984-1991 
(US dollars) 

Eritrea 
Food 
Non-food 

Transport 
Tigray 
Food 
Non-food 

Transport 

Oromo 
Food 
Non-food 

Transport 

1984 

8.500.000 
375.000 

2,500,000 
350,000 

48000 

1985 

19,566,942 
163,156 

3,308.636 

7,887,864 
340,787 

563,230 

273544 

139988 

1986 

15,802,092 

366,131 
5,062,183 

3,372,741 
15,346 

530.653 

343.087 

334.030 
256,404 

1987 

4,197,099 
1,093,509 
5,108,319 

1,406,868 

692,011 
4,351,119 

248,565 

613,046 
502,648 

1988 

15,519.505 

897.013 
7.657,412 

8,994.678 
652.689 

10,236,186 

93,602 
724 

193,617 

1989 

11,286,134 
1,601,609 
2,887,387 

8,102,352 
1,039,232 
3,103,885 

415.633 
477,405 
181,230 

1990 

34,137,070 

2,381,669 
25,574,353 

35,846,642 
692.518 

28.086.273 

665,132 
866,398 
810,073 

1991 

14,286,588 
508,175 

2,637,492 

7,352,195 
960,069 

14,670,563 

524,961 

689,958 
191.334 

Source: Norwegian Church Aid / ERD Programme. Summary 

Figur 3.1. ERD Programme. Summary value of donations. US dollars 
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Figur 3.2. ERD Programme. Cash donation 1981 - 1991 (total, US dollar) 
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Figur 3.3. ERD Programme. Cash donation per donor 1981 - 1991 (percentage). 
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Figur 3.4. ERD Programme. Total donations 1981-1991 (US dollars). 
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Figur 3.5 ERD Programme. Food donations 1981 - 1991 (metric tons). 
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Table 3.14. Nicaraguan NGOs according to category 

Category 

Research and Investigation 
Cultural 
Human Rights 
Development 
Popular Education 
Ethnic Groups 
Producer Organisations 
Youth/Childhood/Family 
Environment 
Women 
Health 
Sum 

Number of NGOs 

51 
12 
10 

54 

27 

6 
19 
23 
29 
32 
28 

291 

Note: The table is based on data compiled from the NGO 
Directory of Nicaragua 1991-92. This directory registered 152 
NGOs. It is noted that the total number of NGOs here exceeds 
the national total. National NGOs can be included under more 
than one category. 
Source: Bebbington and Rivera 1994: 64. 

Tabel 3.15. Norwegian bilateral aid to Nicaragua 1978-1993. Expenditure in millions of 
Norwegian kroner. 

Sectors/channels 

Sectors/channels (Slate-to-state) 
Of which is goods and capital inputs 
Regional schemes 
Special grants 
Peace corps 
NGOs 
Trade/ business 
Natural disasters 
Refugees 
Democracy/human rights (Contras disarmament) 
Multi-bi aid 
Others (technical aid/evaluations etc.) 
Payment of foreign dept 

1987 

55 
55 

1 
1 
1 

17 
2 

1988 

79 
79 

2 
6 

12 

9 
5 

16 
1 

1989 

63 
27 
12 
5 
6 

25 

15 
3 

20 
5 

1990 

142 
52 
4 
6 
7 

36 

1 
3 

15 
5 

1991 

87 
64 

2 
5 
8 

41 
1 
2 

12 
13 
4 

30 

1992 

89 
67 

6 
5 

39 
8 
1 

10 
4 

30 

199? 

70 

6 
10 
40 

4 
30 

a. 1993: Budget 
Source: Country strategy: Norwegian development cooperation with Nicaragua. Ministry of Foreign Affairs. 
1993:37. 
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Table 3.16. Estimated distribution of NGO types in Zimbabwe 

Type of NGO 

1. CBOs 
2. Intermediary NGOs 
3. Service NGOs 
4. Trusts & Unions 
5. International and Regional NGOs 
Total 

Number 

550 
150 
80 
40 
30 

850 

Proportion 
(percentage) 

64 
18 
9 
5 
4 

100 

Source: Moyo 1994. Computed from various records, including NANGO Directory and various NGO 
evaluations. 

