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THE WORLD BANK/IFC/M.I.G.A. 

OFFICE MEMORANDUM 

DATE: 

TO: 

FROM: 

EXTENSION: 

SUBJECT: 

February 23, 1996 

Mr. James D. Wolfensohn, President 

Mr. Robert Piccio~irector General, Operations Evaluation 

84569 

OXF AM Discussion Paper on Impact Evaluation. 

1. Assessing NGO performance and accountability is relatively new. Therefore, it is 
good news that OXF AJ.\1 is grappling seriously with the methodological challenges posed 
by impact evaluation. The discussion paper is promising, as work in progress that 
identifies directions OXF AM is exploring. It is not based on extensive first-hand 
evaluation experience. 

2. OXF AM defines impact as "the positive and sustainable changes that programmes 
aim to support poor women and men achieve". The strength of OXF AM's concern for 
people-centered development comes through clearly in the paper's emphasis on: a) 
making impact assessment a participatory process, b) making beneficiaries' assessments 
of impact central to evaluation, c) paying close attention to the differential impacts of 
development projects on women and men, and d) designing assessment systems that 
measure changes in the ability of beneficiaries to act for themselves. The Bank can learn 
from OXF AM's attention to these issues. 

3. With respect to tools, the main emphasis of the paper is on qualitative tools that 
enable beneficiary views to be captured quickly and cost-effectively. This emphasis is 
justified because these tools are people-centered, and support OXF AM's mission directly. 
But tools for comparative analysis and strategic planning are also needed if OXF AM is to 
fulfill the more conventional planning and evaluation functions also identified in the 
paper. 

4. The paper recognizes the competing demands posed by OXF AM's diverse 
stakeholders and their divergent interests in evaluation. In particular, there is an implicit 
concern ( which we must heed) that the financial muscle of bilateral and multilateral 
agencies may reorient NGO accountability away from the grassroots, towards criteria 
defined by donors. Interestingly, the paper recognizes OXFAM's need to evaluate the 
impactofits advocacy work and empowermen4 which would take impact evaluation into 
areas where evaluation methods are ill-defined. 

5. The paper is weak on efficiency grounds. It does not come to grips with the 
question of what would have happened "without the project". It ignores the issue of 
accounting for external influences on outcomes. These are thorny issues for evaluators 
everywhere. 
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6. On the whole, OXF AM's approach complements OED's current impact evaluation 
methodology. It adds a participatory dimension which we have only begun to build into 
our evaluation activities. Hence, there would be merit in exploring collaboration with 
OXF AM as well as other NGOs that approach performance measurement and 
accountability seriously. This would be done in a way which supports development of 
evaluation methods and of evaluation capacities in developing countries. 

7. A number of initiatives which involve close collaboration with NGOs are already 
underway in the Bank, among them OED's evaluation of the role ofNGO's in Bank
supported development projects and DEC's review of adjustment operations in which 
OED is associated. For this reason, I would suggest that you take the opportunity to send 
the attached letter to Stewart Wallis at OXF AM, seeking partnership with OXF AM in 
evaluation to improve the economic and social results of development assistance. 

Attachment 



JAMES D. WOLFENSOHN 
President 

Mr. Stewart Wallis 
Overseas Director 
OXFAMUK/I 
27 4 Banbury Road 
Oxford, England 
OX2 7DZ 

Dear Stewart, 

The World Bank 
Washington, D.C. 20433 

U.S.A 

February 23, 1996 

Peter Nicholl passed me a copy of a recent OXF AM UK/International Discussion 
Paper on Impact Assessment that he received from you. I recognize that this is a work in 
progress, but I want to say that it impressed me. I was especially pleased to see the 
attention OXF AM's paper gives to the role of participation in impact assessment, to 
listening to beneficiaries, to paying close attention to the differential impact of 
development projects on women and men, and to designing assessment systems that 
measure changes in the ability of people to act for themselves. The emphasis the paper 
places on qualitative measures that capture beneficiary opinion quickly and cost
effectively is commendable. 

Sustainable development impact on the ground is the hallmark of success in our 
business. Like you, I am concerned about development impact assessment. A number of 
initiatives are now underway in the Bank which involve close collaboration with NGOs, 
among them is an evaluation of the role ofNGOs in Bank-supported development 
projects and a review of adjustment operations. I also understand from the Director 
General, Operations Evaluation, Mr. Robert Picciotto, that collaboration between the 
Operations Evaluation Department, OXF AM and other NGOs with respect to the Bank's 
impact evaluation activities will be actively explored. I regard these as important 
developments 

So, thank you again forthe discussion paper. Please keep me informed of your 
progress in impact evaluation and any further ideas you may have for NGO-Bank 
partnerships in improving the economic and social results of development assistance. 

Sincerely yours, 

James D. Wolfensohn 
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bee: Messrs. Peter Nicholl, Robert Picciotto, Lyn Squire, John Clark 

/ 



THE WORLD BANK/IFC/M.I.G.A. 

OFFICE MEMORANDUM 

DATE: December 21, 1995 

m See Distribution , ff C 
FROM: John D. Clark, OPRPGif 

EXTENSION: 31840 

~ 
SUBJECT: Mr. Wolfensohn's Interaction with NGOs 

DEC 2 7 1995 

Attached please find a note which summarizes the experiences of Mr. Wolfensohn' s 
interaction with NGOs over the first six months of his presidency, identifies follow-up 
issues, and highlights lessons learned. It is meant to provide guidance to the coordinators of 
upcoming trips, identify broader institutional lessons, and generally inform Bank staff about 
the extent and content of Mr. Wolfensohn' s interaction with NGOs. 

The idea for the note emerged from an initial meeting convened by Maurice Strong to 
discuss strategies for Mr. Wolfensohn' s interaction with NGOs. At this and a subsequent 
meeting - which included staff from Mr. Wolfensohn' s office, the NGO Unit, EXT, the 
coordinators of Mr. Wolfensohn's trips and some central vice-presidencies -- the NGO Unit 
was asked to prepare notes summarizing Mr. Wolfensohn' s interactions with NGOs. 

Please feel free to share with other staff 
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Distribution: 

Messrs./Mmes.: 

Strong, Lomax, Horiguchi, Bassinette (EXC), Jaycox (AFRVP), Cheetham (EAPVP), 
Kavalski (ECA VP), Serageldin (ESDVP), Choksi (HCOVP), Burki, (LACVP), Koch
Weser (MNA VP), Malloch Brown (EXTDR), Lafourcade (AF4DR), Marshall 
(AFIDR), Adams (AF2DR), Sarbib (AF5DR), Hope (EA2DR), Haug (EA3DR), Dervis 
(EC2DR), Huang (EC3DR), Nankani (LAIDR), Segura (LA2DR), Isenman (LA3DR), 
Sud (MN2DR), Alexander (OPRDR), Katsu (AF4CI), Zulfigar (AFIMW), McGinnis 
(AF5ML), Falconer (AF2UG), Bottelier (EA2CH), Hamidian-Rad (EA3CO), de Tray 
(EA3RS), Ebiri (EC2AL), Long (EC2HU), Carter (EC3MO), Hasan (EC3TA), Millan 
(LAlAR), Mahar (LAIBR), Saez (LA3CL), Carr (LA2HT), Pulley (LA3JM), Dahlman 
(LA2MX), Knudsen (MNCWG), Pearson (CFASP), Lamb (EXTLD), El Maaroufi 
(EXTEO), Miyamura (TOKDR), Ahmad (AG IEI), Baird (DECVP), Stephens 
(EXTCU), Kirby (EXTDR), Martin (EXTIM), Voegele (EA2RS), Cohen (ESDVP), 
Horvai (EC2DR), Martin-Brown (ESDVP), Sheehan (LAlEU), Shafik (MNA VP), 
Armitage (PSP), Blarel (SA2AW), Denning, Jorgensen (AFRVP), Jones-Carroll 
(AFRCA), Bergen, Chinje, Wai (AFREA), Cleaver (AFTDR), Sullivan, Francis, 
Donnelly-Roark, Kessel (AFTCB), Van Holst Pellekaan, Blackden, Drabo, Grieco 
(AFTHR), Edstrom (AFlDR), Pomerantz, Mason (AFIC2), Kafka (AFIC3); de Regt 
(AFIDS), Duncan (AFIHR), Klasen (AFIZA), Jones (AF2EI), Morris-Hughes 
(AF4PH), Woodward (AF5HR), De Leva (AF5PH), McCalla (AGRDR), Wagner 
(AGRAF), M. Koch-Weser (ASTEN), Bennett, Goldberg, Kozel (ASTHR), Lieberman, 
Malhotra (CGP), Shakow (DCS), Bruno, Ansu (DECVP), Picciotto (DCO), Barrett 
(EAPVP), Madavo (EAIDR), Piazza (EA2RS), Fisher, Guggenheim (EA3RS), Mills, 
Proskuryakov (EC3HR), Marc (EC4MS), Van der Oever (EDIDM), Bruns, Edgerton 
(EDIHR), Sheram (EDINP), Steer, Goodland (ENVDR), Newcombe (ENVCG), Rees, 
Kjorven (ENVL W), Davis, Narayan, Aronson, Salmen, Jacobs, Sequeira (ENVSP), 
Maguire (EXTDR), van Praag (EXTEO), Voyadzis, Mitchell, Ishikawa, Hemsch 
(EXTIM), Bergman, Cullen, Simmons (EXTME), Iwasaki (EXTTP), Rischard, 
Chaparro (FPDVP), Donovan (FRMDR), Rueda-Sabater, Lav (FRMRO), Rachlin 
(HCOVP), de Ferranti, Feachem, van der Gaag, Merrick (HDD), Lateef (IECDR), 
Kamel (IECIF), Anderson, Stern (IENDR), Ody (LACVP), Partridge (LATEN), Ecevit 
(LATSO), van Domelen (LAIHR), Hazelton (LA3NR), Gruss (LEGMN), Ritchie 
(MNlDR), Gandhi (MNlNE), Aguirre-Sacasa (OEDDR), Slade, Gibbs (OEDDI), 
Belli, Bhatia, Fernandez, Furno, Hanan, Hindle, Hino, Malena, Mosse, Pachter, 
Rajapatirana, Raphaeli, Ruivivar, Wasfy (OPRPG), Squire (PRDDR), Jimenez 
(PRDPH), lksander, Fleisig, Webster, Chidzero, (PSD), Husain, Meesook, Nguyen, 
Williams, Bamberger, Bischoff (PSP), Salop, Drysdale, Hamilton (SASVP), Mitchell 
(SASCA), Herz (SAIPH), Donoso Clark (SA2PH), Bissel (SA2RS), Annez, Moser 
(TWURD), Gwilliam (TWUTD). 



Mr. Wolfensohn's Interaction with NGOs 

BACKGROUND 

Since formally taking up office on June 1, 1995, Mr. Wolfensohn has had a high level of 
interaction with members of civil society, especially non governmental organizations (NGOs). 
He has traveled to five of the regions where the Bank has operations - Africa, Latin America 
and the Caribbean, the Middle East and North Africa, East Asia, and Eastern Europe and 
Central Asia - to meet with government, business and civil society, and has also held meetings 
with NGOs in Washington and in Europe (including in London prior to taking office). 

In light of Mr. Wolfensohn's emphasis on interaction with NGOs (and other elements of civil 
society) for the future of the Bank, it was decided it would be useful to prepare a note which 
would pull together key lessons of experience from his meetings with NGOs. This would 
serve to share information among Bank staff who are involved in Mr. Wolfensohn's meetings 
with NGOs (particularly the regional travel coordinators) or who wish to be informed of them, 
identify follow-up issues and draw out relevant, Bank-wide institutional lessons for 
dissemination. 

UNITED STA TES (Environment) 

On April 3, Mr. Wolfensohn met with a group of US environmental NGOs at the suggestion of 
Al Gore whose office organized the meeting. Participants were: National Wildlife Federation 
(NWF), Conservation International (Cl), International Union for the Conservation of Nature 
(IUCN), World Wildlife Fund-US (WWF-US), Bank Information Center (BIC), Friends of the 
Earth (FoE), International Rivers Network (IRN), Sierra Club, and Environmental Defense 
Fund (EDF). 

Format/ NGO Issues 

By all accounts, this meeting went very well and was viewed very positively by most of the 
NGOs. The NGOs particularly appreciated Mr. Wolfensohn's frankness, openness and 
straightforwardness. Mr. Wolfensohn said he was determined to bring the Bank into a new era 
and that he truly believed the Bank had a purpose. He asked NGOs for a six-month "truce" 
during which time he would be able to get a sense of the Bank and figure out how to begin 
changing it. He also appealed to NGOs to work together with the Bank on common goals . 

The NGOs made presentations on a number of different issues on which, by their accounts, 
Mr. Wolfensohn was clearly up to speed and informed. On the issue of dams and large-scale 
infrastructure projects, which one of the participants repeatedly raised, Mr. Wolfensohn 
eventually said it was too soon for him to have the information he needed to discuss this 
properly, but suggested talking at a later stage. 
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Follow-Up 

Mr. Wolfensohn invited each of the participants to give him a 1-2 page note outlining their 
"dreams for the Bank" and to let him know who they think he should meet with in his 
upcoming trips . NWF and Sierra Club have both sent Mr. Wolfensohn letters to date. 

UNITED KINGDOM 

On May 19, 1995, prior to formally taking up office, Mr. Wolfensohn met in London with the 
chairs of Oxfarn UK, the outgoing and new directors of Save the Children Fund (SCF) and the 
NGO Chair of the NGO-World Banlc Committee. The meeting was set up by the Banlc's 
London office as part of Mr. Wolfensohn's short visit to the UK. 

Format 

In opening, Mr. Wolfensohn said that the purpose of the meeting was to establish contact with 
UK development NGOs prior to his trip to Africa and stressed that Africa was "front and 
centre" for the Banlc. The trip would be a learning experience for him and he was approaching 
it with a totally open mind. He said that he was looking for a fresh start and to change the 
learned patterns of behavior which exist on both sides. 

NGOs were pleased that Mr. Wolfensohn was visiting Africa so early on and that he is keen to 
interact with civil society. They welcomed his wish to establish independent sources of 
information and were encouraged by his frankness . 

NGO Issues 

Oxfarn stressed a desire for constructive engagement and its willingness to share with the Banlc 
its ' wealth of grassroots field experience. Five specific issues were raised: i) need to involve 
NGO/community organizations in design of policies and projects ; ii) greater transparency, 
especially with respect to the CAS; iii) equity promotion to be built into economic reform 
programs; iv) protection of access to basic health and education ; and v) need for reduction of 
multilateral debt . Mr. Wolfensohn asked for a written note on these five issues. 

Save the Children Fund stressed the need for an enhanced Resident Representative role in 
Bank-NGO interaction and raised concern about. eroding parliamentary/public support for aid 
in the North. 

Third World Network expressed concern about: i) Africa's marginal role in the new world of 
capital flows ; ii) the growing number of African countries which do not receive Bank lending 
(e.g ., Zaire, Liberia, Rwanda) due to the impossibility of working with governments there; 
and, iii) the sustainability of Bank-supported programs in countries like Ghana and Uganda 
when IDA flows are decreasing but IDA repayments are rising . 

Follow-Up 

Mr. Wolfensohn had suggested a second meeting on July 11 when he would "report back" on 
his African tour, but this was not possible due to time constraints . However, NGO 
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participants did send Mr. Wolfensohn their thoughts in writing and these are being followed-up 
on by the NGO Unit. In particular, Oxfam has re-iterated their issues in writing and at the 
June 30 meeting in Washington (see below). 

AFRICA 

On June 16-26, 1995, Mr. Wolfensohn traveled to five African countries: Mali, Cote d'Ivoire, 
Uganda, Malawi, and South Africa. This was his first official visit to the field since taking up 
his post on June 1. 

Forma.t 

Mr. Wolfensohn met with representatives of civil society in every country, although this did 
not necessarily include NGOs each time. The meetings were set up by the Resident Mission 
with assistance from the country departments. At each meeting , there was a good cross-section 
of NGO participation, with between 10-15 both local and international NGOs. 

Mr. Wolfensohn opened each meeting with an acknowledgment of NGO critiques and by 
welcoming concrete suggestions from the participants. The NGO critique, he stated, has 
undermined IDA and without IDA Africa is in trouble. In this sense, the Bank and NGOs are 
in the same boat. Following these opening remarks , each representative introduced him/herself 
and their organizations, and made their presentation. 

NGO Issues 

The debt question as well as the issue of structural adjustment were principal themes to emerge 
from discussions. Mr. Wolfensohn committed himself to seriously address the question of debt 
emphasizing that different options were being explored within t~e Bank and that he was not yet 
able to make any decisions. On structural adjustment, he said that although he did not think all 
adjustment had gone wrong , he was willing to rethink adjustment programs. 

Several participants emphasized perceptions about the Bank. The institution is viewed as 
working exclusively with governments and not with people, and as being arrogant. It was 
pointed out that lack of cooperation and consultation is not a partnership at all . Mr. 
Wolfensohn reiterated that he was committing the Bank to work in consultation with NGOs . 

NGOs were interested in exploring the ability of the Bank and NGOs to work together and 
specifically raised the question of financing of NGOs. · 

While NGOs recognized that Mr. Wolfensohn's very presence was significant, they also 
stressed that the ability of NGOs to express themselves is dependant on the status of civil 
society. 

Follow-Up 

Each of the Resident Missions will establish an NGO liaison officer who will actively interact 
with the NGO community. This will include holding monthly meetings at the Resident 
Missions with different groups of NGOs on substantive issues . The first round of meetings 
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took place in July, and reports are being sent to Mr. Wolfensohn monthly and being circulated 
to Bank staff. Terms of reference for the liaison positions are being finalized . 
A suggested role of the NGO liaison is also to identify for each incoming mission specific 
NGOs and individuals in civil society that the mission should interact with. It is vital that the 
interaction between missions (ESW and lending) and NGOs be actively encouraged 

Increasing Bank-NGO operational collaboration, both in the design and planning stage of 
projects and in the delivery of projects . It will be important to identify the sectors in which the 
NGOs have delivery capacity -- credit, agricultural services, education, health -- and then to 
ensure that they are part of the project. 

NGO capacity building. To enhance capacity for NGOs, training opportunities could be 
identified including Bank training courses on specific sectors, and generic courses on business 
and financial management. EDI may provide the right institutional setting for these courses 
and sectoral training courses would enable us to communicate the larger macro and sectoral 
side of the Bank's work. 

While increased operational collaboration and capacity-building support will be useful , the 
question of whether the Regions should have access to grant funds for NGOs needs to be 
explored. 

UNITED STA TES (Structural Adjustment) 

Format 

On June 30, Mr. Wolfensohn met with 17 representatives of US-based NGOs (operational and 
advocacy) and research institutes to hear their views and concerns on structural adjustment. 
This was the first in a series of structured, issue-specific meetings which Mr. Wolfensohn has 
initiated. 

Mr. Wolfensohn opened the meeting by stressing that in his first few months he is making a 
thorough review of the Bank and by expressing a very strong commitment to serious dialogue 
with NGOs. He stated that he is keen to work together with NGOs on the problems and 
alternatives to adjustment. 

Many NGOs felt that Mr. Wolfensohn's arrival marked a new phase in the Bank's history and 
in Bank-NGO relations. This was seen as an important event also because NGOs feel that the 
Bank has not taken them seriously up to now. Many NGOs felt that the Bank's survival 
depends on the NGO constituency and that the Bank needs NGO sources of grassroots 
information. 

NGO Issues 

Many participants harshly criticized the Bank's adjustment record, particularly the devastating 
impact that the emphasis on "rolling back the state" has had on the quality of governance. The 
weakening of environmental conservation agencies was particularly emphasized. 
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Most felt that the Bank does not adequately address the macro-micro linkages to ensure that the 
poor have access to the opportunities provided by adjustment as well as to safeguard the poor 
from the negative effects of adjustment. 

Participants stressed the need to broaden the national debate on adjustment, to foster deeper 
ownership, and greater transparency and responsiveness . Likewise, the need for participation 
of civil society in planning aid and development strategies - and not just projects and social 
funds - was also emphasized. 

Follow-Up 

Mr. Wolfensohn suggested all participants send him their ideas in writing and asked John 
Clark of_the NGO Unit to handle this follow-up. Several NGOs have written to Mr. 
Wolfensohn and below is an outline of points made and action taken to date: 

A group of the NGOs who attended the meeting - Development GAP, Friends of the Earth, 
Church World Services, Oxfam-America, Oxfam-International , the Institute for Policy Studies, 
World Vision and World Wildlife Fund - are in the process of developing a proposal for a 
participatory review of Bank adjustment lending. They have indicated that a detailed proposal 
is being shared with a range of developing-country NGOs in a consultative and that the group 
anticipates sharing a tentative draft with the NGO Unit early in the New Year. 

World Vision has suggested that a serious and open review of the impact of structural 
adjustment in at least three countries be undertaken. (This point will also be a part of the 
broader NGO proposal) . The review would be in-country and would include NGOs, 
government officials and Bank staff. The NGO Unit has discussed this proposal with PSP and 
DECVP and received a generally positive response. The modalities of how such a study would 
be conducted have not been discussed. The main issue is whether the client countries will be 
amenable to such a review, and this will have to be explored. 

Oxfam International have made two proposals: 
i) The Bank should open up the process of dialogue on the Country Assistance Strategy 

(CAS) to civil society in about half a dozen [un-specified] countries. While agreeing on the 
need for maximum transparency, at the meeting Mr. Wolfensohn had noted that bringing the 
CAS into the public domain might not be in the best interests of our client countries, and could 
result in a document that was dominated by special interest groups to the point of being 
impossible to implement. However, he did feel it would be future good practice for staff 
preparing a CAS to have intensive discussions with NGOs and others knowledgeable about 
poverty was seen to be good practice for the future. 

ii) The Bank should review access of the poor to basic education and primary health 
care services during economic reform again in 5 or 6 countries . Particular concern was raised 
about cost recovery in the health sector and the impact of user fees on the poor. 
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MENA (West Bank and Gaza) 

Format 

On July 9, 1995, Mr. Wolfensohn met with a group of primarily Palestinian NGOs and some 
civil society representatives in Gaza. 

NGO Issues 

The Bank was seen as being partial to the Israelis and Hanan Ashrawi (former PLO 
spokeswoman and now head of her own organization) complained that the meeting could not be 
held in Jerusalem due to Israeli opposition. Mr. Wolfensohn replied that he is very conscious 
of the need to remain impartial and that the Bank will take no sides or positions. He had 
deliberately avoided the issue of Jerusalem in order to maintain credibility on all sides. 

Declining funds for NGOs was of major concern to participants. While acknowledging that the 
Bank cannot support NGOs directly, Mr. Wolfensohn stated that the objective is for a 
Palestinian government to eventually be supporting NGOs with World Bank funds . Some 
resources do come from surplus Holst Fund money , but they are simply not sufficient. 

NGOs emphasized the need to invest more in technical/vocational training and capacity
building. The Dean of Bir Zeit University complained that funding to Universities was scarce 
and suggested the Bank should be more active in supporting education and helping speed up 
the donor effort. Mr. Wolfensohn replied that while he would support Mr. Arafat in raising 
money for private universities, the Bank must focus on basic education and on women. He did 
say he would examine the question of training and, when asked, that World Bank technical 
training programs could go through universities . 

Follow-Up 

The major outcome of the meeting was a proposal to donors and to the Palestinian Authority to 
establish an international trust fund to channel additional funds and technical support to the 
NGO sector in the West Bank and Gaza. This initiative is in recognition of the fact that NGOs 
have suffered funding losses over the last five years, initially as a result of the Gulf War and 
then as a result of donor funds being diverted to the PA. Donors would make contributions 
into a pooled trust fund which the World Bank would establish and administer on their behalf. 
Trust fund proceeds would be channeled to PVOs and NGOs through an intermediary 
operating in the West Bank and Gaza. 

In a letter to Julia Taft of InterAction dated July 24, Mr. Wolfensohn briefly described the 
proposal and added that Bank staff will be in close contact with the InterAction West 
Bank/Gaza Committee during this process given the committee members ' considerable 
experience in designing funds of this type. 

In October, a Bank design mission - which included a team from the US NGO Pact, Inc. 
(from the InterAction Committee) -- visited West Bank and Gaza, and held extensive 
discussions with Palestinian and international NGOs and the Palestinian Authority about the 
design of the Trust Fund. The NGO Trust Fund has been adopted by the Palestinian Authority 
as one of its Core Investment Projects (even though the TF would not be managed by the PA); 
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in November, the Ministry of Planning sent out letters to about 30 donors with specific 
requests to support various Core Projects; 11 of these letters included requests for support to 
the NGO Trust Fund. 

The Bank sent a mission in December to work with a committee appointeG by the PA Cabinet 
to draft an NGO framework law; the mission shared with the committee some examples of 
good recent NGO framework legislation (Bulgaria, Estonia, South Africa) and will return in 
Jan/Feb to do further work with the committee. It is hoped that the Bank's input will help the 
PA put together one of the better NGO laws in the region. 

At the time of writing, next steps are further internal review in the Bank followed by a return 
mission to WBG planned for January to conclude discussions on the design of the Trust Fund. 
Presuming that fundraising efforts have been sufficiently successful by that time, the Bank 
would then begin the process of selecting an NGO for the position of Trust Fund Manager (the 
TFM would select grantees and would administer the grants scheme) . The objective is to have 
the TFM selected in the spring and in situ by the end of the FY. 

LAC 

In July 1995 Mr. Wolfensohn visited Haiti, Jamaica, Argentina, Brazil , Mexico and Colombia. 

Format 

Mr. Wolfensohn met with NGOs in nearly all the countries he visited, except for Colombia 
(which was a brief visit with government) and Haiti. As in Africa, there were up to 12-15 
NGO representatives at each meeting. The Resident Mission decided Mr. Wolfensohn should 
meet primarily with local NGOs who do not often have the opportunity for such direct contact. 

The announcement that the LAC Region would establish NGO liaison posts in each of its 
resident mission at the Paipa, Colombia Bank-NGO Conference last spring was seen as an 
"opening" which served to pave the way for Mr. Wolfensohn' s arrival. 

NGO Issues 

Decentralization was the main theme of the discussion with NGOs. There seemed to be 
perhaps somewhat less criticisms by LAC NGOs than African ones - this may have been due to 
the fact that JDW met with many environmental NGOs . While Africa has had a history of 
strong involvement by external or international NGOs, the NGO community in LAC is more 
grassroots-oriented and community-based. NGOs are significantly involved in implementation 
in Bank-financed projects. 

• 
Although debt was not a big issue, the question of IDA was raised in Haiti. Mr. Wolfensohn 
himself brought it up in his visit to the IBRD-eligible countries. 

The NGOs stressed capacity-building and wished to received training . 

Finally, they repeatedly emphasized the importance of sustainable development and its 
complexities . 
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Follow-up 

Mr. Wolfensohn's responses to NGO concerns included a commitment to work together as 
partners and to look at ways to increase operational collaboration. He also agreed to set up a 
training center at the Resident Mission- which will offer training to both government 
institutions and non-governmental organizations. 

AUSTRALIA 

On September 10-15, Mr. Wolfensohn traveled to Canberra and Sydney meeting with 
Government ministers and NGOs. The meetings with NGOs were arranged through the 
Australian Executive Director's office in collaboration with the Australian Treasury 
Department. 

Mr. Wolfensohn' s visit was preceded by a brief article in the business newspaper, the 
Australian Financial Review (AFR), quoting one of the more strident NGOs as warning of a 
demonstration in Canberra against the Bank. Despite fears in Washington that this 
foreshadowed a crisis , the reality was that the NGO in question-Aid Watch-is far from the 
mainstream of Australian NGOs. The other NGOs to whom the Bank had extended an 
invitation to meet with Mr. Wolfensohn immediately moved to distance themselves from the 
publicity-seeking activities of Aid Watch, and to assure both Treasury and Bank that they 
wanted to engage in a constructive discussion with the new Bank President. 

Format 

The NGO meeting, which was the first scheduled on Monday, September 11, was held in 
Canberra and was attended by 10 representatives from Australian NGOs, including Community 
Aid Abroad (CAA), World Vision, RESULTS, and the Australian Council for Overseas Aid 
(ACFOA), which is an umbrella grouping. The Australian Alternate Executive Director, Mr. 
Chris Legg, also attended as did Mr. Pirouz Hamidian Rad of the Papua New Guinea country 
team. 

NGO Issues 

The main issues raised by the NGOs were their concern that the Bank adopted a 
macroeconomic model which dominated dealings with people and limited consultation ; and 
they wanted to discern how Mr. Wolfensohn viewed community based organizations, and how 
he saw them working with the Bank. 

Mr. Bill Armstrong of ACFOA said the meeting was "a great opportunity" to meet a new 
president who was Australian and who had signaled his willingness "to change some things." 
Mr. Armstrong further raised debt and the use of IDA for debt-servicing; transparency at the 
Bank and the "rhetoric-reality gap"; and equity and the poverty focus of the Bank's work. 

Mr. Wolfensohn replied that if the Bank was accused of rigidity and of applying a single 
"macro-model," it was also true that NGOs were frozen in their regard for the Bank. No 
matter where he went and what he said, "the rhetoric is the same." 
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Mr. Wolfensohn sought specific proposals from the NGOs on such issues as multilateral debt, 
indigenous peoples and implementation of projects. He stressed that he was not talking of 
processes, but of results on the ground. He said he wanted not just the views from NGOs, but 
also their input on specific areas in which they felt strongest, so their services might be drawn 
on in the Bank's work. He said that if it was to be a true partnership for the betterment of the 
poorest countries, NGOs should stop fighting yesterday's battles with the Bank. He initiated 
closer consultation with NGOs on the implementation of the Papua New Guinea economic 
reform program. He rejected criticism of the Bank as being locked into a single development 
model, saying "I'm open to change the model." 

The meeting was strongly positive and concluded with Mr. Armstrong, on behalf of the NGOs, 
saying how much he appreciated Mr. Wolfensohn's openness. 

Follow-Up 

Specific follow-up from the Bank will include early contact with all the NGOs present to seek 
their written responses to Mr. Wolfensohn's offers; these responses should be shared with the 
operational staff from the relevant regional/CVP offices. This should lead to more 
constructive engagement with the NGOs in the field. Separately, certain Australian nationals 
in the Bank should be encouraged and assisted to meet with NGO representatives to keep lines 
open and information flowing. 

The Papua New Guinea country team has been very vigorous in organizing briefings and 
meetings, both formal and informal, with NGOs in Port Moresby and Australia. The Bank is 
also close to moving "beyond adjustment" and introducing a rural and social action plan, which 
would involve NGOs directly in channeling resources to the poor outside the city. This would 
be a major new initiative and a decision (and announcement) is expected early in the new year; 
the project has not yet been presented to the Board. 

CIIlNA (Gender) 

In the one day in which Mr. Wolfensohn participated in the Fourth World Conference on 
Women (FWCW) on September 15, 1995, he had two meetings with NGOs in Beijing 
comprising his first and last engagements. This meeting was the second in the structured 
meeting series . 

Format 

The first meeting was open to all NGOs (600-800 attended), lasted 45 minutes and was, 
inevitably, quite general. In the first event, Mr. Wolfensohn was able to explain to NGOs his 
priorities as the Bank's President. The second one was a 1.5 hour substantive discussion with 
a carefully selected group of leaders of the main networks and caucuses who had been most 
active at FWCW - almost all women from developing countries. Seventeen NGO leaders 
participated (6 African, 5 LAC, 2 from Asia/Pacific, 1 from Eastern Europe and 3 
international networks) and the whole Bank delegation attended as observers. This meeting 
was a chance for the more serious NGOs to convey to Mr. Wolfensohn what they thought are 
the most important lessons the Bank should take away from Beijing. 

9 



Mr. Wolfensohn's Interaction with NGOs December 21, 1995 

NGO Issues 

The Open Meeting 

Every morning a briefing was held by the Women's Environment and Development 
Organization (WEDO) for all NGO participants at 'FWCW. Mr. Wolfensohn made a brief 
presentation to this group, introduced by the chair of WEDO, Bella Abzug (former U.S. 
Congresswoman). Mr. Wolfensohn referred to the "platform of commitments" - a list of key 
issues promoted by the NGOs - assuring them that both he personally and the Bank were 
committed to each of these issues, and that he hoped that the NGOs would come to see that 
they have a real friend and ally in the Bank. He also recognized that the Bank may have made 
mistakes in the past, but that he was not prepared to shoulder responsibility for those, though 
he would be accountable for what the Bank does hence forward. He assured NGOs that he 
would be making changes in the Bank but that - this early on in his Presidency - he had not yet 
decided what these changes would be. 

In response to questions, he described on-going deliberations concerning easing multilateral 
debt burdens; he explained the importance of new operational collaboration with NGOs (saying 
that the Bank is probably now the foremost partner of NGOs); he asserted that it is wrong to 
blame Bank adjustment programs for all Africa's ills and that a sound economic framework is 
necessary; he gave an assurance that he has read all the main critical literature about the Bank 
and has heard the argument that adjustment hurts the poor and especially women, but that he 
questioned whether this is right; he urged constructive engagement rather than rhetorical 
attacks, giving as an example his recent meeting with Australian NGOs at which, after a fairly 
aggressive exchange on the impact of adjustment in Papua New Guinea, a constructive 
conclusion was reached to work together to study the problems; he expressed regret that -
because Bank-financed projects rarely have a sign outside saying "World Bank" - the positive 
contributions of the Bank are usually overlooked; and he described how farmers in Cote 
d'Ivoire had expressed thanks to him for the opportunities afforded them by the CFA 
devaluation. 

At this event, a petition was presented te Mr. Wolfensohn, signed by about 1000 NGO 
participants . It was quite a considered, responsible petition calling on the Bank to increase the 
participation of grassroots movement organizations in economic decision making, do more 
gender analysis in projects/policies, increase investment in health, education, credit and other 
priorities for women, and to increase the representation of women in our management. 

Meeting with NGO Leaders 

At the suggestion of the Bank team, the NGOs had met for an hour beforehand to discuss the 
issues they wanted to raise. They selected Wangari Maathai (Green Belt Movement, Kenya) to 
act as lead spokesperson, and agreed on 4 key themes: the growth model, ethics/values, 
democracy/participation and FWCW follow-up . 

One speaker appreciated the Bank's concerns about gender equity, but felt the Bank viewed this 
as a means to economic growth, rather than an end in itself, and therefore, had a limited 
approach to the subject. Another developed the theme asking whether the Bank was really 
prepared to be as radical as its recent rhetoric suggests . Mr. Wolfensohn responded by 
inviting the NGOs to judge him by his actions. In response to an allegation that the Bank's 
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actions do not necessarily match its rhetoric, Mr. Wolfensohn indicated some sympathy with 
this view, commenting that at times he thinks "the Bank is run like a series of feudal empires 
.. .. rather than a rational institution". 

In response to a challenge to fund NGOs, not just governments, Mr. Wolfensohn described 
various recent initiatives to do just this (including an institutional fund in four MENA 
countries, a leadership fund and CGAP). One speaker urged more such cooperation, 
commenting that this would not only enhance the Bank's credibility in NGOs' eyes , but would 
also enhance the accountability of NGOs themselves . Mr. Wolfensohn welcomed this 
viewpoint and explained recent efforts to enhance collaboration with NGOs in Africa, 
following his visit to the regions . He also pointed out that much of this expanded NGO 
partnership pre-dates his arrival. Later in the meeting when the theme of NGO funding was 
returned to, Mr. Wolfensohn said that there was some flexibility in how we use reserves and 
so some expanded Bank support of NGOs might be possible if the Board considered this a 
priority. 

One speaker recognized the importance of economic growth and of the Bank's contribution to 
economic reform, but expressed a widespread view of women's groups that women are often 
marginalized in the process . Human values and rights need to be put alongside economic 
reforms, especially when these are enshrined in ILO or other internationally ratified standards. 
In response, Mr. Wolfensohn discussed the dilemma of conditionality . On the one hand the 
Bank is attacked for "imposing" conditions , on the other hand we are told that we should add 
other, new conditions. In response to another point he also refuted the notion that the Bank 
promotes a single "development paradigm". A clear framework is necessary for development 
assistance (otherwise we are just talking about hand-outs) , but the model should be country
specific. 

One NGO questioned the wisdom of adding further to debt burdens through Bank lending. 
Mr. Wolfensohn explained that IDA is akin to a gift and that IBRD now has a portfolio of 
some $150 billion, though only about $10 billion has been contributed by governments . He 
used the opportunity to stress the critical importance of the IDA 11 negotiations and explained 
that he is currently spending much of his time informing U.S. Congressmen about the 
importance of honoring the US Government 's IDA 10 commitment (though at best this is likely 
to be reduced by one third). He urged NGOs to stress to governments the importance of 
defending aid budgets. One speaker stressed the importance of easing the multilateral debt 
burden of low income countries . Mr. Wolfensohn agreed that this is an important subject but 
said that the unfortunate leak of an internal discussion paper on this subject may have set back 
the cause. 

Returning to the theme of globalization of markets (a popular subject among NGOs attending 
FWCW), one speaker described the despicable conditions in many of the new industries that 
result from expanded international trade. While wages may be higher in the new Bangladesh 
textile factories, for example, women workers are exposed to new hardships (such as work
place violence and harassment) which are overlooked by economic analysis . 

One speaker who concentrated on women 's health issues said that she agreed fully with the 
Bank's position on these issues with the exception that the Bank only speaks of "women's 
empowerment" in the context of controlling fertility. Unless empowerment embraces women's 
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roles in the full range of economic activities, the Bank is guilty of holding an old-fashioned 
view of women, solely in their reproductive roles. 

One African speaker, while recognizing the need for economic reform, described an 
unfortunate side-effect for African governments of the loss of face and public confidence. 
They have been humiliated by the wholesale privatization of their long-standing institutions at 

· the behest of outsiders and so have lost credibility. She also advocated a greater Bank 
accountability to the UN system. Mr. Wolfensohn responded that many of the privatized 
institutions were previously run disastrously, resulting in a terrible drain on national resources . 
While waiting to develop stronger links and coordination with the UN, he expressed " a horror 
of being coordinated by the UN." He has explained to Boutros-Ghali, who agrees on this. · 

Finally, the question of user fees for health/education services was raised. Economic reforms 
which undermine the human resource base through such changes is based on flawed 
economics. Mr. Wolfensohn agreed; he stressed that user fees should only apply to the rich -
in order to finance the extension of services to the poor . However, he recognized that it 
doesn't always work in practice this way and hence agreed that this is an issue that needs more 
attention. 

At the close of the meeting, the NGOs expressed warm thanks to Mr. Wolfensohn for making 
time for such an extensive discussion in what was clearly a very busy day for him. This 
extremely positive exchange ended with a sincere round of applause for Mr. Wolfensohn. 
Afterwards, a number of NGO participants told one of the Bank team members how much they 
appreciated the meeting and how encouraged they were by Mr. Wolfensohn's messages . 

Follow-Up 

In response to further questions about how committed the Bank is to make gender a central 
concern of its work and the importance of conducting gender assessments , Mr. Wolfensohn 
said that he has asked Ms. Nguyen to submit to him a monthly report on just this subject 
precisely because he viewed it as a critical issue. He urged NGOs who have suggestions or 
concerns to relay them to her. 

UNITED STA TES (Poverty) 

This was the third structured, issue-specific meeting with NGOs since Mr . Wolfensohn became 
President. · 

Format 

In common with the other meetings , a group of poverty specialists from operational NGOs, 
advocacy NGOs and academic institutions (selected by InterAction in consultation with NGO 
Unit staff) participated in a two hour session to discuss their views on the poverty record of the 
Bank and future priorities. The meeting took place at the InterAction office in downtown 
Washington, DC and was the most constructive yet. 

Participants were (in addition to the host) : Oxfam-UK, International Food Policy Research 
Institute (IFPRI) , Freedom from Hunger Foundation, International Center for Research on 
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Women (ICRW), Harvard Institute for International Development (HIID), Accion, Bread for 
the World, Forum of African Voluntary Development Organizations (FAVDO and FAVDO
DC), Winrock International, Lutheran World Relief (LWR), and Oxfam America. 

NGO Issues 

Julia Taft (President of Inter Action) opened the meeting warmly, including in her remarks 
praise for Steve Denning's efforts to enhance Bank-NGO interaction in Africa and Pierre 
Landell-Mills' pioneering of NGO consultation regarding the draft CAS (a theme other 
speakers returned to, suggesting further piloting of participatory approaches to CASs). 

Mr. Wolfensohn stressed the importance of growth, of careful actions to protect the poor 
during adjustment and of his openness to ideas/experience about possible "modulation" of 
adjustment so as to better serve poverty reduction. The Bank, he said , must not remain aloof, 
it needs to become "a people palace." He needs the help of NGOs coming into this palace, 
because "it is not easy to pass the message down the line" to so many staff. 

Oxfam UK observed that 50% of CASs now deals with the economic participation of the poor 
(up from 25 % earlier) but that if poverty reduction is our sincere objective, 100% of CASs 
should do so (including treatment of the poor 's access to land, credit, employment, markets, as 
well as social services) . SA.Ls should also address equity as a central objective (including anti
poor distortions in markets) rather than the current safety-net orientation. Less emphasis 
should be given to making labor markets flexible when this means eroding labor standards and 
the Bank should avoid contributing to the replacement of public monopolies by private 
monopolies (citing Zambia as an example). Oxfam praised Mr. Wolfensohn's leadership with 
the debt initiative and urged partnership with civil society at all levels , from international to 
the village. 