Table 3.17. Direct NORAD support to NGOs in Zimbabwe by type of NGO, 1992-93 

NGO type 

A bsolute terms 
Distribution 

Number of NGOs (percentage) 

Value terms 
Amount 

(Norw. kroner) Percentage 

l: CBOs 
2. Intermediaries 
3. Service NGOs 
4. Trusts/Unions 
5. International/Regional 
Total 

2 
7 

32 
30 
10 
81 

2.50 
8.75 

40.00 
37.50 
12.50 

297,000 
1,142,000 
3,067,000 
2,909,000 

194,000 
7,609,000 

4 
15 
40 
38 
3 

100 

Source: NORAD Records 1994. Taken from Moyo 1994. 

Table 3.18. Sectoral distribution of NORAD NGO support to Zimbabwe (1990-1993) 

Sector 

1 Women 
2 Environment 
3 AIDS 
4 Training 
5 Culture 
6 Small enterprises 
7 Other: human rights, blind, NGO coordination, 

children, trades unions, mental health 
Total 

Source: Moyo 1994 

Number of NGOs 

10 
12 
13 
8 

13 
13 
12 

80 

Distribution 
(percentage) 

12.50 
15.00 
16.25 
10.00 
16.25 
16.25 
13.85 
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Table 3.19. NORAD allocations to NGO "funding" sectors in Zimbabwe 
(1,000 Norwegian kroner) 

Funding category 

1. NGOs Support 
2. Environment 
3. Culture 
4. AIDS 
5. Women 
Totals 

1992 
Allocation Expenditure 

5,000 4,854 
2,400 2,354 
1,079 1,082 
1,100 1,059 

750 710 
10,329 10,059 

J 

Allocation 

5,000 
900 

1,100 
1,900 

450 
9,350 

1993 1994 
! Expenditure Allocation 

3,222 4,500 
719 4,250 
952 1,200 

1,470 2,400 
352 800 

6,715 13,150 

1988-93 
Expenditure 

18,105 
10,574 
4,251 
5,604 
4,429 

42,963 

Note: Exchange rates: 1992: NOK 1 = Z$ 0.92. 1993: NOK I = ZS 1. 1994: NOK 1 = Z$ 1.2 
Source: Moyo 1994. 

Table 3.20. Actual sectoral disbursement by NORAD to NGOs in Zimbabwe, 1993 
(1,000 Norwegian Icroner) 

Sector 

1 Women 
2 Environment 
3 AIDS 
4 Culture 
5 Training 
6 Small enterprises 
7 Other 

Totals 

CBOs 

297 
0 
0 
0 
0 
0 
0 

297 

Types of NGO 
Intermediary Service 

0 
345 
797 

0 
0 
0 
0 

1,142 

185 
802 
223 

0 
825 

0 
1,032 
3,067 

Trust/Unions 

01 

0 
0 

999 
0 

1,885 
24 

2,909 

International 

10 
194 

0 
0 
0 
0 
0 

204 

Total 

482 
1,341 
1,020 

999 
825 

1,885 
1,057 
7,609 

Percentage 

6 
17 
13 
13 
11 
25 
14 

100 
a. See also small enterprises 
Source: NORAD Records, in Moyo 1994 

Table 3.21. Year of establishment for NGOs in Bangladesh, Ethiopia, Nicaragua and 
Zimbabwe which receive Norwegian financial support 

Year of establishment Bangladesh Ethiopia Nicaragua Zimbabwe 

-1979 
1980-1984 
1985-1989 
1990-
N = 

14 
5 
6 
1 

26 

6 
1 
0 
1 
8 

1 
11 
7 

12 
37 

5 
5 
9 
1 

20 



A37 

Table 3.22. Year/period when the NGOs in Bangladesh, Ethiopia, Nicaragua and Zimbabwe 
first received Norwegian financial support 