IFPRI called for strengthening governments in areas critical for food security, for a renewed 
commitment to agriculture, for investment in vulnerable areas (other than the most profitable 
land) and for improvements in food marketing, while Freedom from Hunger spoke of the need 
to make the provision of basic services more sustainable (financially, institutionally, socially 
and culturally). For this , participatory approaches are important as well as cost recovery 
mechanisms where services can be reasonably expected to yield incomes , and attention to 
minimizing costs per person served (though without skimping on start-up costs) . 

ICRW called on a more energetic Bank attack on "the feminization of poverty" though: (a) 
systematic research on women's contributions to the economy, on gender impact of SALs , at 
dissemination by employers , etc.; (b) lending to support enhanced economic activity of women, 
especially in agriculture and other productive sectors; and (c) stressing gender issues in the 
policy dialogue with governments . 

Both HUD and Accion commented that the Bank gives insufficient attention to the informal 
sector. Accion also stressed the sector's need for credit. While praising CGAP, Accion 
stressed the need to go further, looking at reforms in the financial sector which would remove 
distortion against the informal sector. 

Bread for the World advised that - over 15 years of Bank experience in which successive 
presidents have described poverty reduction as their major focus -- performance disappoints 
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because governments (particularly Part II) pull the Bank off track. BFW advised against a 
perceived stance of blaming Bank staff, and that re-educating the Bank is not the easy solution. 
BFW also advised that holding at bay the conservative pressure of governments is the key and 
that this is why it is important that Mr. Wolfensohn re-doubles his efforts to work with civil 
society networks which can help maintain the course. He also advised Mr. Wolfensohn that the 
US public does not believe that IDA is important to the poor and that for this reason it is . 
urgently necessary to demonstrate good results on the ground. [Mr. Wolfensohn responded 
that he has never yet been aware of any retrogressive governmental pressure at the Board, that 
the problem is not at the policy-making stage in the Board, but at implementation. He agreed 
that expanded partnerships are necessary, but to achieve implementation]. 

FAVDO, speaking for African NGOs, expressed the need for NGOs to work on governments as 
well as the Bank, to ensure that any reforms gained are sustainable. FAVDO stressed greater 
attention to transitional periods, citing as an example the demise of the poultry industry after 
the CFA devaluation. 

Winrock International and FAVDO-DC spoke of the lack of resident missions becoming 
serious about their NGO relations . 

Lutheran World Relief stressed that Bank-NGO partnership should not be expected to exclude 
skepticism. For example, this will help identify where so-called safety nets benefit the elite at 
the expense of the poor. 

Oxfam America reiterated the need for growth with equity and hence the need for more careful 
poverty assessments which are fed more systematically into CASs and for PERs to address 
poverty considerations more carefully. 

Mr. Wolfensohn (responding) praised the Bank's work in many initiatives, but observed that 
such quality is not uniform. He also said that almost any initiative that could be proposed has 
been attempted, or looked into, somewhere in the Bank, but that excellent work sadly, often 
remains poorly disseminated. These problems, in part, are because the Bank is run as a series 
of feudal fiefdoms. He cautioned that much that NGOs seek cannot be achieved swiftly , 
without years of patient work with governments and that the Bank is often not the determining 
influence it is perceived as, particularly when there is cultural resistance to the objectives 
sought (such as equal opportunities). 

Mr. Wolfensohn was sympathetic to using CASs to enhance participation, gender, poverty 
reduction, etc., but warned that mechanistic bureaucratic responses would lead to a "tick the 
box" response. What is needed is "to re-educate the Bank". He sympathized with the calls he 
had heard for more integrated strategies but pointed out that, in practice, it is easier to make 
specific gains (like CGAP) incrementally as this contributes to education within the Bank and 
in governments . He spoke somewhat cynically about the daunting tasks of re-educating the 
staff. He felt that there was a common view of him being rather old, easily tired and that he'll 
probably retire in just a few years - so there's an attitude he's picking up of "let's bid our time 
for the time being until we get a new President. " 

He agreed with those who found it incredible that the Bank has scaled back its agriculture 
activities in recent years . He reiterated that tackling the growing gap between rich and poor is 
a paramount challenge. 
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The meeting ended warmly, with the NGOs thanking Mr. Wolfensohn for making time to meet 
with them. It was Bank staffs impression that it was particularly welcomed that he had taken 
the trouble to go to them (at the InterAction office). 

Follow-Up 

Mr. Wolfensohn was particularly taken by comments made on the informal sector and asked 
the NGO Unit to arrange a meeting between Marty Chen (HUD) and DEC to discuss this 
further. This follow-up meeting was held on October 27. 

Following the meeting, David Beckman of Bread for the World subsequently wrote to Mr. 
W olfensohn to reiterate the importance of efforts to work with civil society networks. 

Mr. Wolfensohn also asked EXT and the NGO Unit to follow up on the issue of RM 
responsiveness to NGO concerns. 

Finally, with regard to the CASs, Mr. Wolfensohn said the Bank would follow up on the NGO 
suggestion -- perhaps in a few countries. To follow on this, the NGO Unit organized a 
meeting between a small group of NGOs (Bread for the World Institute, Inter Action, Oxfam
Intl and WWF) and several Bank staff to discuss potential approaches to a participatory CAS. 
The NGO Unit will make a presentation to the Africa Region on November 27. 

ECA (Russia, Hungary, Albania and Uzbekistan) 

Mr. Wolfensohn traveled to Russia, Hungary, Albania and Uzbekistan from October 23-
November 3. 

Forma,t 

During his trip, Mr. Wolfensohn met with NGO representatives only in Albania where he 
attended a luncheon with a group of government officials, businessman and NGO 
representatives. However, in all countries Mr. Wolfensohn did meet with a lot of people 
outside government, who do not necessarily recognize themselves as NGOs . In Russia, for 
example, he met with a group of independent intellectuals in the Reform Club "Interaction" . 
In Hungary, he met with parliamentary deputies/independent economists/sociologists to discuss 
social policy issues . In Albania and Uzbekistan he also met with village communities and 
private entrepreneurs, while in Uzbekistan he talked to some religious leaders . 

NGO Issues 

In Albania, three NGO representatives were present: Women's Forum, Family Planning 
Association, and NGO Forum. All were very articulate and outspoken, but totally non
confrontational. They described their relationship with the government as fair, although there 
were some complaints that the government only reacts to them, but does not initiate their 
involvement. 
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Follow-Up 

With respect to the Bank is concerned, the Albanian NGOs have asked the Bank to get them 
involved in project preparation, requested assistance in training and some funds for family 
planning/women· issues . 

The Resident Mission subsequently held a meeting with the head of thr NGO Forum who had 
received documentation on the small grants program and had shared it with about fifteen 
interested NGOs. The RM also plans to help the Forum with the organization of a round table 
discussion with major donors to NGOs for early February 1996. This would be followed by a 
World Bank-NGO round table in early March. 

GERMANY 

Mr. Wolfensohn visited Germany in November 1995. 

Fonnat 

Approximately 50 NGOs were invited to attend a meeting with Mr. Wolfensohn which was 
held on November 20 and was organized and hosted by Dr. Manfred Kulessa of the Joint 
Church and Development Conference (GKKE). NGOs were asked to self-organize as the Bank 
did not wish to be in the position to select/exclude NGOs. Reportedly, some NGOs expressed 
displeasure at the large number of invitees while, at the same time, were concerned that there 
were not enough NGOs from certain sectors (e.g . , environmental NGOs). The majority of the 
NGOs present were ones which had embarked on a constructive dialogue with the Bank 
although critics were not missing. 

NGO Issues 

No set agenda was prepared as the general desire of the NGOs was to get to know Mr. 
Wolfensohn and to judge for themselves . 

An account of the meeting is not yet available. 

Follow-Up 

NIA 

UNITED STATES (Sustainable Agriculture) 

On December 13, Mr. Wolfensohn met with the Committee on Agricultural Sustainability for 
Developing Countries which brings together organizations dedicated to promoting equitable, 
environmentally sound agriculture in developing countries and which is chaired by Robert O. 
Blake. These organizations have been pressing the Bank to increase the quantity and quality of its 
agricultural program, and came to the Bank in order to make their case again. 
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Format 

Mr. Wolfensohn started the meeting by emphasizing the critical role of agriculture in rural growth 
and poverty reduction. He stressed that neglect of agriculture and rural areas meant that neither 
rural nor urban poverty could be adequately reduced. He believes that client countries and Bank 
staff pay far too little attention to these areas . He was disappointed by how rarely any issues 
related to food supply, agriculture, and rural poverty were raised in the visits he made to countries, 
either by the clients or by Bank managers and staff. He compared this unfavorably with the 
attention now given to environmental matters. 

NGO Issues 

Issues raised by the Committee members were the alarming problems of global food supply, soil 
fertility in Africa, the need for implementation of the Bank's principles on participation, the 
participation of civil society in the policy and strategy formulation process of countries, the lack of 
rigorous implementation of the World Bank's pesticide policy, the need for translation of Bank 
documents into local languages, and the quantity and quality of the Bank's agricultural and rural 
portfolio. 

Follow-Up 

Mr. Wolfensohn assured the Committee representatives that he was very concerned about the same 
issues, that he wanted to open the Bank to collaboration and suggestions from civil society in 
general, and the Committee in particular. 

LESSONS LEARNED & PRELIMINARY RECOMMENDATIONS 

Mr. Wolfensohn is sending out a very strong signal to Bank management and staff, and to the 
outside world about working in partnership with NGOs. Obviously, Mr. Wolfensohn's very 
presence has been a major contributing factor to the success of these visits, since no other 
president before has been so visibly involved and committed. 

It is important to be forward-looking and to prepare the ground for the upcoming Wolfensohn 
visits to other regions. In these meetings, Mr. Wolfensohn should be able to point to concrete 
initiatives underway. This is significant for two reasons . First, because Mr. Wolfensohn 
would be able to see that what he has said and done in previous travels has been absorbed and 
acted upon by the regions, thus also avoiding the repetition of a routine speech. Second, 
because it would demonstrate active movement and responsiveness on the part of the Banlc. 
The latter issue is particularly relevant to the Asia trip in early 1996 since by then Mr. 
Wolfensohn will have been in office for over six months. 

For the immediate future, the NGO Unit should be discussing with regions and specific 
country departments now so that both Headquarters and missions can gear up for Mr . 
Wolfensohn's upcoming visits and his interaction with NGOs 

For the medium to longer term, it is clear that "missions " (both the Resident Missions and 
outgoing missions from HQs) are, and should be, one of the pivotal elements in the Bank's 
strategy for interaction with NGOs . The RMs are in the position to have direct contact with 
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NGOs and should be supported in this endeavor. Likewise, missions from Washington to the 
field -- which in effect represent the Bank to different constituencies -- need to be encouraged 
to interact with NGOs and need to be supported. 

Interaction with northern NGOs should continue to be viewed as a pivotal element in the 
strategy given the Bank's increasing focus on working with civil society at the local, national 
and international level. The latter is especially so given the increasingly global focus of NGO 
networks. As the Bank increases its focus on social sector development, there will be more 
and more opportunities for dialogue and exchange with those northern NGOs who have been 
working on these issues for many years. Given the current climate of fiscal conservatism and 
trends towards reductions of development aid, the Bank will increasingly find the ground 
between itself and northern NGOs to be reduced. Opportunities for collaboration will present 
themselves in the coming months and should be actively pursued. 

The NGO Strategy Paper, prepared by the NGO Unit and currently being reviewed by 
management, should be used as an important tool in the articulation and implementation of the 
Bank's approach vis-a-vis NGOs. The strategy paper will be complemented by a 
communication strategy on NGOs which is being finalized by EXT. 

Specifically, Mr. Wolf ensohn likes/prefers to: 

• Discuss substantive issues and do so in a small meeting setting. The latter is better suited 
for this type of interaction as compared with larger settings which are opportunities for speech 
making. 

• Follow-up on points raised by NGOs as well as have NGOs follow up . 

• See the Bank working more with NGOs operationally and engaging in more systematic 
policy dialogue with them. Hence, he wants to use his interaction - in the field for instance -
to kick off major new initiatives such as NGO liaison staff positions in African RMs., an NGO 
Trust Fund in West Bank & Gaza, etc. 

• Clearly express his irritation at haranguing NGOs who have no desire for dialogue . 

• View civil society as a broader sphere of which NGOs are one part. 

• Receive brief and concise briefings. For meetings with NGOs, he wants to know the 
individual's background, the organization's experience with the Bank, and what questions/issue 
the person is likely to bring up. 

• Engage in controversial issues . 

• Have flexibility in his schedule to allow for additional meetings if desired. 

• Have separate meetings for Elaine Wolfensohn, preferably on areas of special interest to her 
(for example, education). 
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• Focus on the key issues which have been highlighted to date: debt, adjustment, environment, 
RM capacity, enhanced work with NGOs, funding for NGOs, poverty and equity, disclosure, . 
participation and public consultation, strength of civil society, decentralization (LAC). 
• Have earlier attention paid to pinpointing civil society leaders to meet with . 

• Meet Bank staff wherever he travels. Mr. Wolfensohn expects the Bank Group to cooperate 
and work through existing offices to maximize results on the ground. It would be wise-indeed, 
it should be mandatory-for all arms of the Bank Group to coordinate closely in preparation of 
all future agendas and briefing notes. 
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THE WORLD BANK/IFC/M.I.G.A. 

OFFICE MEMORANDUM 

DATE: December 8, 1995 

TO: Mr. Roger Slade, Chief, OEDD 1 

FROM : Chris~r Gibbs, OEDDl · 

EXTENSION: 3-1735 

SUBJECT: NGO Study - Boston Meeting with IDR, Back-to-office Report 

1. As directed, I traveled with you to Boston on December 7 to meet with the 
principals oflntemational Development Research (IDR) to discuss OED's forthcoming 
NGO study. IDR is a member of the Bank's NGO Committee and the designated lead 
agency for OED for consultation with that Committee about the design and 
implementation of the study. We met with David Brown (President) and Jane Covey 
(Executive Director). In addition, Laura Renshaw, Policy Analyst with OXF AM USA 
joined the meeting. 

2. The meeting provided a useful opportunity to be reminded of the perspective on 
the Bank and its activities by thoughtful NGOs: a reality check. The main benefits of the 
meeting came from the opportunity to build a credible working relationship with IDR; to 
deepen OED's understanding of how the Bank is perceived, and how this will impact 
OED's ability to conduct a participatory study; to discuss specific methodological issues; 
and to outline a proposal for a formal process of consultation with the NGO Committee, 
to be conducted mainly through IDR's good offices. 

3. On methodological issues, the meeting produced limited results. Acknowledging 
OED's limitations, it appears that OED may well have more experience of evaluation 
methodology than IDR, and we should not expect to gain dramatic new insights from 
IDR on thi s subject. Specifically, we discussed the willingness of OED to complete a 
formative evaluation (not simply a summative evaluation); the study hypothesis/ 
hypotheses; the need for a counterfactual case; the study instrument; the risk of big 
country bias; and the identity of legitimate cases and potential respondents. 

4. The discussion helped to clarify that OED could be seen outside the Bank as a 
credible evaluator of Bank work provided the study process was transparentlv 
participatorv. A multi-stage study design, that m~kes progress in steps and takes NGOs 
along as partners, was likely to be the most practical approach, and the likely preference 
was for a study focused on agriculture and the social sectors ( education and health). 

5. The discussion also reconfirmed that OED needs to ask NGOs what they would 
like to see tbe study aim to do, at the outset; how the study could be tailored to help 



Mr. Roger Slade -2- December 8, 1995 

NGOs fulfill their mandates; and, what NGOs believe their strengths are, and how the 
removal of constraints improves results. 

6. NGOs must be formally invited to contribute to the study design and 
implementation. But NGOs may need reassurance that they can choose to participate in 
the study or not, without fear or favor. OED was advised to consult NGOs widely and to 
be "inclusive". OED must avoid being captured by any one segment of the NGO 
community. 

7. To respond in these ways will have significant implications for project timing and 
cost: a genuinely participatory study will take longer and cost more than one that is not. 

8. The possibility of an OED partnership in the study with a credible bilateral(s) 
donor was discussed. The NGOs believed that such a partnership(s) could be beneficial, 
especially since study findings would support discussion of bilaterals' policies on 
working with NGOs, a topic of generally high priority to NGOs. 

9. Suggestions for peer and external reviewers were made from US and all regions. 

10. Specific next steps included: 

- formally invite NGO Committee participation in the study via IDR 
- indicate to NGO Committee what the nature of its engagement will be 
- invite NGO Committee input to design draft: what they would like to see done 
- prepare the design draft 
- hold a one-day study design workshop 
- invite peer reviewers and selected external reviewers to design workshop 
- prepare a revised draft 
- seek regional NGO input to the draft from regional NGO Committee meetings 
- be prepared to tailor design to country circumstances through country design discussion 
- hold case study writer workshop(s): share understanding and protocol 
- pilot the case studies and revise approach 
- complete the case studies 
- hold a case study findings workshop: collective reflection, sharing and extraction 
- consider dissemination of findings via NGO community and EDI 

cc: Messrs. Aguirre-Sacasa and Thumm (OEDDR), and Picciotto (DGO) 

Christopher Gibbs 
C:\ WINWORD\DOC\ IDR.DOC 
December II , 1995 3 :27 PM 



THE WORLD BANK/IFC/M.I.G.A. 

OFFICE MEMORANDUM 

DATE: 

TO: 

FROM: 

EXTENSION: 

SUBJECT: 

November 28, 1995 

Christopher Gibbs, OEDDI / f . 
Roger Slade, Chief, OEDDllf't' 

81293 

NGO Study - Consultative Meeting with IDR, Boston 

1. You will visit IDR, Boston on December 7, 1995 and discuss with its members 
the potential scope and design of OED's NGO study. (IDR is the designated contact point 
for the Bank-NGO Committee for the purposes of this study.) 

2. You will provide a back-to-office report on your return. 

cc: Messrs. Aguirre-Sacasa (OEDDR), Guerrero (DGO) 



,THE WORLD BANK/IFC/MIGA 

OFFICE MEMORANDUM 

DATE: November 1, 1995 

TO: Bank-NGO Committee Members 

FROM, ~ma Alexander, OPRDR 

EXTENSION: 33262 

SUBJECT: NGO-World Bank Committee: Summary of Proceedings 

1. This is not intended as a full record of the two day Committee meeting held on October 
17 and 18, 1995 (minutes are being prepared and will be distributed when finalized). It provides 
a quick summary of the major issues and some observations. 

General Observations 

2. Those who have a history with this Committee seem to agree that this year's meeting was 
in many ways the richest yet. The NGOs had prepared well; they were highly articulate and ready 
to engage in discussion; developing country NGOs emerged as the strongest voices ; and much of 
the discussion was enriched by the regional meetings held earlier in the year and other country
level or specific issue meetings . All in all, it was a business-like exchange. 

3. There were considerable weaknesses, however, which we should work on for future 
meetings . The Bank's own participation was mixed; often very few Bank staff were present, and 
sometimes there was limited opportunity for Bank participants to speak (which could well explain 
why many did not attend more than one or two sessions). And the agenda was too ambitious , 
with many items which were essentially information reports rather than discussions. 

4. As some of you have suggested, we aim to reformat future meetings . We will set aside 
separate times for information items as distinct from specialized discussions; we will ensure that 
a working group format allows for more Bank and NGO participants to speak; and we will 
concentrate during the formal committee meeting on a very small number of items of common 
interest. Bank participation will be more targeted. 

Session with Mr. Wolfensohn 

5. Inevitably this was an interesting (and well attended) session which lasted beyond the 
allotted 90 minutes. NGOs raised five issues: 

(a) They underscored their full support for the IDA replenishment (though outlined 
the reform agenda they advocate) and described their supportive actions to date, including 
their differences with some Northern NGOs . Mr. Wolfensohn warmly thanked them. 

(b) They praised the Participatory Development Leaming Group and how this had 
helped pioneer innovative project approaches, but stressed that new emphasis should be 
given to participatory development in project design, and CAS preparation. In the 
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ensuing discussion, NGOs did not see that participation was synonymous with 
"partnership"--the theme of the President's Annual Meetings speech. This discussion 
made an impact since the following morning Mr. Choksi was asked to initiate quarterly 
reports on 12 flagship projects, identified in the regional participation action plans. 

(c) NGOs raised concerns about what they perceived as a growing emphasis on the 
private business sector, with expanding roles for MIGA, IFC, IBRD (and possibly IDA) 
guarantees; all of which currently falls outside the purview of the Bank disclosure policy 
and inspection panel. Mr. Wolfensohn agreed that there is a multiplicity of points within 
the Bank to deal with private sector issues and that coordination is needed . He 
announced that this was about to change, with the appointment of a single coordinator 
and the drawing up of a common framework to guide all the Bank Group's work in this 
area. He also stressed the danger of overstating the importance of private investment 
over official development assistance. Ninety per cent of FDI, he said, goes to just 12 
countries. The role of the private sector in development is often quite limited . 

(d) NGOs raised the multilateral debt issue, praising Mr. Wolfensohn's leadership role 
in considering ways of tackling this problem. 

(e) NGOs stressed that gender should be seen as a central issue in policy reforms 
advocated by the Bank. The World Development Report '95 was seen as not going far 
enough in describing the different situations of men and women workers. Gender analysis 
is needed throughout the Bank's work. Mr. Wolfensohn referred to his constructive 
meetings with NGOs at the Women's Conference in Beijing. 

Report on Regional Meetings 

6. The feedback on this year 's regional meetings was impressive . It is clear that these have 
re-energized the NGO Working Group (NGOWG), have yielded much information about the 
impact of Bank-financed operations on the ground (from an NGO perspective), and have been 
an important vehicle for expressing NGO support for IDA. They have greatly helped the 
Committee to reach out to a wider constituency of NGOs (an estimated 200-300 in total) . A 
resolve was made to have at least one meeting in Africa, Asia and LAC during Spring '96. In the 
case of Asia, a proposal was debated about having separate East and South Asia meetings 
(reflecting the Bank's organizational structure). It was decided to hold a joint SAS and EAP 
meeting on the grounds that cross-fertilization of ideas between the two regions is useful and it 
is politically easier for NGOs from some Asian countries to speak out in a wide international 
setting. The regional meetings will include substantial discussion of the Regional Participation 
Action Plans. While there are no specific plans to expand NGOWG membership and activities 
to MNA and ECA, a first step in ECA is to support an NGO conference planned by Caritas 
Poland. NGOWG urged the Bank to ensure a fuller participation of staff in these meetings , 
particularly from resident missions throughout the region in question . The experience of the 
LAC meeting demonstrated the value of organizing the meetings to coincide with other events 
in which the Bank is participating. 

Social Investment Funds 

7. This was one of the more substantive discussions, with description of LAC SIFs 
(Guatemala, Honduras, Chile, Jamaica and Peru) and of the Janasaviya Trust Fund in Sri Lanka. 
In the latter, criticism was levelled at the Bank for what was perceived as its lack of cooperation 
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with and interest in the NGO study. The main conclusion for LAC NGOs was that SIFs can be 
useful tools as long as grassroots actors are fully involved, but they are not agents of social 
transformation, and should not be seen as substitutes for much-needed social programs and 
comprehensive social policies . NGOs also proposed a global meeting sometime during 1996 on 
SIFs. 

Participation 

8. Though the NGOs were complimentary about the way in which the Participatory 
Development Learning Group has promoted the issue within the Bank, the NGOs emphasized 
the importance of securing fuller citizen participation in the formulation of national development 
strategies. As noted above, the Bank .was urged to explore participatory approaches to the 
drafting of CASs in future. Legitimate questions of sovereignty were recognized, but particularly 
in African countries the CAS has a far reaching role, in some ways substituting for national 
development plans. We indicated that we were reviewing our approach to CASs, including 
possible participatory approaches. 

IDA Funding 

9. Recognizing IDA's importance, some NGOs felt the Bank is not doing enough to 
campaign for IDA funding--the Bank in their view is too fatalistic about accepting whatever cuts 
Congress metes out. NGOWG would issue a press statement criticizing possible US cuts (which 
they subsequently did) . 

Bank Funding of NGOs 

10. There was a session on CGAP, which is clearly a much welcomed initiative of the Bank. 
Some formal link between the Committee and CGAP was requested (see below). A brief 
discussion about further mechanisms for Bank-funding of NGOs was inconclusive or skeptical as 
this group is more concerned with advocacy and dialogue rather than operational collaboration 
and funding. 

Joint Studies 

11 . The NGOWG is most interested in conducting joint studies or evaluations with the Bank. 
In particular, NGOWG has suggested a study program to assess the impact on NGOs of direct 
Bank financing , including CGAP [though it will not be for 2 years before any such impact will be 
discernable], and NGOs were very interested in participating in an OED proposal to 
monitor/evaluate the effectiveness to all parties of Bank-NGO collaboration. 

Gender 

12. There was a presentation by one of the NGO members on gender issues and how the 
Bank and the NGO community were addressing these. Specific comments were made on the 
Bank's approach to gender, as set out in the publication prepared for the Beijing Conference: the 
impression is that the Bank focusses too narrowly on the economic impacts ofaddressing gender 
inequalities, and not enough on the societal and other benefits of such changes. The thesis is that 
societal changes may lead to even more widespread economic benefits than changes designed to 
engender equality simply within the economic spheres . More generally, there was a consensus 
that gender issues had to have a more explicit hearing in Bank and NGO discussions . The Bank 
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announced that an NGO advisory group on gender was being formed by PSP as a first step m 
that direction. 

NGOWG -and Other NGO Fora 

13. Both Bank staff and NGO committee members recognized that the Working Group could 
not, and should not, be the exclusive forum for Bank-NGO interaction. In light of the changes 
over the years, there has been, in fact, a substantive increase in the number and scope of Bank
NGO exchanges in various sectors--environment, transport, gender, poverty--and with the regions . . 
That should be encouraged as part of the mainstreaming of participation in the Bank's activities . 
However, there was the danger of duplication and miscommunication. It was agreed that 
members of the NGOWG would be invited to join as ex officio members of other NGO advisory 
groups . This would be done in the case of C-GAP, for example, as well as the working group on 
disclosure, the Inter-Agency Learning Group on Participation, and the Gender Advisory Group . 
It may also be useful for the Regions to include regional NGO members on their respective 
Regional Advisory Councils (e.g. the Africa Council of Advisors). 

Other Issues 

14. Since the original agenda covered a large number of items , we were compelled to cut 
short the discussion of some important topics including the role of resident missions, the role of 
the Bank in emergencies and "failed" states. A brief update was provided on these topics . 

The Steering Committee and Other Groups 

15. Iqbal Asaria (NGO Chair) has now come to the end of his term and is leaving the 
Committee. He is replaced by Manuel Chiriboga (ALOP, Costa Rica) . Other members of the 
Steering Committee are : Jalal Latif (Africa), Rajesh Tandon (Asia), Paul Spray (Europe), Edwin 
Zablah (LAC), and Jane Covey (NA/Pacific). In the NGOWG itself, the following NGOs were 
elected as new members: 

PROSHIKA, Bangladesh (replaces NGO Council for Sri Lanka); 
Freedom from Debt Coalition, Philippines (replaces Third World Network); 
ISODEC, Ghana (replaces FAFD, Senegal); 
Swedish Mission Council (replaces Danish Council for N-S Cooperation); 
Caribbean Policy Development Center (replaces Caribbean Council of Churches); 
Equipo Pueblo , Mexico (fills a vacant seat) ; 
Pan-Asia Regional Coalition, Japan (replaces Church World Service, US). 

Future Work Program and Agenda 

16. In setting the priorities for the group's work in the coming year, the NGO side of the 
Committee decided to organize itself about four themes : regional outreach; participation; NGO
Bank relations; and gender. The respective working groups are as follows: 

(a) Regional Meetings: Coordinators - Tandon (Asia), Latif (Africa), Chiriboga 
(LAC) and perhaps Cleary (ECA) . A possible MNA meeting will be explored. The main 
focus will be RPAPs and IDA follow-up; also regional follow-up reports on the Women's 
Conference. We may explore deepening the involvement of governments in the regional 
meetings. 
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(b) Participation: Tandon coordinates the sub-group, with Latif, Chiriboga, Spray, 
Verhagen (Nancy Alexander will be invited to join). 

(c) NGO-Bank relations: This will include joint studies, SIFs, NGO-funding, etc . 
Coordinator will be Jane Covey. 

(d) Gender: coordinated by Ruth Remple and Eudine Barriteau. 

17. The next meeting of the Steering Committee was set for July 8-9, 1996, and the next full 
committee meeting for the week commencing October 14, 1996. 

Other Matters 

18. The NGOs envisaged a rising budget requirement (because of the increasing numbers and 
scope of regional meetings) but wanted to raise an increasing share of this from non-Bank 
sources. QPR would keep its contribution roughly steady in nominal terms. The Regions may 
also contribute more to the regional meetings (as had AFR and LAC). From now on the 
NGOWG plan to have a full-time coordinator to assist the Chair (for the next 2 years based in 
Costa Rica) with part-time assistance to the other steering committee members . The NGOWG 
aim to produce a quarterly newsletter, to further broaden the NGO constituency involved in the 
work of the Committee. 

Distribution: Messrs. /Mmes. 

NGOs - J . A. Latif (IAG); R. Tandon (PRIA); M. I. Asaria (TWN); 
P. Spray (APRODEV); M. Chiriboga, Chairman (ALOP); K. Malhotra (CAA); 

World Bank: H.J . Gruss (LEGMN); R. Picciotto (DGO); J. W. Adams (AF2DR); 
I. Husain (PSP); E. Chaparro (FPDVP); Z. Ecevit (LATSO); 
D. Ritchie (MNlDR); A. Shakow (DCS); I. Serageldin (ESDVP); 
G. Davis (ENVSP); A. Hamilton (SASVP) ; S. Denning (AFRVP); 
A. Williams (PSP); M. Malloch Brown (EXTDR); C. Madavo (EAlDR); 
P. Donovan (FRMDR); L. Squire (PRDDR); B. Bruns (EDlHR); 
J. Salop (SAS VP). 

Alternates: R. Slade (OEDDl); Fleisig (PSD); Aguirre-Sacas-a (OEDDR); 
de Ferranti (HDD); A. Ody (LACVP) 

cc: Messrs./Mmes . Sandstrom, Kalantzopoulos (EXC); Choksi (HCOVP); 
M. C . Nguyen (PSP); OPR Staff. 

MLAlexander:JDClark:mmr 



THE WORLD BANK/IFC/M.I.G.A. 

OFFICE MEMORANDUM 
DATE: September 28, 1995 

TO: Mr. Franciso Aguirre-Sacasa, Director , OEDDR 

FROM: Christ~ Gibbs, OEDD I 

EXTENSION: 31735 

SUBJECT: OED's Proposed NGO Study and the Bank's NGO Committee 

As one step in our effort to make the proposed NGO Study participatory, an opportunity to 
explain the study and seek input from the Bank's NGO Committee was sought. That 
request was granted, and I shall make a short presentation about the study at the next 
meeting on October 18. 

I prepared the attached note for circulation to Committee members in advance of the 
meeting, and as possible talking points. I am sending the note to you for information since, 
I believe, you will attend that meeting. The note has been cleared by Roger Slade. 



THE WORLD BANK/IFC/M.I.G.A. 

OFFICE MEMORANDUM 
DATE: September 26, 1995 

TO: Roger Slade, Chief, OEDD 1 

FROM: Christop~bbs, OEDD I 

EXTENSION: 31735 

SUBJECT: Draft Presentation for the Bank's NGO Committee, October 18 

I have prepared a short outline with the intention that it be circulated to members of the 
Bank's NGO Committee in advance ofits next meeting on October 17-18. We have a spot 
on the agenda on the 18th. to introduce the study and discuss how the NGO Committee 
might contribute to it. I believe we have about half an hour allotted for discussion. 

I have tried deliberately to be non-specific in the outline, a) because I want the Committee 
to understand that the study design fairly wide open, and b) because we genuinely don't yet 
know what the scope and focus of the study will be. 

FYI, Mr. Picciotto has just accepted an invitation to become a member of the Committee. 
He is unavailable for the next meeting, and has asked to be represented by FAS. 

I would appreciate your comments. When the outline has been revised, I shall send it to Al 
Fernandez (who works for John Clark) who will circulate it to Committee members. 



OED Study of NGOs and Bank EtTectiveness 
An Introductory Statement for a Meeting with the Bank NGO Committee 

October 18, 1995 

Introducing OED 

1. OED is the World Bank's Operations Evaluation Department. Its Director General, 
Robert Picciotto, has recently become a member of the Bank NGO Committee. As Director 
General of Operations Evaluation, Mr. Picciotto reports directly to the Bank's Board of 
Executive Directors. 

2. OED is charged with independently reviewing operational programs and activities to 
determine whether they are realizing their goals and whether changes are needed to make Bank 
activities more effective, efficient, and responsive to the needs of member governments. OED 
also encourages member countries to develop and improve their own evaluation systems. 

2. The basic principles of OED's work rest on: 

• its independence, and freedom from bias of its findings 
• the usefulness of its findings to decision makers about current and future activities 
• the credibility of its findings, which must be objective, rigorous and impartial, and 
• the transparency of its evaluation processes. 

The Proposed NGO Study 

3. In 1995 and 1996, OED intends to assess how NGOs are contributing to the development 
effectiveness of Bank-supported projects. The study has yet to be designed and the purpose of 
this presentation is to inform you of that, and to enlist your support for, and participation in, the 
study. 

4. Responsibility for the study rests with OED's Agriculture and Human Development 
Division. This Division responsible for evaluation of all aspects of agriculture - from rural 
development to forestry, the green end of the environment spectrum, and human resources 
development - including education, health, and population programs. These sectors will 
circumscribe the broad scope of this study. 

5. The fact that OED is independent does not mean, however, that it can afford to be 
isolated. In fact, it will be impossible to complete the proposed NGO study without a high level 
of participation from the relevant stakeholders in the activities to be assessed. 

6. The primary impetus for the study comes from a desire to assess how NGOs in Borrower 
countries are contributing to the development effectiveness on the ground of Bank-supported 
projects: what is working? what is not working? and why? 

7. The study may need to address a number of issues: 



• how NGOs are defined and classified in order to specify the focus of the study 
• how NGOs participate in Bank-supported projects regionally, sectorally and functionally 
• how NGOs contribute to project preparation and implementation 
• which types of project outcome benefit most from NGO participation 
• the practical influences and determinants of effective NGO participation 
• how to isolate NGO contributions to project performance 
• how to validate the study' s findings 
• how projects lacking NGO participation compare with projects which include NGOs 

participation 

How might the Bank NGO Committee help OED? 

7. Members of the Bank NGO Committee could assist OED in several ways, for example by: 

• commenting on the study' s terms of reference 
• providing guidance on the study' s relevance, scope, focus, approach and methods 
• advising on the conceptual framework for the study or other specific issues 
• identifying examples of NGO activities which could serve as case studies to illustrate lessons 

of broad, practical value 
• reviewing and commenting on study findings as they become available 
• and, in ways NGO Committee members may define 

Probable Timetable 

8. An approach paper for the study will be drafted by end of December 1995. The study will 
be conducted during calendar year 1996. 

Contact Point 

9. The task manager for this study is Christopher Gibbs, a Senior Evaluation Officer in OED. 
His manager is Roger Slade, Chief of OED' s Agriculture and Human Development Division. 

10. Mr. Gibbs can be reached at Bank Headquarters in Room G 7-045, or by telephone at 
(202) 473-1735. His fax number is (202) 522-3123, and his Internet address is 
cgibbs2@worldbank.org. You are invited to contact Mr. Gibbs if you have questions, comments, 
or suggestions about this study. 
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WORLD BANK OFFICE TRACKING SYSTEM 
Director General, Ops Evaluation 

Routing and Action Transmittal Sheet 

------------=-=-------------=-----=-------=-=-----===-=-=-=--==-===-------------
TO : DATE: 

OEDDR, (T-9O25) 

SUBJECT DOCUMENT: 

From: LAWYERS COMMITTEE FOR HUMAN RIGHTS 
To: 

9/13/95 

Dated: Reference No.: DGO950913OO1 

Topic: IN THE NAME OF DEVELOPMENT: HUMAN RIGHTS AND THE WORLD BANK IN 
INDONESIA 

============================z=================================================== 

.CTI ON INSTRUCTIONS: 

XXX 

----

HANDLE 
REVIEW AND RECOMMEND 
FOR YOUR INFORMAT!ON 
DISCUSS WITH 
AS WE DISCUSSED 
PREPARE RESPONSE FOR 
FOR YOUR FILES ----
RETURN TO 
OTHER: 

I DUE DATE: I 

9/15/95 

SIGNATURE 

Remarks: FAS - RE: KEDUNG OMBO (INDONESIA PCR) - WHERE ARE WE ON THE 
DRAFT RESPONSE TO THE NGO FAX? 

================================================================================ 



THE WORLD BANK GROUP 

ROUTING SLIP DATE: September 14, 1995 

NAME ROOM. NO. 

Mr. Francisco Aguirre-Sacasa, OEDDR G-7-003 

URGENT PER YOUR REQUEST 

FOR COMMENT PER OUR CONVERSATION 

FOR ACTION NOTE AND FILE 

✓ FOR APPROVAL/CLEARANCE FOR INFORMATION 

FOR SIGNATURE PREPARE REPLY 

NOTE AND CIRCULATE NOTE AND RETURN 

REMARKS: 

f#l~µ-,j 

Please find attached, for your clearanc , the draft response from Mr. Picciotto on the 
above subject. 

FROM 
Roger Slade, Chief, OEDDl 

ROOM NO. 
G 7-035 

EXTENSION 
81293 



THE WORLD BANK GROUP 

ROUTING SLIP DATE: September 11, 1995 

NAME ROOM. NO. 

Mr. Slade 

~ URGENT PER YOUR REQUEST 

FOR COMMENT PER OUR CONVERSATION 

~ FOR ACTION NOTE AND FILE 

FOR APPROVAUCLEARANCE FOR INFORMATION 

FOR SIGNATURE PREPARE REPLY 

NOTE AND CIRCULATE NOTE AND RETURN 

REMARKS: 

Please prepare a draft response from Mr. Picciotto for my clearance 
by cob 9/13/95. 

NAME 
Francisco Aguirre-Sacasa 

ROOM NO. 
G7-003 

EXTENSION 
34380 



11 -0'3- l '3'35 1 7: 27 I HF ID ( 62 21 7'3'3 S-lOlJ:i 

------
INFID 

lnternatfional NGO fonJ.i.m. «J>~ Indonesian DeSJi~,ii~leBt 
tfal,:,n !),; r~n Tiy;J S ,Il~li.c"' "(' . \ ~:, .;,:,k.:irta J.2760 lnd~n;e~~~ 

Tel-'F;y,-:. 1)2-21 -7995<-G-<J Em;,i l : infid(f:nu.sa.or.ict vCf / / A;'-{ ID: 
39 

11 September 1995 

Mr. Robert Picciotto 
Director General 
Operations Evaluation 
THE WORLD BANK 
Washington, D.C. 
fax: 1-202-522.3200 

total page: 1 

Dear Mr. Picciotto: 

KEDUNG OMBO PCR 

As you may already be aware, INFID (formerly INGI) has been following the 
Kedungombo Dam Case since the resettlement problems were raised until the now. 
We also attended the June 22nd meeting regarding the Kedungombo and Narmada 
cases at the Bank. We were also monitoring the preparation of the Project Completion 
Report. In our communications with Mr. Eberthard Kopp, INFID, together with other 
NGOs and individual , have raised several issues regarding the PCR. 

Several months ago we were informed that the PCR was pending. We would like to 
learn from you about the current status of the PCR and whether the OED was in the 
process of auditing it. We would also appreciate to know when the document is to be 
submitted to the Board. 

Your response is highly appreciated, especially because the project affected people are 
interested in the Bank's own evaluation of the project. 

Sincerely yours, 

~ ~ 
Asmara Nababan 
Secretary 

cc: Mr. H. Eberhard Kopp, Director, OED 1-202-522.3122 
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ROUTING SLIP I DATE: August 21, 1995 

NAME I ROOM. NO. 

Mr. Francisco Aguirre-Sacasa. OEDD 1 I G-7003 
:v(r. Roger Slade, OEDDl I G-7035 
Ms. Josene Murphy, OEDD 1 I G-7043 

I 
I 

I URGENT I PER YOUR REQUEST 

I FOR COMMENT I PER OUR CONVERSATION 

I FOR ACTION I NOTE AND FILE 
I 

I FOR APPROVAUCLEARANCE I FOR INFORMATION 

I FOR SIGNATURE I PREPARE REPLY 

I NOTE AND CIRC ULATE I NOTE AND RETURN 

I i 
I 

RE: 

REMARKS: 

I would be comfortable with Mr. Slac:c acting as alternate . 

I FROM 
Robert Picciotto C3\ ROOM NO. 

G-7121 
EXTENSION 

31719 

I 
I 

I 
I 



T;---iE "✓ VORLD BANK/IFC,M.I.G.A. 

OFFICE MEMORANDU~'1 
c..- = .-\ugust 21. 1995 

-,::) · ;vrr. John D. ClJ.rk~ OPRPG 

E.,'(,~NS iCN: 

Roben Piccio't9\GO 

31719 

NGO \Vorld Bank Committee 

Thank you for your invitation to join this Committee. I am pleased to accept. I note 
that the OED study on NGO involvement L.1 the Ban..1< financed activities is part of the 
"update" session. 