Bangladesh Ethiopia Nicaragua Zimbabwe 

Year 
Norw. Norw Nonv. Norw 
slate NGO state NGO 

-1979 
1980-1984 
1985-1989 
1990-
N = 

Norw. Norw Norw. Norw 
state NGO state NGO 

2 
6 

11 
4 

23 

4 
2 
4 
2 

12 

2 
0 
1 
2 
5 

3 
0 
0 
2 
5 

0 
1 

11 
20 
32 

1 
4 

10 
17 
32 

1 
0 
7 
7 

15 

0 
3 
8 
2 

73 

Figur 3.6. Main funding institutions for NGOs in Bangladesh, 
Ethiopia, Nicaragua and Zimbabwe receiving financial support 
from Norway 1992 (percentage). 
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Figur 3.7. Number of NGOs in Bangladesh, Ethiopia, Nicaragua 
and Zimbabwe receiving financial support from Norway working 
in long-term development assistance and relief assistance, 1992 

Bangladesh Ethiopia Nicaragua Zimbabwe 

Long-term development aid [ J Relief assistance 

N = 26 (Bangladesh), 9 (Ethiopia), 39 (Nicaragua), and 22 (Zimbabwe). 

Figur 3.8. Most important working sectors among the local, 
regional and national NGOs supported by Norway, 1992 
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Table 3.23 Programmes supported by the Norwegian government in relation to 
groups/institutions initiating the programme, 1992 (percentage) 

Group or institution 

Local people 
National staff of the organisation 
Headquarter of the organisation 
Expatriate staff of the organisation 
NORAD office in the country 
Local/national government 
NORAD Oslo 
Other donors 
Others 

Bangladesh Ethiopia 

29.8 
3.5 

15.8 
5.3 

14.0 
3.5 
0.0 
5.3 

22.8 

5.9 
23.5 

5.9 
32.4 
0.0 

14.7 
2.9 
0.0 

14.7 

Nicaragua 

27.8 
25.8 
29.0 

0.0 
6.5 
3.2 
0.0 
9.7 
9.7 

Zimbabwe 

20.7 
50.0 
0.0 
0.0 

16.7 
0.0 
0.0 
0.0 

15.7 

Note: The programmes have had the Norwegian government as first or second sponsor. The total number of 
such programmes are 140, while 288 programmes had "other donors" as main supporter. 

Table 3.24. Programmes supported by other sponsors in relation to group/institutions 
initiating the programme, 1992 (percentage) 

Group or institution 

Local people 
National staff of the organisation 
Headquarter of the organisation 
Expatriate staff of the organisation 
NORAD office in the country 
Local/national government 
NORAD Oslo 
Multinational organisations 
Other donors 
Others 

N = 288 

Bangladesh Ethiopia Nicaragua Zimbabwe 

12.8 
23.4 
23.4 
19.2 
0.0 
8.5 
0.0 
0.0 
0.0 

12.8 

16.7 
30.6 
5.6 

13.9 
0.0 

22.2 
0.0 
0.0 
8.3 
2.8 

25.7 
34.5 
10.6 
3.5 
1.8 
6.2 
0.9 
0.9 
2.7 

13.3 

30.4 
22.8 
10.8 
5.4 
2.2 

13.0 
2.2 
1.1 
2.2 
9.8 

Table 3.25. Programmes supported by Norwegian NGOs in relation to group/institutions 
initiating the programme, 1992 (percentage) 

Group or institution Bangladesh Ethiopia Nicaragua Zimbabwe 

Local people 
National staff of the organisation 
Headquarter of the organisation 
Expatriate staff of the organisation 
NORAD office in the country 
Local/national government 
NORAD Oslo 
Multinational organisations 
Other donors 
Others 

14.8 
25.9 
18.5 
22.2 
0.0 
3.7 
0.0 
0.0 
0.0 

14.8 

5.9 
23.5 

5.9 
32.4 

0.0 
14.7 
2.9 
0.0 
0.0 

14.8 

25.7 
28.8 
14.3 
4.3 
4.3 
7.1 
1.4 
0.0 
4.3 

10.0 

30.4 
— _ riK% 

21.7 
4 di% f± 13.0 
8.7 
0.0 
0.0 
4.4 
0.0 
4.4 

17.4 

Note: The programmes have had the Norwegian NGOs as first or second sponsor. The total numbe of such 
programmes were 154 while 274 had other donors as main supporters. 
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Table 3.26 Programmes supported by other sponsors in relation to group/institutions 
initiating the programme, 1992 (percentage) 

Group or institution Bangladesh Ethiopia Nicaragua Zimbabwe 

Local people 
National staff of the organisation 
Headquarter of the organisation 
Expatriate staff of the organisation 
NORAD office in the country 
Local/national government 
NORAD Oslo 
Multinational organisations 
Other donors 
Others 

24.7 
7.8 

19.5 
7.8 

10.4 
6.5 
0.0 
0.0 
3.9 

19.5 

16.7 
30.6 

5.6 
13.9 
0.0 

22.2 
0.0 
0.0 
8.3 
2.8 

21.6 
36.5 
14.9 
1.4 
1.4 
4.1 
0.0 
1.4 
4.1 

14.9 

29.9 
28.7 

8.1 
3.5 
5.8 

13.8 
1.2 
1.2 
1.2 
6.9 

Note: The programmes have had the Norwegian NGOs as first or second sponsor. The total numbe of such 
programmes were 154 while 274 had other donors as main supporters. 

Table 3.27. Programmes with governmental collaboration and links in Bangladesh, 
Nicaragua and Zimbabwe, 1992 (percentage) 

Bangladesh Nicaragua Zimbabwe 

All projects 
Projects with Norwegian government as first or second sponsor 
All other projects 
Projects with Norwegian NGOs as first or second sponsor 

43.4 
28.6 
60.0 
50.0 

41.3 
31.6 
44.3 
52.9 

78.6 
45.5 
86.7 
81.8 

Table 3.28. Programmes with collaboration and links with domestic NGOs in Bangladesh, 
Nicaragua and Zimbabwe, 1992 (percentage) 

Bangladesh Nicaragua Zimbabwe 

All projects 
Projects with Norwegian government as first or second sponsor 
All other projects 
Projects with Norwegian NGOs as first or second sponsor 

39.6 
17.9 
64.0 
64.3 

52.5 
57.9 
50.8 
61.8 

58.9 
36.4 
64.4 
81.8 

Table 3.29. Programmes with collaboration and links to international NGOs in Bangladesh, 
Nicaragua and Zimbabwe, 1992 (percentage) 

Bangladesh Nicaragua Zimbabwe 

All projects 
Projects with Norwegian government as first or second sponsor 
All other projects 
Projects wilh Norwegian NGOs as first or second sponsor 

35.9 
28.6 
44.0 
28.6 

53.8 
63.2 
50.8 
64.7 

60.7 
36.4 
66.7 
81.8 
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Table 3.30. Programmes where own evaluation has been undertaken in Bangladesh, 
Nicaragua and Zimbabwe, 1992 (percentage) 

All projects 
Projects with Norwegian government as first or second sponsor 
All other projects 
Projects with Norwegian NGOs as first or second sponsor 

Bangladesh Nicaragua Zimbabwe 

79.3 91.3 69.6 
89.3 94.7 72.7 
68.0 90.2 68.9 
64.3 97.1 72.7 

Table 3.31. Programmes where external evaluation has been undertaken in Bangladesh, 
Nicaragua and Zimbabwe, 1992 (percentage) 

Bangladesh Nicaragua Zimbabwe 

All projects 56.6 
Projects with Norwegian government as first or second sponsor 60.7 
All other projects 52.0 
Projects with Norwegian NGOs as first or second sponsor 50.0 