I \.vill nm be able to attend the second cay. I expect that 01Ir. Aguirrre-Sacasa will act 
as my alt~mate. He will confirm his availabiliry ( or name another alternate) upon his return 
from leave. 

cc.: Messrs . .'?v1mes. Aguirre-Sacasa (OEDGR), Slade, Murphy (OEDD 1) 



THE WORLD BANK/IFC/MIGA 

OFFICE MEMORANDUM 

DATE: August 15, 1995 

TO: Distribution 

FROM: John D. Clark, OPRPG ,:(,: /;. __ 
~ &. rt : ~, 

EXTENSION: 31840 

SUBJECT: NGO-World Bank Committee Meeting 

1. The NGO-Bank Committee is a group of approximately 18 senior-level Bank staff and 
26 NGO representatives from around the world that meets annually to discuss issues of mutual 
concern. The Committee has been the official forum for NGO-Bank dialogue since the early 
1980s. It is serviced by the NGO Unit of the Operations Policy Department and co-chaired, 
along with an NGO counterpart, by Myrna Alexander (Director of OPR). Bank membership of 
the Committee is currently being renewed and we would like to take this opportunity to invite 
you to serve as a Bank member. 

2. The Committee meets once annually for a period of two days. Participation in this annual 
meeting is the principal commitment in becoming a member. If you are interested in joining the 
Committee but unable to participate in the full two days, we would ask that you designate an 
alternate for those sessions that you are unable to attend. 

3. A draft agenda for the upcoming 1995 meeting of the Committee is attached. While the 
content of the agenda may undergo some changes over the coming weeks, the dates of the 
meetings (October 17-18) are confirmed. Please note that Mr. Wolfensohn will host a reception 
for the Committee on the evening of Monday, October 16. He will also lead a session from 
4:00-5:30 on Tuesday, October 17. 

4. A list of NGO members to the Committee is attached. Once completed, a full list of Bank 
members will be sent to you along with the final version of the agenda. I would be grateful if 
you would let me know as soon as possible whether or not you are able to join the Committee. 
Thank you in advance for your cooperation. 

Distribution: 

Messrs/Mmes.: Picciotto (DGO); Lomax (EClDR); Denning (AFRVP); Husain (ESP); 
Bruns (EDI); Chaparro (FPDVP); Malloch Brown (EXTDR); Madavo 
(EAlDR); Salop (SASVP); Ritchie (MNlDR); Steer (ENVDR) 

08/15/95 5:26pm 
CM/JC:epc/c:\wp5 l \jc\annrntg. mem 



PROVISIONAL AGENDA FOR THE 1995 
NGO-WORLD BANK COMMITTEE MEETING 

Room Hl-200 

Monday, October 16 

7:00pm Evening Reception - meeting with James D. Wolfensohn 

Tuesday, October 17 

9:30am 

10:00am 

10:30am 

12:00 noon 

1:30pm 

2:30pm 

4:00pm 
- 5:30 pm 

Introductions 

Report back on Regional Meetings 

IDA: 
update (Paula Donovan) 
participation issues in IDA projects (NGO papers: Jane Covey, 
Rajesh Tandon) 

Bank funding of NGOs: 

Lunch 

Social Policy: 

update on Consultative Group to Assist the Poorest - CGAP 
(WB) (Mohini Malhotra) 
policy issues (NGO paper: Mike Edwards, Antonio Quizon) 

Bank follow up to Social Summit (David de Ferranti) 
Social and economic policy linkages (including role in 
adjustment lending, indicators, social spending priorities) 
(Manuel Chiriboga) 
Response 

Discussion of major issues of NGO concern with Mr. Wolfensohn 

Wednesday, October 18 

9:30am 

1:00pm 

Social Investment Funds - (NGO presentations possibly - Guatemala, Chile, 
Honduras (ALOP), Sri Lanka - CAA, Ghana - Charles Abrughe) 

Bank-government-NGO relations in social policy 

Lunch 



2:30pm Updates: 
Resettlement 
Expanding role of resident missions 
Gender issues/Bank follow-up to Beijing 
Regional Participation Action Plans 
NGO Unit products (NGO Strategy Paper, Working with NGOs 
document) 
OED's study on impact of NGO involvement in Bank financed 
activities 

08/15/95 5:23pm 
CM/JC:epc/c:\',11J)5 l \jc\agenda 



NGO WORKING GROUP ON THE WORLD BANK 
ADDRESS LIST - 1995 

AFRICA 

FEDERATION DES ASSOCIATIONS DU 
FOUTA POUR LE DEVELOPPEMENT (FAFD) 
Liberte 1 
Villa No. 1382 
P .O. Box 3865 
Dakar, Senegal 

Tel : (221) 25 72 33 
Fa-x: (221) 24 24 31 

* INTER-AFRJCA GROUP (IAG) 
P.O. Box 1631 
Addis Abeba 
Ethiopia 

Tel: (251-1) 518790 
Fa-x: (251-1) 51 75 54 

KAGISO TRUST (KT) 
P .O. Box 1878 
Johannesburg 2000 
South Africa 

Tel: (2711) 403 6319 
Fax : (2711) 403 1940 or 403 1941 

P fu~ AFRJCAN INSTITUTE FOR 
DEVELOPMENT (PAJD) 
P .O . Box 4056 
D ouala 
Cameroon 

Tel: (237)421061 
Fax: (237) 424335 
Tix: 6084 KN 

Representative: 
Mr. Tbiemo Kane 
Tel : (221) 34 58 93 
(Fax & answering machine) 

Alternate: not yet designated 

Membership elapses end of 1995 

Representative: Mr. Jalal Abdel Latif 
Director of Programmes . 
Tel: (251 1) 613 33 0 Fax: (2511) 510 064 

Alternate: Not yet designated 

Membership elapses end of 1997 
* Member of rhe Steering Committee 

Representative: Mr. Eric Molobi 
Executive Director 

Alternate: Mr. Horst Garhard Kleinschmidt 
Deputy Executive Director 

Membership elapses end of 1999 

Representative: 
Laban Nnin.i Kirya 

Alternate: Not yet designated 

Membership elapses end of 1996 



RURAL DEVELOPMENT FOUNDATION OF 
PAKISTAN (RDFP) 
P.O . Box 1170 
Is lamabad 
Pakistan 

Tel : (92-51) 858972 or 851078 
Fax: (92-51) 261386 
Tlx: 5945ctoib or 581 lnaiba pk 

"'THIRD WORLD NETWOR.K/CONSIDfERS 
ASSOCIATION OF PENANG (TWN) 
8 7, Cantonment Road 
10250 Penang 
Malaysia 

Tel : (604) 373511 or 3736 12 
Fax: (60-4) 368106 
Tix: 40989 cappg 
email : cap@geo2 .net 

EUROPE 

AGA KHAN FOUNDATION (AKF) 
P.O. Box 435 
1211 Geneva 6 
Switzerland 

Tel: (41-22) 736 03 44 
Fax: (41-22) 736 09 48 
Tlx: 413 452 akfch 

*ASSOCIATION OF PROTESTA.t"'lT 
DEVELOPMENT ORGANIZATIONS IN 
EUROPE (APRODEV) 
c/o Martin Ba"X 
Rue Joseph II, 174 
Brussels 
Belgium 

Tel : (32-2) 231 01 02 
Fax: (32-2) 231 14 13 
email : aprodev-bru@geo2.geonet.de 

Membership elapses end of 1997 
* Member of the Steering Committee 

3 

Representative: 
Ms. Ambreen Haider 
Director, Women in Development 

Alternate: not yet designated 

Membership elapses end of 1996 

Representative: Mohammed Iqbal Asaria 
TWN, 336 Pinner Road 
Harrow, Middlesex HAI 4LB, UK 
Tel: (44-81) 861 2012 orH: (44-81) 427 4145 
Fa"X: (44-81) 861 3113 
email : twne@geo2.geonet.de 

Alternate: Not yet designated 

Membership elapses end of 1995 
* Member of the Steering Committee 

Representative: Mr. Robert d'Arcy Shaw 
General Manager 

Alternate: Dr. Thomas Dichter 
Programme Officer 
Institutional Development 

Membership elapses end of J 996 

Representative: Mr. Paul Rowland Spray 
Head of Aid, Christian Aid 
P .O. Box 100, London SEl 7RT, UK 
Tel : (44-71) 620 4444 or H : (44-86) 524 7801 
Fax: (44 71) 6200719 
email : christian-aid geo2 .geonet.de caid gn.apc.org 

Alternate: Dr. Volker Kasch 
Senior Officer, EZE, Mittelstra.sse 3 7 
D • 5300 Bonn 2 
Tel: (49-228) 8101212 
Fax: (49-228) 8101160 



•. CENTRO DE ESTUDIOS Y PROMOCION 
DEL DESARROLLO (DESCO) 
Leon de la Fuente 110 
Lima 17, Peru 

Tel : (51) 14 610984 or 627193 
Fax: (51) 14 617309 
email : desco@geo2.geonet.de 

FUNDACION AUGUSTO CESAR SANDNO 
(FACS) 
Apartado 245 8 
P.O. Box 5 
Managua, Nicaragua 

Tel: (505) 2 75706 or 75760 
Fax: (505) 2 675670 
email: facs@nicarao.apc.org 

LATIN AMERICAN ASSOCIATION OF 
DEVELOPMENT ORGA.t'i!ZATIONS (ALOP) 
Apartado 265-1350 
San Sebastian, San Jose 
Costa Rica 

Tel : (506) 2223245 
Fa-x: (506) 2215114 

Membership elapses end of 1998 

NORTH AMERICA AND THE PACIFIC 

INTER-CHURCH COALITION ON AFRJCA 
(ICCAF) 
129 St. Clair Ave 
Toronto, Ontario M4V 1N5 
Canada 

Tel: (1416) 927 1124 
Fax: (l 416) 927 7554 

5 

Representative: Mr. Abelardo Sanchez-Leon 
Vice-President 

Alternate: Mr. Marcial Rubio Correa 
President 

. Membership elapses end of 1997 

Representative: Lie. Edwin Zablah 
General Secretary 

Alternate: Lie. Evaristo Gaarcia 
Director of Pl. & Pr. 

Membership elapses end of 1996 

Representative: Marta Susana Baima de Borri 
SEHAS 
Bv de! Carmen 680 - Villa Siburu 
Cordoba CP 5000 
Argentina 
Tel: (5451) 805031 
Fax: (5451) 897541 

Alternate: Manuel Chiriboga, 
Executive Secretary 

Representative: Ms . Ruth Rempel 
Co-Chair, Economic Justice Working Group 

Alternate: Mr. Perez Morangi, 
Co-Chair, Economic Justice Working Group 

Membership elapses end of 1998 



.. . . 
INTERNATIONAL SA VE THE CHILDREN 
ALLIANCE (SCF UK) 
Mary Datchelor House 
17 Grove Lane 
London SE5 8RD 
England 

Tel: (44 71) 703 54 00 
Fax: (44 71) 703 22 78 

Representative: Mr. Michael Aaronson 
Director, Overseas Department 

Alternate: Mr. Michael Edwards 
Head of Overseas Infonnation 

Membership elapses end of J 998 

SECRETARIAT OF THE NGO WORKING GROUP ON THE WORLD BANK 

Temporary Address 

INTERNATIONAL COUNCIL OF 
VOLUNTARY AGENCIES (ICVA) 
P.O. Box 216 
12 11 Geneva 2 1 
Switzerland 

Tel : (44 22) 732 6600 
Fax: (44 22) 738 9904 

email : ngowg@gn.apc.org. 

Mr. Delmar Blasco 
Secretary 

Mr. Marcos Arruda 
NGO Coordinator 

updated: 28. I 0. 94 wbank/addl ist.doc 
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JAMES D. WOLFENSOHN 
President 

Ms. Brigid Weinzinger 
OIE 
Austrian Information Service on 

Development Policy 
Berggasse 7 
1090 Vienna 
Austria 

Dear Ms. Weinzinger: 

THE WORLD BANK 
Washington , D.C. 20433 

U.S.A. 
95 J i!U -8 P'·i c; 33 ..... ,1 ,. .... : 

DGO 
(fj 

June 1, 1995-; 

Thank you for your letter dated May 16 relating your concerns about the World 
Bank. As I have stated on other occasions, in my presidency at the World Bank I 
welcome positive dialogue with different constituencies on ways to improve the 
effectiveness of the Bank in bettering the lives of the poor. 

I agree with many of the priorities you cite. Bank work on the environment, 
increased attention to gender, a more open Bank, and greater focus on " results on the 
ground" are important trends in the Bank. At the same time, there is an active dialogue 
on the issues surrounding structural adjustment and Bank support of economic reform. 
On these issues, I would note that the messages we have been hearing from developing 
country NGOs have been very different in tone. Much of the current debate in that part of 
the NGO community is around the International Development Association (IDA), our 
long term interest-free mechanism which lends vitally needed resources to the poorest 
countries. As you also know, IDA funds come from grant contributions-called 
replenishments-made periodically by richer governments to the World Bank. 

Quite recently, a group of developing country NGO leaders attended a meeting at 
the World Bank with IDA Deputies (the senior government officials from contributing 
countries who negotiate IDA replenishments every three years) to present their views on 
the IDA. These highly-experienced, articulate spokespeople represented a broad spectrum 
of the NGO sector in developing countries. They very strongly and unanimously affirmed 
their support for the replenishment of IDA to at least the current levels, and preferably 
more. They also put forth a very thoughtful critique of certain policies and programs, and 
made some concrete recommendations for improving Bank work in these areas. In 
particular, they stressed how the Bank could work together \vith N GOs and others to 



Ms. Brigid Weinzinger -2- June 1, 1995 

ensure true participatory development and promote equity, including gender equity. Their 
statements were enriched by drawing on their experience at the grassroots level. 

While noting this diversity of views, I want to assure you that I am committed to 
ensuring an increased Bank focus on poverty and expect to push hard in areas where Bank 
work can be improved. Development assistance is entering a difficult and critical phase, 
particularly in this country. The current climate is putting at risk the already scarce 
resources-including IDA-which are available to support the poorest countries and their 
populations. Without assured resources it will be difficult for the poorest countries to 
make the progress that we both want to see. I would hope that in questioning the role and 
function of the Bank you would be prepared to examine the progress made in key areas 
and be prepared to engage the Bank on the issue of how to improve our effort at poverty 
reduction. 

Sin7ely, 

~ ~-
James D. \Volfensohn 

~ 

, . J '). -~ ,<.A,V"-{ 
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James \Volfrnsohn 
President 
The \Vorld Bank 
ISIS H Street. !"i. \V. 
\Vashingron, D.C .2 0--U3 
USA 

Dear ~Ir \Volfrnsohn. 

Austrian [nfonn:.ition Senice on 
Development Policy 
Berggasse 7 
I 090 Vienna 
Austria 

Vienn:.1 .. 16. 5 I 005 

\Ve \\Ould like to congratulate you 011 your new and imporram function. 
although your presidency begins earlier than en\ isioned due to sad 
circumstances. 

The OIE is an Austrian NGO. which amon3 other issues has been \\Orh: ing 
on World Bank policy for quite a long time. \Ve write to ~ou because otthe 
enonnous concerns \\·e have about rhe poor quality of World Bank Projects 
from a social. e1wironment:1I :.md economic point of \·ie\\ . It is not 0nh 
critics of the World Bani-- \\·ho think so. but according to the OED s _..\_r:nu2! 
Report of E\aluation Results for 199.3 only 42 percent of the pro3ec,s 
examined may be r::ited i.1S sust::iin::ible acco rding to criteri::i of the \\ ·o rld 
Bank Itself 

As is broadly c1ck110\\ leJgeJ. the multil .. 1teral debt burden of Je\ eloping 
countr ies is a road block to sustaim1ble de,.elopment. \.13n\· B~ink IOi.i.i,S hi.: ·,e 
merely increused the debt burden of m2ny borrlming nati ons \\ithouc 
c011tributing to sustc1inable economic de\·el opmenr. The problem of 
multilateral debt can only be soh ed if the \Vorld Bank c~111cels the Jebt \.1f 



the poorest countries and considers a debt relief for the others. HO\\e\·er, 
Structural Adjustment Programs should by no means be a condition for 
these necessary measures. Many studies have shov,:n that it is especially 
SAPs \Yhich are the main cause for hunger and pm·erty in these countries. 
And. 20 years after the tirst UN-Conference on Women \Vas held in ~lexico 
City. SAPs in the 9o ·s are still gender-biased. which met.ms they do not take 
\VO men and th~ir contributions to de\ elopment and the economy into 
accoun t. 

The fundamental challenge \Vithin the \Vorld Bank 's structure is a reform of 
the "culture of approval" or the pressure to lend. As long as the focus of the 
institution ·s operations is on quantity r:1ther than on quality there \,·ill be no 
increase in project quality. 

The Bank 's political power structure is lacking in democracy and 
transparency. The information policy of the \Vorld Bank has been hea\·ily 
criticized by NGOs all over the world. \Ve therefore ask for pub! ic access to 
all information, im·oh ing the affected people. NGOs and the concerned 
public. 

Another necessary and valuable step ,\·ould be delinking IDA from the 
Bank. It would be necessary to give poo rer developing nations and :.ilso 
representat i, es of :'\GOs and the peor:-k affected more voice so thJt IDA 
can perform its orginal task of helpir;g the poor ,vith concessional loans and 
grants. 

\Ve have heard that you are we! 1 Cl\\·c:re of the problems the \Vorld Bo.nk is 
facing. and that you share the vie,'.·s of the \Vapenhans Report. By 
informing you o.bout our concerns. \,·e \\Ould like to stress the need for 
fundamental reforms and express our support for initiati\·es in that direction. 

\Vith compliments 

l~i 
( v i e-director) 



THE WORLD BANK/IFC/M.I.G.A. 

OFFICE MEMORANDUM 
DATE: June 2, 1995 

FROM: 

EXTENSION : 81293 

SUBJECT: NGO Study 

Attached please find for your information the listing of NGO related ratings from the PIF 
data of the 1993 and 1994 cohorts. 

Attachment 

cc: Messrs. Picciotto (DGO), Aguirre-Sacasa (OEDDR), Guerrero (DGO) 



THE WORLD BANK/IFC/MIGA 

OFFICE MEMORANDUM 
r\ 

DATE: 

TO: 

FROM: 

EXTENSION: 

SUBJECT: 

May 24, 1995 ~~j Mr. Toshiko Hine, 

Robert 

31740 

NGO PARTICIPATIO 

1. Please find attached a table of projects with NGO related ratings in 
1993 and 1994 evaluation years. As I told you before I have my doubt 
about the systematic coverage of this query. 

2. There are three questions in the PIF related to the participation of 
NGOs in Bank projects: 

First, a query whether NGOs had a positive or negative influence on 
the achievement of environmental objectives. 

Second, a query whet.her effectiveness of NGO participation had a 
positive or negative influence on the achievement of social 
objectives (and we have added the target group of the social 
objectives when available). 

Third, whether NGO participation (local or expatriate) was used as 
a modality, with a positi~e or negative impact (in this case not 
available means that there is no data in ICR) for institutional 
development. 

3. You can retrieve further information on these projects from the OED 
Evaluation Textbase. 

Attachment 

cc: Messrs./"Mmes. Guerrero (DGO), Battaile (OEDDR) Mahatanankook, 
Murphy, Sheerin (OEDDl), Johnson (OEDD2) 



.. ..... .... .... 

5 ~ . -
Projects With NGO-related Ratings, 1993 and 1994 Evaluation Years ~ 

NGOs as Positive or Effectiveness of NGO 
Negative Influence participation as Positive NGO participation as 
on Environmental or Negative Influence a modality for 

Objectives al Develoemenl 
OEDID Title Re Count Sector Name Pos/Ne Ta ex atriale, 
C1280 Gujarat water supply and sewerage project SAS India Water Sanitation Positive 
C1390 Secondary towns project AFR Kenya Urban b Negative Nol Available 
C1499 Second small industries project SAS Pakistan Finance Negative 
C1514 Kerala social forestry project SAS India Agriculture Nol Available Not Available 
C1523 National agricultural extension project SAS India Agriculture Not Available 
C1528 First urban project AFR Malawi Urban a Negative 
C1529 Fisheries development project AFR Zambia Agriculture e Negative 
C1564 Accra district rehabilitation project AFR Ghana Urban Negative a Negative 
C1601 Road rehabilitation and maintenance project AFR Ghana Transport Positive 
C1605 Forestry development project EAP China Agriculture a Positive 
C1620 Second forestry project AFR Burundi Agriculture Positive 
C1625 Second water supply project AFR Burundi Water & Sanitation Positive d Positive 
C1646 Second industrial investment credit project SAS Pakistan Finance Positive 
C1649 Third population and family health project SAS Bangladesh Human Resource Negative 
C1651 Shrimp culture project SAS Bangladesh Agriculture a Positive Positive 
C2030 Second agricultural sector adjustment program AFR Somalia Agriculture Positive 
C2212 First social investment fund project LAC Honduras Human Resource Positive Not Available 
C2214 Second economic recovery credit AFR Zambia Non-Sector Specific Not Available Not Available 
C2401 Second social investment fund LAC Honduras Human Resource a,b Positive Positive 
L1644 Tungurahua rural development project LAC Ecuador Agriculture Positive a,c Positive Positive 
L1990 Second urban and regional development project LAC Mexico Urban a Negative 
L1991 Puerto lla-Chone rural development project LAC Ecuador Agriculture Positive a Positive 
L1997 Northwest rural development project MNA Tunisia Agriculture Negative 
L2044 Esmeraldas rural development project LAC Ecuador Agriculture Positive a Positive Positive 
L2236 Jakarta sewerage and sanitation project EAP Indonesia Water & Sanitation Positive a,d Positive 
L2360 Central Visayas regional project EAP Philippines Agriculture a,d Positive 
L2373 Second vocational training project LAC Paraguay Human Resource Positive Positive 
L2386 Southern conveyor projects for water resources dev ECA Cyprus Agriculture Not Available Not Available 
L2407 Second Mae Moh lignite project EAP Thailand Energy Positive 
L2587 Second urban development project MNA Jordan Urban Positive 
L2620 Lagos solid waste and storm drainage project AFR Nigeria Water & Sanitation Positive Positive 
L2665 Earthquake rehabilitation and reconstruction project LAC Mexico Urban a,d Positive 
L2803 Emergency Petroleum Recon. LAC Ecuador Energy d Negative 
L2832 Pehuenche hydroelectric project LAC Chile Power Positive Positive 
L2859 Agricultural extension project LAC Mexico Agriculture Not Available 
L2917 Second Felcra land development project EAP Malaysia Agriculture Positive 
L3247 Structural adjustment loan ECA Poland Non-Sector Specific Not Available Not Available 
L3306 Emergency recove!}'. eroject MNA Jordan Human Resource Positive 

• a Targeting socio-economic status( i.e. poverty) 
b Targeting gender 
c Targeting ethnicity 
d Targeting community type or locale 
e Taraetina other - erofession:artisanal fisherman for the credit comeonent 



THE WORLD BANK/IFC/M.I.G.A. 