35.0 
47.4 
31.2 
47.1 

60.7 
36.4 
66.7 

63.6 

Table 3.32. Female participation in programmes in Bangladesh, Ethiopia, Nicaragua and 
Zimbabwe, 1992 (percentage) 

Employed Volunteers In total 

Bangladesh 18.5 92.6 29.1 
Ethiopia 40.0 4.3 6.9 
Nicaragua 39.6 48.2 44.0 
Zimbabwe 47.6 54.9 52.5 
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Figur 4.1. Attitude to helping 
the third world in some 
European countries. Question: 
"Would you be prepared to 
give some of your time to 
support something being done 
for the Third World?" 
Source: Eurobarometer 36 for the 
Commission of the European 
Communities and the Norwegian 
Social Science Data Service. By 
INRA (Europe) and Norges 
Markedsdata 1991 
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Figur 4.2. Attitude to helping 
the third world in some 
European countries. Question: 
"Would you be prepared to 
give more money than you do 
now to support something 
being done for the Third 
World?" 
Source: E'j*obarometer 36 for the 
Commission of the European 
Communities and the Norwegian 
Social Science Data Service. By 
INRA (Europe) and Norges 
Markedsdata 1991 
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Figur 4.3. Attitude to helping 
the third world in some 
European countries. Question: 
"Are you a member of a 
group or association which 
does things to help the Third 
World?" 
Source: Eurobarometer 36 for the 
Commission of the European 
Communities and the Norwegian 
Social Science Data Service. By 
INRA (Europe) and Norges 
Markedsdata 1991 

No an jwer [ i No 

Norway DenmjuV France Netherlands Spain 



A43 

Figur 4.4. Attitudes to helping 
third world countries in some 
European countries. Question: 
"Have you been asked to give 
your time and play a personal 
part in campaigns or activities 
to benefit the Third World?" 
Source: Eurobarometer 36 for The 
Commission of the European 
Communities and Norwegian Social 
Science Data Services by INRA 
(Europe) and Norges Markedsdata 
1991. 
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Figur 4.5. Attitude to helping 
the third world in some 
European countries. Question: 
"Have you been asked to give 
money for specific projects in 
the Third World such as 
building schools, wells, 
medical aid, etc.?" 
Source: Eurobarometer 36 for the 
Commission of the European 
Communities and the Norwegian 
Social Science Data Service. By 
INRA (Europe) and Norges 
Markedsdata 1991 

No answer [_] No Yes 

Figur 4.6. Attitude to helping 
the third world in some 
European countries. Question 
"Some people are for helping 
third world countries and 
others are against. Are you 
personally...?" 
Source: Eurobarometer 36 for the 
Commission of the European 
Communities and the Norwegian 
Social Science Data Service. By 
INRA (Europe) and Norges 
Markedsdata 1991 
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Figur 4.7. Attitude to helping 
the third world in some 
European countries. Question: 
"From this card, which one do 
you think provides the most 
useful help to the Third World 
countries?" 
Source: Eurobarometer 36 for the 
Commission of the European 
Communities and the Norwegian 
Social Science Data Service. By 
INRA (Europe) and Norges 
Markedsdata 1991 

[ Don't Vnow *& no answer 

D NGOs 

[ UN & its agencies 

I : The European Community 

L J Other (spontaneous) 

[ j Pnvale companies 

[~J Inll. organisations 

National government 

w — 

80 -

60 4—i 

t^j —' 

2 0 -

Norway EC 

, mm i 

Denmart: ] France 

— • 

Netherlands Spam 

— 1 

— 

UK 

Figur 4.8. Norwegian opinions 
about institutions and aid 
efficiency, 1990. 
Source: Vaage, Holdninger til norsk 
utviklingshjelp 1993: 16 
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Figur 4.9. Norwegian attitudes 
to aid and business: Should 
developing countries buy 
Norwegian goods for the 
development aid they receive 
from Norway or should they 
not? 
Source: Vaage, Holdninger til norsk 
utviklingshjelp, 1993:24 
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