OFFICE MEMORANDU¼ECEIVED 

DATE: May 8, 1995 95 Mf 1 -9 AM 11: 38 

TO: Mr. James Adams, OPRDR ;_ . , L fi}~c~~'J 
FROM: Mark Malloch Brown, EXTDR 

0 

EXTENSION: 85914 

SUBJECT: NGO Strategy Paper 

Thank you for giving us the opportunity to review and comment on the 
draft NGO Strategy Paper. Attached is a note from Spiros Voyadzis which sums up 
our NGO Team's comments and suggestions. I fully endorse their comments and 
look forward to further discussions on the NGO strategy. 

However, I must express a concern that this paper is in some ways the 
Participation Paper revisited in that it only addresses one set of NGO-Bank relations 
with any completeness. 

My own view is that we need to start from a stronger conceptual 
foundation -- that NGOs are partners in development whom we have underutilized, 
but that equally, as the current lessons of development suggest, growth and issues of 
equity involve a much wider set of actors, including, among others, strong-willed 
governments promoting economic and institutional reform and private sector flows . 
The NGOs have made the Bank a better, more accountable place. Yet given the 
finite limit on their role, how do we first develop the right relationship with them 
which continues to let them be a prod to improved operational effectiveness without 
deflecting our strategic evolution as an organization? Second, how do we deal with 
civil society in all this -- a much broader set of players than NGOs with which the 
latter are in more than occasional conflict? And third, how do we make NGOs the 
champion of our mission, because if we, our partners, and our impact are "bigger" 
than the aggregate of NGO activity, then their long-term mission must come to 
include the promotion of the Bank to their own national constituencies? 

Attachment 

cc: Messrs. Serageldin (ESDVP); Picciotto (DGO); Choksi (HROVP); 
Wijnand, Clark, Williams (OPRPG); Voyadzis (EXTIM); 
Wyss (Paris) 



THE WORLD BANK/IFC/M.I.G.A. 

OFFICE MEMORANDUM 

DATE: May 5, 1995 

TO: Mr. Mark Mallo:,rwn, EXTDR 

FROM: Spiros Voyad~TIM 

EXTENSION: 32713 

SUBJECT: NGO Strategy Paper 

1. Together with Jane Kirby-Zaki, Kris Martin, and John Mitchell, we 
reviewed the draft NGO Strategy Paper. As NGOs are a key target group of EXT' s 
communications efforts, this NGO strategy has a direct bearing on, in particular, the 
work of our newly created Issues Management Team. I hope that OPR is planning to 
circulate the paper in draft more widely in the Bank, including to the Regional and 
Central Vice Presidents, OED, EDI, FRM, and so on. I think that the strategy would 
benefit greatly from a thorough airing in other parts of the Bank that interact with 
NGOs. 

2. Overall, we found the paper to be a thoughtful piece that is well 
grounded in the Bank's experience to date with NGOs, particularly at the operational 
level. We agreed with many of the paper' s assessments and recommendations 
regarding, in particular, operational collaboration with NGOs. However, from our 
point of view, we believe the paper could go a bit further in acknowledging the role of 
NGOs in advocacy, which is a reality. As such, shouldn't there be an increased role 
for EXT's Issue Managers, not only in enhancing outreach to the NGO community, 
but also in coordinating the policy dialogue with NGOs on strategic Bank-related 
issues? We firmly believe that the Bank needs to develop a comprehensive 
communications strategy vis-a-vis NGOs in addition to an operations strategy; we 
could, if all interested parties were to agree, try to develop such a strategy. Please let 
us know what you think. 

3. Following are our general comments and suggested changes for 
strengthening this draft of the NGO Strategy Paper. 

4. Part I : We agree in general with the paper' s assessment of the Bank's 
and NGOs' interest in each other, as described in Part I. We would suggest, 
however, including more background about the "NGO explosion," why it happened, 
and where it is likely to lead in the future. As it stands, the paper assumes that the 
reader fully understands the "NGO phenomenon." Along these lines, we appreciate 
that one of the Bank's interests in NGOs is helping improve the enabling environment 
for NGO activity in our member countries. However, we think it should be made 
more explicit in this and other sections of the paper that we are referring in this 
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instance to the enabling environment for local NGOs and not international NGOs. As it stands, 
this distinction is not at all clear. 

5. The paper rightly notes that the dichotomy between operational and advocacy 
NGOs is increasingly blurred, which points up, among other things, the need for all parts of the 
Bank that interact with NGOs to be communicating consistent messages to both types. We 
therefore liked very much the idea of convening a Bank-wide advisory group to monitor and 
review progress in collaboration with NGOs, including our communications and outreach 
efforts. We would be pleased to have EXT represented in such a Bank-wide network. 

6. While we agree that the Bank's overriding interest in NGOs has to be to 
improve the effectiveness of both our development efforts, we would like to emphasize that the 
Bank also has an interest in motivating certain influential NGOs to lend increased support for 
the Bank's work, including IDA The notion of"third party endorsements" is mentioned later 
in the paper, but we would like to see included in this first section of the paper some 
recognition upfront of the influence which NGOs can have over donors, the media, and the 
general public as yet another element which attracts the Bank to cooperate with NGOs. 

7. The paper's description of the NGOs' interest in the Bank seems to be fairly 
accurate. We would only add a note of realism that some NGOs (mainly international NGOs 
like Greenpeace and OXF AM America) use their attack campaigns on the Bank in part to 
further their fund-raising efforts with the public. 

8. Part II: As Part II of the paper stresses, we agree that forging operational 
partnerships with NGOs, in close collaboration with governments, has to be at the root of an 
effective NGO strategy for the Bank. Steps that facilitate expanding operational collaboration 
with NGOs should be encouraged and supported by Bank management. We would caution, 
however, that going as far as helping governments "discover attributes ofNGOs and contribute 
to overcoming a mistrust of them" sounds like we are trying to "sell" NGOs to governments. 
Some qualification would be helpful in this section to clarify that the Bank is not pushing 
governments to cooperate with every NGO in a country. 

9. Further, we think that the Bank should be viewing the expansion of 
collaboration with NGOs within the wider context of our efforts to work more closely with the 
broader forces of civil society in our member countries, including academia, media, business, 
the informal sector, unions, and so on. We question why the notion of civil society has been 
omitted completely from the paper and would suggest that some treatment of this subject be 
added. We also note that the strategy makes no mention of the many years oflearning and 
study that the Bank has devoted to participatory development. Given the direct relevance of 
the participation learning exercise to our work with NGOs, we would therefore suggest that 
the connection between that exercise and the NGO strategy be discussed in the paper. 

10. Part ill: As noted in Part Ill of the paper, the Bank should be seeking 
expanded opportunities to engage with NGOs (as well as with other elements of civil society) 
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on substantive policy issues of mutual concern. We agree with the set of priority policy issues 
listed on page seven of the paper, as well as with the guiding principle that successful 
collaboration -- whether in operations or policy dialogue -- depends on the careful selection of 
appropriate partners and the setting of clear objectives and procedures at the outset. Where 
appropriate and feasible, our government partners should also be included. Please note that, as 
part of their new responsibilities, I intend for EXTIM' s Issues Managers to assist others, or to 
take the lead in, organizing meaningful exchanges between the Bank and NGOs and other 
audiences on strategic Bank-related issues. I understand that you have already asked our Paris 
office staff to be involved in promoting increased policy dialogue with European NGOs and 
other audiences as well. All these efforts will, of course, be greatly facilitated if we all work on 
the basis of an agreed communications strategy vis-a-vis NGOs. 

11. Part IV: The six key issues and opportunities for partnership with NGOs 
discussed in Part IV of the NGO Strategy Paper are well conceived. Again, we agree that 
NGO selectivity will be one of the key determinants of effective collaboration and successful 
outcomes. Actively reaching out and listening to, in particular, leading "operationally 
experienced" NGOs on policy issues should result in a more constructive and balanced 
dialogue between the Bank and NGOs than in the past. We wonder, however, whether 
loosening our contractual and procurement procedures just for NGOs might again be going a 
bit too far. While we are usually all for flexibility, we should be cautious with such "affirmative 
action" statements, spell out in detail exactly what is being changed, and explain why these 
changes will not hurt the fundamental integrity of our competitive bidding processes. 

12. Part V: The final section of the draft NGO Strategy Paper provides a 
comprehensive framework for building on existing best practices to mainstream further 
collaboration with NGOs. We agree in principle with the five areas of work identified, 
including our exploring the opening of an "NGO Small Projects Window." As the Bank looks 
for new instruments for tackling poverty at the grassroots, we should consider mechanisms that 
can directly support NGOs' efforts in developing countries. A modest, pilot initiative to direct 
increased resources to NGO-sponsored operations in sectors beyond those that will benefit 
from the new Consultative Group to Assist the Poorest (CGAP) is worth considering. In 
addition to enhancing the Bank's support for poverty reduction, such a facility would help 
build a network of support for the Bank within the NGO community which other multilateral 
and bilateral development agencies already enjoy. It is probably no mere coincidence that the 
NGOs that are publicly supporting IDA have also received funding for their work from the 
Bank (WWF, CRS, World Vision, etc.) Having said that, however, shouldn't we await the 
first results of the CGAP? 

13. Regarding the strategy for promoting operational collaboration, we are sure that 
the NGO Unit is best placed to decide on a suitable plan of action. We would nevertheless like 
to suggest one additional area of work which the NGO Unit and OED might undertake jointly, 
namely the evaluation and appraisal of a few key NGO projects to determine what is really 
working well and what is not. Mr. Robert Picciotto and I have recently exchanged some views 
on this matter. Indeed, there has to date been little independent assessment of NGO 
effectiveness and impact to demonstrate that NGOs are the best channels for reaching and 
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assisting the poor, as we tend to say. We think that the Bank is well placed to contribute to the 
dearth of evaluative information in this area, and we would encourage the NGO Unit and OED 
to consider undertaking a program to study some NGO projects that are likely to bear useful 
best practice lessons. We would likewise like to see the Bank reciprocate and open up some of 
its own projects to NGO evaluation and analysis. The results of this work study would be 
valuable not only for the design and implementation of Bank-financed projects involving 
NGOs, but also for our advice to governments on working with NGOs. 

14. We have noted, in particular, the paper's proposals regarding (a) outreach to 
NGOs, and (b) strengthened management of the Bank's response to criticisms and external 
concerns, both of which have direct bearing on EXT's work. Regarding outreach to NGOs, 
the proposal to regionalize the Bank-NGO Committee seems like a good one and is fully 
consistent with EXT' s plans to increase the amount and quality of communications going to 
and coming from our member countries. We assume that the recommendation to hold two ( as 
opposed to, say, four or six) regional or subregional Bank-NGO Committee meetings is based 
primarily on the availability, or lack, of resources. We would encourage moving the locus of 
Bank-NGO interaction to developing countries sooner rather than later, however. In addition, 
just as EXT is encouraging resident missions to interact more with the local press in their 
countries, resident missions should also begin to play a greater role in engaging with NGOs at 
the local level. Working closely with resident missions, we are trying to report out more 
stories of good Bank projects from the field, and we would be pleased to help develop stories 
about good NGO-associated, Bank-financed projects as well. 

15. EXT is actively seeking to expand the Bank's communications to NGOs, 
particularly (although not exclusively) to NGOs in Part I countries and including NGOs beyond 
the usual cast of characters (reference our strategy to improve Bank relations with U.S. 
religious groups). Several communications steps that we are planning which we think will be 
helpful to the NGO Strategy include, among others: (a) arranging high-level briefings between 
NGO leaders and senior Bank staff, executive directors, and resident representatives; (b) 
developing more and better information materials about the Bank's work and Bank-related 
issues of interest to NGOs; (c) exploring (along with the NGO Unit) the development of an 
electronic newsletter for NGOs and including access to items of interest to NGOs on the 
Bank's new Internet home page; ( d) organizing in-house seminars for Bank staff featuring 
NGO leaders; (e) exploring options for NGO events to be associated with our Annual 
Meetings; and (f) (in conjunction with PSP) establishing an informal working group of Bank 
and NGO staff on poverty reduction issues. 

16. In essence, I see a much greater role for EXT in the substantive policy dialogue 
with NGOs than the NGO Strategy Paper proposes. Issues Managers (whether located in EXT 
or elsewhere) are meant to facilitate two-way substantive communications and to promote 
dialogue between the Bank and various external actors, including NGOs, on strategic issues 
such as poverty reduction, structural adjustment, environmentally sustainable development, 
gender, debt relief, and so on. This work will be accomplished by creating WDR-type or 
Issues Teams with all of the relevant parts of the Bank, including the NGO Unit, RVPUs, 
CVPUs, resident missions, etc. We would like to suggest that the draft NGO Strategy Paper 
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be changed to reflect EXT' s particular role in this area and perhaps to clarify a division oflabor 
between OPRPG and EXTThf staff with regard to the NGO audience. 

17. As for the paper's proposals for strengthened management of the Bank's 
response to criticism and external concerns, you have already introduced in EXT a whole new 
arsenal of improved communications tools (boiler room, grassroots outreach, speakers' bureau, 
ad campaigns, etc.) and strategies for handling major attack campaigns on the Bank. 
Depending on the issue/region concerned, the relevant parts of the Bank are actively engaged 
in planning, executing, and following up on strategy. We have noted the paper's suggestion 
for creating "response groups" in the face of major campaigns, and we would like to 
acknowledge that this is an excellent idea, which is indeed already being implemented. 

cc: Messrs./Mmes. Martin, Mitchell (EXTIM); Maguire, Kirby-Zaki (EXTDR); 
Cullen (EXTME); Feather (EXTOP); Stephens (EXTCU); 
Walsh (EXTWU); Van Praag (Paris) 
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Multipurpose Dam and Irrigation project (Loan 2543-IND, approved in FY85) prepared by the East 
Asia and Pacific Regional Office. Part II was prepared by the Borrower. 

The principal objective of the project was to increase cropping intensities, yields and 
production-of rice and other food crops-by developing water storage on the Serang River and 
constructing new or remodelled structures in four irrigation schemes below the dam. About 87,000 
farm families on 60,000 hectares were to benefit from the irrigation; about 5,400 families were to be 
displaced by the reservoir. Power produced at the dam site for the national grid, water supplied to 
local villages and towns, and flood control for farmlands and townships below the dam were other 
expected benefits. 

The .PCR presents an exhaustive account of the successful irrigation program and the 
poorly executed, and highly confrontational, resettlement operation. The engineering works were 
completed on schedule and were of high quality. Cropping intensities have already reached appraisal 
targets, while area and yield targets were exceeded. While rice prices expected at appraisal proved 
overoptimistic, municipal water benefits (not assessed at appraisal) turned out to be substantial. On 
balance, the PCR re-estimates the rate of return at 12.4 percent, still below the 17.4 percent 
projected at appraisal, but still satisfactory. Two innovative technical operations that would have 
complemented the main irrigation works were less well implemented and have yet to show positive 
results. 

The slow and painful resettlement process, attracting criticism by local NGOs and the 
world press, is described in the PCR. The criticism was largely warranted and induced corrective 
action by the borrower and the Bank. However, subsequent sample surveys of the 5,300 affected 
families, most of whom elected to relocate locally rather than transmigrate, show that 70 percent had 
post-project incomes below the average of a nearby group of farmers unaffected by the dam. 

The mishandling of the resettlement operation by both Government and the Bank is 
sternly criticized in the PCR. Neglect of this component at the planning and appraisal stages, 
misreporting by Indon~ian authorities, failure by the Bank to check the situation on the ground, 
mismatch between domestic policies and practices and Bank requirements, lack of popular 
participation and weak coordination characterized resettlement operations. On the other hand, the. 
impressive engineering, water supply and agricultural outcomes together with recent ( albeit 
imperfect) progress in meeting resettlement requirements justify a marginally satisfactory outcome 
rating for the project, since its major objectives were met and the net re-estimated rate of return 
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appears acceptable. Institutional development is rated as modest and the sustainability of both the 
infrastructure and agricultural improvements is rated as likely given Indonesia's improving operations 
and maintenance practices. 

This project demonstrates that impoundment projects requiring resettlement cannot be 
appraised simply on the basis of economic and technical criteria. Social criteria are equally 
important. The mechanisms for consulting, transferring, and compensating the affected households 
must be handled in careful accord with Bank directives and with the priority they deserve. Given the 
serious shortcomings with respect to the critical resettlement dimension of the project-and the lack 
of compliance with Bank operational directives-Bank and borrower performance are rated as 
unsatisfactory. 

An audit is planned. 

Attachment 
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PROJECT COMPLETION REPORT 

INDONESIA 

KEDUNG OMBO MULTIPURPOSE DAM AND IRRIGATION PROJECT 
(Ln. 2543-IND) 

Preface 

This is the Project Completion Report (PCR) for the Kedung Ombo Multipurpose 
Dam and Irrigation Project for which Loan No. 2543 in the amount of US$156 million was 
approved on May 16, 1985. The Loan was closed on December 31, 1993, two years behind 
schedule. Most of the Loan (US$154.6 million) was disbursed and the outstanding balance of 
US$1.4 million was cancelled in May 1994. 

This PCR was prepared in accordance with the guidelines issued in June 1989. 
Drafts for Parts I and m were prepared by a mission from the FAQ/World Bank Cooperative 
Programme which visited Indonesia from 7 to 26 April 1994, and were reviewed by the Bank. 
The PCR is based on the Staff Appraisal Report (No. 5346a-lND), dated April 24, 1985; the 
World Bank's supervision reports and project files; field visits to the various facilities financed 
under the project and to two resettlement areas; and discussions with relevant Government 
officials, beneficiaries, resettled families and concerned NGOs. 
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PROJECT COMPLETION REPORT 

INDONFSIA 

KEDUNG OMBO MULTIPURPOSE DAM AND IRRIGATION PROJECT 
(Ln. 2543-IND) 

EVALUATION SUMMARY 

Objectives 

i. The project objectives were to increase food production and employment from 
59,340 ha in the Jratunseluna Basin in Central Java; control flooding in about 10,000 ha of 
agricultural land and 5,000 ha of urban land; supplement municipal water supplies for about 300 
villages and towns in the irrigation area; generate hydro-power; and improve water management. 
The project provided funds for building a 61m high clay core rockfill dam at Kedung Ombo on 
the upper Serang River, along with weirs and a barrage downstream; and for 
constructing/upgrading irrigation and drainage canals for 25, 100 ha of rain fed land and 34,240 
ha of irrigated lands. The project also envisaged provision of 13.6 million m3 of water for 
municipal use; installation of power generation facilities (33.9 MV A) and transmission lines; and 
technical assistance for monitoring, studies and training. New technologies to improve water 
management were to be introduced through installation of automatic hydro-technical gates on a 
pilot basis; and establishment of a centre using telemetry to provide timely flood warning and 
to schedule allocation of water to various irrigation systems. The project involved resettlement 
of 5,390 families, of which it was anticipated that 90% would transmigrate and 10% would 
resettle locally. Total project costs were estimated at Rp311 billion (US$283 million) and in 
support a Bank loan of US$156 million was approved in May 1985. 

Implementation Experience 

11. Most engineering works related to the irrigation and power generation components 
were well implemented and completed on schedule. The contractors, consultants and the Project 
Office worked well and there were no problems between the Bank and GOI. However, some 
tertiary canals still need to be completed and there are a few problems with the major structures 
which need to be monitored (paras 5.2 and 5.3). The implementation of the innovative project 
components (automatic gates and telemetry) proved difficult. Some project staff felt that these 
technologies were not suitable for Indonesian conditions, and there were problems of 
construction quality and delays caused by changes in procurement and tendering procedures (para 
5.4). Project costs at closing, which was two years behind schedule, were estimated at Rp496 
billion, about 60% above the appraisal target but, because of the devaluation of the Rupiah, the 
US Dollar cost of the project was the same as at appraisal. Most of the loan (US$154.6 million) 
was disbursed and US$1.4 million was cancelled in May 1994. 
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Resettlement 

m. At the time water impounding had started in April 1989, most of the affected land 
had been acquired but few of the displaced people had transmigrated. Land prices in the nearby 
areas had risen and the compensation amounts were not sufficient to purchase land of equal 
productivity in those areas. In 1989/90, the Bank and GOI also came under severe criticism, 
both domestically and internationally, for allegedly not preparing a satisfactory resettlement 
programme. Greater efforts were made to resettle people locally and develop alternative 
income-generating opportunities such as fishing and aquaculture. The present situation is that 
1,161 households have transmigrated, 669 families have been locally resettled on the sites 
developed by the project, and 3,131 families have resettled themselves in adjacent villages. 
About 307 families still reside in the Greenbelt - Government acquired land in the immediate 
vicinity of the reservoir which should not be cultivated (para 5.5). Despite initial difficulties, 
families who have transmigrated appear to have incomes above those they obtained previously. 
Families who accepted the initial cash compensation package and resettled themselves, or were 
resettled locally by the Government, have fewer income earning assets and are likely to have 
been adversely affected by the project (para 6.3). Because of the complexity of resettlement in 
this case and its relevance for future resettlement operations, Annex 3 provides a more in-depth 
treatment of the project's resettlement issues. 

Project Results 

iv. The reliability and quantity of water supplied to about 60,065 ha have been 
substantially increased. As a result there has been a substitution of lower value Palawija crops 
by paddy in the dry season, and yields and cropping intensities have increased. Total paddy 
production has risen by 380,000 tons (150%) and farm incomes by 35-150% (paras 6.1 and 6.5). 
The project has also resulted in increased flood protection, power generation, fishing and 
tourism. The project is economically viable (ERR= 12.4 % ) if all project benefits are evaluated 
and not just the agricultural and power benefits, as was done at appraisal. The ERR is lower 
than that estimated at appraisal (17.4%), largely due to the lower economic price of paddy (para 
6.6). Recent studies show that no major environmental problems have been created by the 
project, other than those arising from resettlement (para 6.4). 

Project Sustainability 

v. Project benefits are likely to be sustainable. Key reforms are being implemented 
in the irrigation sector which would improve cost recovery and O&M. These reforms are being 
supported through a number of Bank funded projects (para 7 .1). 

Lawns Learnt 

vi. (a) Large dams can be a viable investment, provided that resettlement aspects are 
adequately covered and all associated benefits fully exploited. In addition to 
agriculture and power, an increasingly important source of benefits is the supply of 
water to medium and large cities where demand for water is growing rapidly. 



iv 

(b) Implementation of an involuntary resettlement programme is a difficult and 
controversial activity. It requires detailed, but flexible and participatory planning, 
combined with good implementation. Institutional responsibilities, capacities, and 
responsiveness tend to be particularly problematic and require close attention during 
design and monitoring during implementation. Sufficient funds need to be allocated 
to provide adequate productive resources for the resettlers. 

(c) The introduction of new technologies requires strong commitment on the part of the 
Government and those involved with implementation. There is a need to ensure that 
these pilot/research activities are properly evaluated and relevant lessons drawn 
therefrom. 
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PROJECT COMPLETION REPORT 

INDO~IA 

KEDUNG OMBO MULTIPURPOSE DAM AND IRRIGATION PROJECT 
(Ln.2543-IND) 

PART I: PROJECT REVIEW FROM THE BANK'S PERSPECTIVE 

1. Project Identity 

Project Name 
Loan No. 
RVP Unit 
Country 
Sector 
Sub-sector 

2. Background 

Kedung Ombo Multipurpose Dam and Irrigation Project 
2543 - IND 
East Asia Region 
Indonesia 
Agriculture 
Water Resources Development 

2.1 GOI gives high priority to developing water resources in order to improve irrigation and 
promote agricultural growth; ensure adequate municipal water supplies; reduce the risk of 
floods; and generate electricity. In Java, which has 60% of all irrigated area, the main priorities 
at the time of appraisal were to: improve irrigation through better operations and maintenance 
(O&M), and construction of multipurpose storage dams and better tertiary networks; increase 
municipal water supplies, especially for cities such as Jakarta, Semarang and Surabaya which 
do not have sufficient good quality ground water; improve flood control works in order to 
reduce extensive damage to rural and urban areas; and increase hydro power generating capacity. 
Under the Repelita IV program (1984-89), the GOI had planned to invest US$4.1 billion (at 
current prices and exchange rates) in the development of water resources. The bulk of this 
investment was to complete ongoing works and only limited funds were allocated for undertaking 
new large scale irrigation projects. The World Bank has been closely involved with irrigation 
development in Indonesia and under Repelita IV the focus of Bank assistance was on 
strengthening the irrigation services; improving O&M; and supporting a limited number of large, 
technically complex projects. 

2.2 Among the large scale projects, GOI attached the highest priority to construction of the 
Kedung Ombo dam on the Serang River, one of the five rivers in the Jratunseluna basin (Central 
Java). The dam was to be located about 75 km east of Semarang and serve an area which was 
without water in the dry season but subject to flooding in the wet season. The Bank had 
supported previous development efforts in the Jratunseluna basin, most of which focused on 
improving the irrigation, drainage and flood control systems, rather than increasing overall water 
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availability. The Bank had also provided support for preparation of a master plan of the 
Jratunseluna basin as well as detailed studies and designs of the Kedung Ombo dam. 

3. Project Objectives and Description 

3.1 Project Objectives: The major project objectives were to increase food production and 
employment from 59,340 ha in the Jratunseluna basin; control flooding in about 10,000 ha of 
agricultural land and 5,000 ha of urban land; supplement municipal water supplies for about 300 
villages and towns in the irrigation area; generate hydro-power; and improve water management. 

3.2 Project Description: The main project components were: 

a) Dam and Irrigation Development: Improvement of infrastructure on the upper 
Serang River through: construction of a 61 m high clay core rockfill dam at Kedung 
Ombo, a weir at Sidorejo and a barrage at Klambu; raising of the existing weir at 
Sedadi; construction or improvement of irrigation and drainage systems on 25,100 
ha of rainfed lands and 34,240 ha of irrigated lands, complementing drainage and 
flood control improvements under the Irrigation XIV Project (Ln.1811-IND); 
provision of 13.6 million m3 of water for municipal and drinking purposes11 and 
installation, on a pilot basis, of automatic hydro-technical gates in parts of the 
Sidorejo irrigation area. 

b) Power Development: Installation of a power station at Kedung Ombo (28.5 MV A), 
and three micro-hydro power stations (1.8 MV A each) at Sidorejo, Sedadi and 
Klambu, along with sub-stations and power transmission lines. 

c) Flood Warning and Water Monitoring Centre: Establishment of a centre to 
monitor rainfall and water flows in the upper Jratunseluna basin, using telemetry to 
provide timely flood warning and schedule water delivery to the various irrigation 
systems in the basin. The centre was to be linked to the Bureau of Meteorology and 
Geophysics in Semarang for advance warning of rainfall. 

d) Technical ~istance: Provision of technical assistance for: training in dam safety, 
water management and water control monitoring; preparing studies for the proposed 
Jatigede Dam; monitoring the resettlement programme; and updating maps for 
reclassification for land tax (IPEDA) purposes. 

3.3 Resettlement: Work on assessing the resettlement needs of the project had been under 
way since 198!2' and indicated that some 5,390 families (23,380 people) would have to be 
relocated. The affected population was to be offered land compensation as well as the standard 
package of benefits offered to transmigrants (free land, subsidies, etc.), or, if they chose to 

I/ 

21 

This is equivalent to the provisions made in the SAR (0.006 It/ha/sec for 25,100 ha and 0.009 It/sec/ha for 
34,240 ha). 

Carried out by the Institute of Ecology, Padjadjaran University, supervised by international consultants. 
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remain in the area, preferential training and the possibility of working in local public works 
programmes. The latest survey available at the time of appraisal (1983) showed that 75% of the 
people wanted to transmigrate, and based on the reported experience of similar projects in 
Central Java this was expected to rise to 90%. Representatives of the affected villages had 
visited the proposed transmigration sites in Irian Jaya and Sumatra. 

3.4 Project C~ and Financing: Total project costs over the five year implementation period 
were estimated at Rp311.4 billion (US$283.1 million). The estimated base cost of civil works 
was Rp156.6 billion (US$142.4 million) of which 38% was for the dam and power station and 
62 % for the downstream irrigation works. Provision for resettlement included Rp28.1 billion 
(US$25.5 million) for acquisition of 6,207 ha of land, and Rp0.15 billion (US$0.15 million) for 
consultants to monitor the programme. In support of the project a Bank loan of US$156 million 
was approved in May 1985 and became effective in November 1985. GOI was to provide 
US$105.8 million from its own funds and US$21.3 million, for the power generating equipment, 
was to be financed by export credits. 

4. Project Design and Organi7.ation 

4.1 Project Strategy and Scope: The project followed on a number of Bank supported 
interventions in the irrigation sub-sector and in the Jratunseluna basin. The project was based 
on a sound strategy of increasing aggregate water availability, to complement past investments 
in downstream works; improving O&M; and introducing new technologies (automatic gates and 
telemetry). The importance of and need for the dam and irrigation works were well understood 
by the project authorities. The new technologies were less well understood and some of the 
project staff felt that these innovations were not appropriate for Indonesian conditions. The 
project was large and involved work on a number of rather complex structures, but this was 
necessary if some of the major problems of the Jratunseluna basin were to be adequately 
addressed. 

4.2 Project Organization and Design: At appraisal, detailed designs had been completed for 
all the major structures. The main implementing agencies involved were the Jratunseluna River 
Basin Development Project Office, for the dam and irrigation works; the power gen~ting 
authority (PLN) for the power component; and the Institute of Hydraulic Engineering (IllE), for 
training and the Flood Warning and Water Management Centre. Each of these agencies had 
clearly defined activities to implement and were well experienced in the particular areas of 
speciafuation. In addition, the project was assisted by consultants who had a long association 
with irrigation in Indonesia and in the Jratunseluna basin. The resettlement activities were 
mostly left to the Government and special committees were set up at provincial and district 
levels to supervise and coordinate this work. However, the project did not provide any funds 
for developing infrastructure and other facilities for resettlers. Also, the concept of "affected 
families" was not clearly defined and no registration was undertaken of individuals eligible for 
resettlement benefits. This made it difficult to target interventions and fully monitor the 
situation, especially in cases where younger family members had moved out of their parents' 
houses or families had split up. For some of the technical assistance components, such as 
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studies of the Iatigede dam, the project only provided a convenient financing vehicle and these 
activities had little relevance to overall project strategy. 

S. Project Implementation 

5.1 Loan Effectivenes.s and Project Start-up: The Loan was approved in May 1985 and 
became effective in November 1985 following award of the contracts for construction and 
supervision of the dam. 

5.2 Major Structural Works: Most engineering works were well implemented and completed 
on schedule. However, some cracks have recently appeared on the crest of the dam and there 
has been subsidence on the upstream face. An international dam safety panel carried out an 
inspection in November 1993 and concluded that the cracks were not serious but should be 
monitored. The Klambu barrage appears to have been built too close to a tight bend in the river 
and flow conditions are not uniform across the barrage. Since construction, large amounts of 
silt have been deposited on the left bank creating further irregularities in flows. The situation 
should be monitored and remedial measures, such as regular dredging, may be required. The 
power generating and transmission facilities are in place and are performing well, except for the 
station at Sidorejo weir which was severely damaged by floods in January 1993 and has not yet 
been repaired. 

5.3 Downstream Irrigation and Drainage Works: Downstream works have also been 
completed except for construction of tertiaries on about 633 ha in Klambu Kanan. These are 
expected to be completed in 1994/95 with GOI funds. At the time of appraisal only preliminary 
designs were available and during the course of detailed design and construction some changes 
were made. The number of minor structures rose as, following appraisal, the Government 
reduced the size of tertiary irrigation blocks from 100-150 ha to 50-70 ha. Other significant 
changes were an expansion of the Klambu right canal to allow for the possibility of further 
downstream area development, and financing for an intake on the left bank of Klambu barrage 
which would feed a canal taking water to Semarang city. This canal, which will have a head 
capacity of 3.5 m3/sec, is under construction with Government funds. The total benefiting area 
is about the same as at appraisal although there is variation in the area irrigated from the 
different weirs and barrages (Annex 1, Table 2). 

5.4 Other Components: The training and technical assistance components were implemented 
without major problems. However~ the innovative project components proved difficult. The 
construction works associated with the installation of the automatic gates were not of the 
standard required and a number of remedial works had to be carried out. The system became 
fully operational only at the end of 1992. With regard to the telemetry component, it was 
originally envisaged that this component would be implemented by a single contractor who 
would also oversee operations for a period of four years and train local staff. Following 
appraisal a number of changes were made in specifications and tendering procedures which 
caused long delays. Also, the proposed radar linkage with the Bureau of Meteorology and 
Geophysics was dropped but a link with nm, Bandung, was provided. Procurement and 
installation of equipment were only completed in December 1993 and some minor work still 
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remains to be done to make it fully operational. Thereafter, the system will need to be tested 
and calibrated and staff adequately trained, which will take some more time. 

5 .5 Resettlement: By the time that work on the dam was complete and impounding had 
started (April 1989), the bulk of land required had been acquired and compensation paid -
usually in cash at the village itself. Land acquisition was generally well implemented but some 
750 families refused to accept payment and the amounts due to them were deposited in the local 
courts for collection by the persons concerned. The area of land finally acquired was 9,498 
ha" (compared with the SAR estimate of 6,207 ha), of which 70% was in the reservoir area 
and 30% in the irrigation area. Prices paid for land acquired appear to have followed GOI 
guidelines and were increased by 10-15% every year. Most of the affected families preferred 
to resettle locally and only a small proportion had transmigrated. Land prices in the nearby 
areas had risen and the compensation amounts were often not sufficient to purchase land of equal 
productivity in those areas. In 1989/90, the Bank and GOI also came under severe criticism, 
both domestically and internationally, for allegedly ignoring the rights of people living in the 
area and not preparing a satisfactory resettlement programme. 

5.6 The GOI and the Bank responded to these developments by making greater efforts to 
resettle people satisfactorily. Areas near the reservoir, which were under the jurisdiction of the 
Forestry Department or set aside for grazing, were obtained and developed to provide land, 
housing and other facilities. The Loan Agreement was amended in July 1989 to provide funds 
for this, as well as for improving facilities at the transmigration sites. Efforts were also made 
to provide extension advice on alternative income-generating opportunities such as fishing and 
aquaculture. The amounts allocated for developing the resettlement and transmigration sites 
were increased three more times in subsequent years. Eventually, a total of Rpll.5 billion 
(US$5.6 million) was spent on these areas, and most works have been well implemented. The 
present situation is that of the original familiei', 1,161 households have transmigrated, 669 
families have been locally resettled on the sites developed by the project, and 3,131 families 
have resettled themselves in adjacent villages. Some of the families living in the Greenbelt have 
refused to move and 34 households have filed cases in the courts. Details are provided in 
Annex 3. 

5. 7 Project Costs and Disbursements: The project closed on 31 December 1993, two years 
behind schedule, mainly because of delays in resettlement activities and the telemetry 
component. In Rupiah terms, the project costs at closing were estimated at Rp495 .5 billion, 
about 60% above the appraisal target but, because of the devaluation of the Rupiah, the US 
Dollar cost of the project was the same as at appraisal. Most of the loan (US$154.6 million) 
was disbursed and US$1.4 million was cancelled in May 1994. 

11 This includes land for the •Greenbelt• - land in the immediate vicinity of the reservoir which should not be 
cultivated. 

21 Based on a study carried out by Satya Wacana Christian University in 1993. The total number of households 
on which data are provided is 5,268 as opposed to 5,390 at appraisal. The numbers do not cover families 
which have formed through splitting up of the original household. There are 414 such split families living in 
the Greenbelt area and 407 in the Government resettlement area. 
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5. 8 Project Risks: The main project risk identified in the SAR was that of possible 
implementation delays due to slow land acquisition. As it turned out, land acquisition and dam 
impounding went ahead on schedule but not enough attention was paid to the welfare of the 
resettled population. The other major risk identified was poor O&M but this problem appears 
unlikely to materialize (para 7 .1). 

6. Project Results 

6.1 Irrigation and Drainage: The reliability and quantity of water supplied to about 60,065 
ha have been substantially increased as a result of the project and about 87,000 families have 
benefited. Data on actual water releases from the dam and on diversion at Sidorejo, Sedadi and 
Klambu were collected and, although there are a number of questions about their accuracy, they 
strongly suggest that water supplies are generally adequate for planned cropping intensities 
(Annex 1, Figure 1). Farmers in the benefiting areas confirm the improvement in water supplies 
since the completion of the project. At present irrigation releases follow a fixed fortnightly 
schedule but a more flexible system of operations should be possible once the Flood Forecasting 
and Water Monitoring Centre becomes operational. Higher water supply has enabled farmers 
to increase cropping intensities from 188% to almost 230%. In addition, there has been a 
substitution of Palawija crops by paddy in the dry season. The total area planted to paddy is 
120,130 ha, compared with 67,480 ha in the without project situation, while the area under 
Palawija crops dropped from 43,260 ha to 17,270 ha. There have also been significant increases 
in paddy yields" as a result of better irrigation and drainage, and total paddy production has 
consequently risen by 380,000 tons (150%). About 30,000 ha in the lower Serang basin are 
flood prone and the construction of the dam and other drainage works have increased the flood 
protection level from a 20 years' return period to a 100 years' return period. Last year, despite 
the Sidorejo station being out of commission, 76 Gwh of electricity was generated. Fishing and 
aquaculture in the reservoir have increased, with about 1,000 families involved. Tourism around 
the reservoir is developing rapidly and last year about 300,000 people visited the area. Water 
supplied for municipal and industrial purposes is still limited. However, it is expected to rise 
sharply to over 150 million m3 per year once the canals and structures to take water to 
Semarang, Demak and Rembang are completed. 

6.2 New Technologies to Improve O&M: It is still too early to assess the benefits of the 
new technologies introduced under the project. The telemetry component needs some more time 
before it is fully operational and reliable. The automatic gates were initially not constructed to 
standard and, although these problems have been corrected, the system is still not being operated 
optimally. Water distribution mostly follows a fixed schedule and is regulated through the use 
of the manual over-ride gates at the primary intake as well as at secondary and tertiary levels. 
At field level, farmers sometimes manipulate the small automatic gates by placing stones on the 
floats. Monitoring of the system is also poor and available data on water releases are not fully 
reliable. A study was made in early 1992 to assess the new gates and concluded that the 
investment cost of the new system was not different to that of the traditional systems but that 

I/ Paddy yields rose to 4.9-5.4 t/ha in the wet season, an increase of 29-50%; and to 5.2-5.6 t/ha in the dry 
season, an increase of 22-40%. See Annex 2, Table 3. 
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it was not possible to assess its operational efficiency as the system was not yet functioning 
properly. 

6.3 Resettlement: A monitoring study of the resettled population carried out in 1993 by the 
Satya Wacana Christian University (SWCU) indicates that 72 % of the families are worse off 
following resettlement. Six years after resettlement, families who accepted the compensation and 
resettled themselves (59 % of the resettled population) earn somewhat less than their neighbors 
who weren't resettled, with a wide range. Families resettled to sites provided by the government 
earn nearly 25 % less. Incomes have declined because productivity of the replacement lands is 
lower than land previously cultivated by these farmers. However, the Government has also 
spent substantial amounts on this group (Rpl0-14 million per family compared with about Rp4 
million for those who resettled themselves - Annex 1, Table 3) to improve soil fertility and to 
provide various services such as houses and other infrastructure. Although this group lags behind 
the others, the corrective action program has begun to show signs of sigificant success in 
improving income. With improved farming practices, this group may have sufficient assets to 
restore incomes to their previous level. 

6.4 The two groups that have done relatively well are Transmigrants (22 % of the total) and 
farmers who have remained behind in the Greenbelt (6% ). Despite initial difficulties, current 
incomes of transmigrants is well above those of local residents and groups which have resettled 
in other ways. Many of those farming in the Greenbelt have good income earning possibilities 
through agriculture and fishing - they have access to the reservoir and soils are generally good. 
However, cultivation in the draw down area may not be sustainable in the long run. Additional 
details are provided in Annex 3. 

:::::::::::=::::::::::::::::;:;::::::=::;::=::====:=== ··········•:•::::=====:======:•=:::::=::=:======:==::=:·•======:::/:!:=: =::::;:;::=:=:i:=:=::r:=:=:=:=:=::::!=!=:=::::!\::=== .·. 
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6.5 Environmental Impact: Recent studies show that no major environmental problems have 
been created by the project, other than those associated with resettlement. Despite the 
intensification of agriculture, water quality is generally good and there appears to be no increase 
in levels of nitrates in the water. Sediment deposition in the reservoir over the last five years 
(1989-94) has been 11.5 million m3 compared with a total storage capacity of 723 million m3 and 
a de.ad storage capacity of 88 million m3• 

6. 6 F1nancial Analysis: At the time of appraisal it was anticipated that farm incomes would 
rise by 60-145%. Farm models prepared using data collected by the consultants and the project 
office, as well as information from farmers and agricultural extension officers, show that, in 
fact, farm incomes have increased substantially by between 49% and 144% (Annex 2, Table 6). 



8 

6. 7 Economic Analysis: Aggregating the economic value of all project benefits including 
agriculture, power generation, fishing, tourism, flood control and municipal water supply" , the 
re-estimated economic rate of return (ERR) for the project is 12.4%. If only agricultural and 
power generation benefits are considered, as was done at appraisal, the ERR would be 8.5 % . 
These ERRs are well below that calculated at appraisal (17.4%). The lower re-estimated ERR 
are almost entirely due to changes in prices, particularly the economic price of paddy, which 
fell, in real terms, by 32 % between 1984 and 1993. If real paddy prices had remained at their 
1984 levels and if the same conversion factors as in the SAR were applicable to labour (50%) 
and construction items (80-90%), the ERR would have been unchanged from appraisal, even if 
only agricultural and power benefits are considered21 

• 

7. Project Sustainability 

7 .1 Project benefits are likely to be sustainable. All conveyance and drainage works 
constructed under the project are to be handed over to the Provincial Irrigation Service (PRIS). 
Although in some areas PRIS has insufficient funds, the project area is covered by the ongoing 
Irrigation Sub-Sector Project II (ISSP II) and would be provided about Rp 35,000 per ha which 
should · be enough for proper O&M. With regard to the dam, major structures, and the Flood 
Warning and Water Monitoring Centre, GOI will provide adequate funding for O&M, some of 
which may come from other sources. In the case of the dam and appurtenant structures, the 
annual O&M costs of which are estimated at Rp 800 million annually, the project authorities 
have requested PLN to pay 50% of this cost, as opposed to 50% of the cost of only the intake 
and tunnel, as was specified in the Loan Agreement. The Government has also decided to 
extend to all Java the Irrigation Service Fee which previously was only applicable to some pilot 
areas. Technical support, including support to a new Basin Water Operations Unit (BWOU), 
which will be set up to manage the dam and major structures, will be provided by the recently 
approved Java Irrigation Improvement and Water Resources Management Project (JIWMP). 

8. Bank Performance 

8.1 Bank performance was generally good, with the exception of resettlement. Strong support 
was provided during preparation, both in terms of funding and technical supervision. During 
implementation, supervision of the engineering aspects was good and during the main 
construction period staff continuity was maintained. Bank performance on resettlement was not 
satisfactory, however, particularly during project appraisal and early supervision. Concerns over 
the quality of the resettlement planning that were raised by OPS/ AGR were largely ignored. 
These focused on the lack of an overall organiutional framework, financial commitments for 
local resettlement, and clear connections between the resettlement program and general 
transmigration programs. F.ach . of these concerns became a major problem during 

2/ 

Of these, the most important is municipal water supply, which by the year 2000 would have a social value 
equivalent to almost 38% of total project benefits (Annex 2, Table 14). 
Bank projections now give a range for future commodity prices (at 70% confidence level) as well as a point 
estimate. If international rice prices were to be at the top of this range, the parity price for paddy would be 
the same as at appraisal in real terms. 
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implementation. Project supervision missions did not visit the resettlement sites. Independent 
monitoring was delayed by more than two years, despite being a key element in the resettlement 
program. Although deprived of the information sources built into the project's design, the Bank 
also ignored submissions from local NGOs who were identifying resettlement issues as the 
project proceeded. After 1989, the Bank paid substantially more attention to resettlement and 
a number of supervision missions included speciaJized staff to look at these aspects. The Bank 
also responded in a flexible and timely manner to requests to amend the Loan Agreement, which 
over the implementation period was amended a total of four times. 

9. Bon-ower Performance 

9 .1 Borrower performance has been good as far as the major civil works are concerned. GOI 
gave high priority to the project, and staff and counterpart funds have been provided in a timely 
manner. However, the Government did not give sufficient importance to the telemetry 
component and some decisions took a long time to take and delayed the implementation. There 
were also a number of cost revisions (in Rupiah terms) on various civil works contracts. The 
Government did not implement the Loan Covenant regarding cost recovery (para 3.04 of the 
Loan Agreement) whereby a part of the IPEDA collected was to be allocated for O&M of 
irrigation works. Presently, farmers in the project area still do not pay any charges to 
Government for irrigation, drainage and flood protection services but this will change with the 
extension of the Irrigation Service Fee to all Java. GOI failed to appreciate the dynamic nature 
of the resettlement process. Lack of an overall resettlement organization led to institutional 
paralysis when it became clear that most people would not transmigrate, and new programs were 
needed. Implementation of the local resettlement packages was also handicapped by the lack of 
an effective resettlement organization. In the early years, local authorities concerned with the 
resettlement impasse attempted to resolve the matter directly, contravening Indonesian laws and 
procedural requirements for acquiring land. On the other hand, the project authorities and GOI 
reacted expeditiously when it became clear that changes were needed in the resettlement 
program. Good senior staff were assigned to this program, and land and other resources made 
available to the extent possible. 

10. Project Relationship 

10.1 The relationship between the Bank and the Borrower during the project period was good 
and there were no major areas of disagreement. 

11. Consulting Services 

11.1 Consultants: The project used a number of foreign and local consultants for detailed 
designs, construction supervision, training and studies, and most of them performed well. The 
project also employed the services of an NGO to help the locally resettled population increase 
their farm output and incomes. The efforts of the NGO made a significant impact on incomes 
despite the limited duration of its activities. 
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11.2 Contractors: The dam was constructed by a foreign contractor working together with 
a local counterpart. The work was carried out expeditiously and to a good standard as was the 
work on the major structures and downstream irrigation and drainage works. In the case of the 
telemetry component, because of delays in awarding the contract there was very little time for 
implementation and the systems are not yet fully functional. 

U. Project Documentation and Data 

12.1 The SAR and Loan Agreement, along with technical documents contained in the 
preparation/feasibility reports, provided sufficient guidance for implementation of most of the 
engineering works. However, resettlement aspects were not adequately covered. Also, the 
arrangements for sharing O&M costs with PLN was inadequate and its revision has proved 
difficult. 

12.2 The project office had hired a consultant to prepare a draft PCR. This contained most of 
the information required regarding project performance and achievements. Along with the 
various other studies, such as that on resettlement, it provided a good data base for the 
preparation of this PCR. 
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P A R T II: PROJECT REVIEW FROM BORROWER'S PERSPECTIVE 

1. General Comments 

In general, the contents of Part I match what was actually performed by the project 
except some minor items described hereafter. For Part ill, there is no comment because the 
presented statistical information is adequate and accurate. The project has complied with all 
major covenants except Loan Agreement Section LA 5.03 (a): "Ensuring efficient use of water 
made available by irrigation system constructed under project", which has been delayed due to 
slow implementation of the telemetry component. 

2. Comments on Bank's Review (Part I) 

2.1 Para 2.2. Before Kedung Ombo was built, more than 40,000 ha were irrigated by the 
Sedadi weir. The command area was rehabilitated by PROSIDA project. The area without 
water in the dry season were only in Juana valley (Kelambu Kanan and Kelambu Kiri) and South 
Grobogan with a total area of approx. 15,000 ha. 

2.2 Para 4.2. Government committees were set up at provincial and district levels to 
supervise and coordinate resettlement activities and GOI provided funds. Soon after completion 
of the dam the project provided funds for developing infrastructure and other facilities for 
resettlers: 

a) three resettlement locations were prepared in Kayen (40 ha), Kedungmulyo (350 
ha) and Kedungrejo villages (58 ha), close to the reservoir area; and 

b) three transmigration areas were developed in Muko-muko (Bengkulu), Air 
Seluma, Air Manjunto (Sumatera Selatan) and Perkebunan Inti Rakyat (Jambi). 

2.3 Para 5.2. Some cracks have recently appeared on the crest of the dam and there has been 
subsidence on the upstream face. According to an international dam safety panel, the cracks 
were not serious. A monitoring program for detecting the behavior of the cracks has been 
carried out, and it was concluded that the subsidence on the upstream face of the dam has 
stopped. Funds for dredging silt in front of Klambu barrage has been proposed in FY95/96. 
It will become routine maintenance,thereafter. 

2.4 Para 5.3. The construction of 633 ha in Klambu Kanan was completed in FY94/95 with 
GOI funds and is now in the maintenance period of the related contract. The siz.e reduction of 
tertiary irrigation blocks from 100-150 ha to 50-70 ha was based on design standards issued by 
DGWRD in 1986. 
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2.5 Para 5.4. The automatic gates at Sidorejo command area were of the standard required 
and the installation was supervised by experts from foreign consultant. The gates perform good 
only in "full supply" condition. When water from Kedungombo reservoir decreases, the gates 
perform unsatisfactory. The operation of the telemetry system was delayed due to complexity 
of the tendering process; tenderers were less than required so the tender had to be repeated. The 
system was not functioning until now because: 

a) the Panel Control Board at Sidorejo, Sedadi and Dumpil weirs were not yet 
available; 

b) the gate position indicators in Sedadi weir were damaged and need to be repaired; 

c) the potentiometer in Dumpil weir should be produced; and 

d) system components were stolen twice: i) main component in repeater station was 
stolen in January 1994 but has been found back and reinstalled; and ii) five 
computers and one transceiver were stolen. Procurement of the missing 
equipment will be funded under JIWMP loan and will be reinstalled after the 
material arrives. 

2.6 Para 5.5. The remaining 732 families are not willing to move from greenbelt (November 
1994), because: 

3. 

a) 210 families refused to accept payment; 

b) 108 families accepted payment; and 

c) 414 families have no right to get payment due to changing the family status. 

GOI always encouraged the people to move to the resettler area nearby the transmigration 
area. 

Bank's Performance 

During implementation of the project, the Bank always created a good atmosphere and 
respected the counterparts (Borrower) willingness to face all problems by optimistic negotiation 
and good understanding. 

4. Lessons Learned 

The most important lesson from the implementation of the project is that land acquisition 
and resettlement arrangements are the most critical point. Subsequently GOI should set up well 
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trained committees among related agencies and satisfactory resettlement programs and funds. 

5. Relationship between Borrower and the Bank 

As mentioned in point 3, the relationship between the Bank and GOI was good without 
any serious problem encountered; for co-financiers as well. 
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PART ID: STATISTICAL INFORMATION 

1. Related Bank Loans and/or Credits 

Loan/Credit Title Purpose 

Projects which have Funded Irrigation Worb in the Project Area 

Irrigation I Project" 
(Cr. 127-IND) 

Irrigation Projects VIl and IX 
(Ln. 1268-IND and 
Ln. 1435-IND) 

Irrigation Project XIV 
(Ln.1811-IND) 

Repair of the Sedadi irrigation 
system. 

Development of the tertiary system 
in the upper and lower Sedadi 
system. Feasibility study and 
design of Kedung Ombo Dam and 
related irrigation development. 
Master Plan for Jratunseluna 
Basin. 

Improvement of flood protection 
and drainage works in lower 
Serang and Juana valleys. 

Projects F1D8Dcing Non-Irrigation Worb in the Project Area 

Second National Agricultural 
Extension Project (Cr.996-IND) 

Seeds II Project (Ln.2066-IND) 

Upland Agriculture and 
Conservation Programme 
(Ln.2474-IND) 

Improve agricultural extension 
including the project area. 

Improve seed supply. 

Carry out soil conservation works 
including in Kedung Ombo Dam 
catchment area. 

Year of 
Approval 

1969 

1976 and 1977 

1980 

1980 

1981 

1984 

Projects Aimed at Improving Irrigation O&M and Strengthening Institutions 

Irrigation Projects XV and XVI 
(Cr.995-IND and Ln.2118-
IND) 

Irrigation Project XVII Project 
and Central and West Java 
Irrigation Development Project 
(Loans 2119-IND and 2649-
IND) 

2. Project Timetable 

Strengthen planning, programming 
and budgeting capacity, and 
management information systems. 

Improve organization and training 
of the provincial irrigation 
services, and develop and 
demonstrate new techniques. 

1980 and 1982 

1982 and 1986 

Statm 

Completed 1976 

Completed 
1983 and 1984 

Completed 1987 

Completed 1987 

Completed 1989 

Completed 1987 
and 1988 

Completed 1989 
and 1993 

Item 

Identification/Preparation1
' 

Appraisal Mission 

Date Planned Date Revised Actual Date 

January 25, 198371 

May 3-28, 1984 
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Loan Negotiations 

Board Approval 

Loan Signature 

Loan Effectiveness 

Loan Closing 
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Date Planned 

September 16, 1985 

December 31, 1991 

Date Revised 

December 31, 1992 

Actual Date 

April 4-11, 1985 

May 16, 1985 

June 18, 1985 

November 18, 198531 

December 31, 1993 

11 Feasibility studies and designs for the project were carried out under Irrigation Project VII (Ln.1268-IND) 
by PROSIDA (the special project agency responsible for most Bank projects) assisted by consultants (Snowy 
Mountains Engineering Corporation). The first studies for development of the areas were started in 1971. 
'21 Date of Project Brief. 
31 Conditions of loan effectiveness were (i) award of construction contract, (ii) award of consultancy 
contracts. There were some delays in signing the consultancy contract with Snowy Mountains Engineering 
Corporation. 

3. Loan Disbursements 

Cumulative Disbursements 

SAR Actual Actual as % of 
Estimated 

Bank Fascal Year Semester • • • • • • • • • • US$ Million .......... % 

1986 I 3.0 0.00 0 

II 6.0 4.74 79 

1987 I 14.0 6.87 49 

II 24.0 11.95 50 

1988 I 39.0 19.50 50 

II 58.0 36.81 63 

1989 I 78.0 54.91 70 

II 99.0 83.33 84 

1990 I 118.0 96.61 82 

II 137.0 108.41 79 

1991 I 151.0 120.n 80 

II 156.0 137.14 88 

1992 I 139.28 89 

II 148.23 95 

1993 I 150.04 96 

II 151.42 97 

1994 I 154.22 99 

II 154.58 99 



16 

4. Project Implementation 

SAR Estimate Actual or PCR Actual u 41> 
Estimate or SAR 

Main Dam and Appurtenant Structures 

Main Embankment (max. height 61 m, crest 1 DO. 1 no. 100 
length 1,600 m) 

Service Spillway ( crest length 40 m) 1 no. 1 no. 100 

Emergency Spillway (crest length 250 m) 1 no. 1 no. 100 

Diversion Tunnel (diameter 4 m, length 325 m) 1 no. 1 no. 100 

Intake and Pressure Conduit (diameter 3.8 m, 1 no. 1 no. 100 
length 270 m) 

Power Development 

Power House and Turbine (28.5 MV A) 1 no. 1 no. 100 

Micro-hydro Power Plants 3 no. 2no. 67 

Power Lines (150 kV) 30kms 30kms 100 

Power Lines (20 kV) 30kms 30kms 100 

Irrigation Development11 

New Systems v 

Main Structers 

Sidorejo Weir (height 7 m, width 80 m) 1 no. 1 no. 100 

Klambu Barrage (max. height 19 m, width 100 m) 1 no. 1 no. 100 

Canals 

Mains 51.Skms 64.2kms 124 

Secondary 21:1.6kms 213kms 94 

Tertiary 1,506.0kms n.a.31 n.a. 

Drains 

Main 7.1 kms 7.0kms 99 

Secondary 129.0 kms 235.3 kms 182 

Main System Structures 

Turnouts 116 no. 284 no. 245 

Water Control 311 no. 348 no. 112 

Other 1,930 no. 544 no. 28 

Roads 

Service 121 lam 40.5 lam 33 

Inspection 153 lam 168.9 kms 110 

Improved Systems 41 

Main System Structures 

Turnouts 166 no. 587 no.31 354 

Water Control 28 DO, 98 DO, 3SO 
Other 1,472 no. 1,042 no. 71 

Canals 

Main 88.3 lcms 103.6 lcms 117 

Secondary 179.2 lam 148.4 lam 83 

Tertiary 1,470.0 lam n.a. SI n.a. 



Drains 

Secondary 

Major Structures 

Sedadi weir (rehab. & raising crest by 0.5m) 

Flooding Warning and Water Monitoring System 

Main Control Centre Building 

Telemetered Rainfall and Water Level Station 

Equipment 

Training 

Dam Safety and Construction Methods 

Trainers 

Trainees 

Overseas Fellowship 

Water Management 
Trainers 

Water Quality Monitoring 

Trainers 

Overseas Training 

Consultants 

Foreign 

Local 

11 For scheme-wise details see Annex 1, Table 1. 
21 Sidorejo and Klambu Kanan. 
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SAR Estimate 

230.5 kms 

1 no. 

1,000 m2 

100 no. 

1 set 

15 months 

21 no. 

15 no. 

24 months 

3 no. for 6 
months 

532 months 

1,309 months 

31 Data on length of tertiaries is not available. See Annex 1, Table 2. 
41 Sedadi and Klambu Kiri. 
s, Includes some improvements to existing structures. 

Actual or PCR Actual as 41' 
Estimate of SAR 

35.7 kms 15 

1 no. 100 

1,600 m2 165 

121 no. 121 

1 set 1 set 

10.5 months 70 

78 no. 371 

16 no. 107 

5 months 

24 months 100 

6 no. for 3 100 
months 

100 

652 months 123 

1,217 months 93 
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5. Project Costs and Financing 

A. Project Costs11 

• • • • • • • • • • • • • • Appraisal Estimates • • • • • • • • • • • • •• • ••••.••••••••••••• Actual .................. 
Local Foreign Total Local Foreign Total Local Foreign Total Local Foreign Total 

Civil Works Rp billion •••••• • • • • • • US$ million Rp billion •••••• ...... US$ million • • • • • • 

Dam and Appurtenances 14.6 27.8 40.4 13 .3 25.3 38.6 39.67 46.18 85 .85 24.72 28.33 53 .05 

Power Stations & Transmission 3.1 14.2 17.3 2.8 12.9 15.7 1.36 36.30 37.66 0.71 19.11 19.82 

Irrigation 

Sidorejo 7.7 5.3 13.0 7.0 4.8 11.8 33. 15 1.72 34.87 18.50 0.98 19.48 

Sedadi 3.3 2.2 5.5 3.1 2.0 5.1 19.70 19.70 II.SJ 11.53 

Klambu Kiri 15.4 9.0 24.4 14 .0 8.2 22.2 60.96 60.96 33.36 33 .36 

Klambu Kanan 24.7 15.0 39.7 22.5 13.5 36.0 70.75 11.50 82.25 37.58 6.40 43 .98 

Klambu Barrage 6.4 7.8 14.2 5.8 7.2 13 .0 31.72 8.40 40 .12 16.74 5.04 21.78 

Flood Forecasting Building 1.02 1.02 0.51 0 .51 

Resettlement Facilities 

Transmigration Sites 2.78 2.78 1.33 1.33 
I-" 

Local Resettlement Areas 8.72 8.72 4.29 4.29 00 

Sub-Total Civil Works 75.20 81.30 154.50 68.50 73.90 142.40 269.83 104.10 373.93 149.27 59.86 209.13 

Equipment 

Office, O&M, Hydro, Training & 1.0 4. 1 5.1 0.9 3.7 4.6 1.85 1.85 0.98 0.98 
Vehicles 

Telemetry & Water Quality' 4.2 6.5 10.7 3.8 5.9 9.7 3.83 10.82 14.65 1.93 5.05 6.98 

IPEDA 0.18 0 .18 0 . 10 0.10 

Sub-Total Equipment 5.2 10.6 15.8 4.7 9.6 14.3 5.86 10.82 16.68 3.01 5.05 8.06 

Consultants 8.4 7.0 15.4 7.6 6.4 14.0 21.61 13.69 35.30 11.92 7.60 19.52 

Training 0.2 1.0 1.2 0.2 0 .9 1.1 0.37 0.34 0.71 0.18 0.20 0.38 

Administration 14.7 14.7 13.4 13 .4 7.12 7.12 4.16 4.16 

Land Acquisition 28.l 28 . l 25.5 25.5 61.78 61.78 41.21 41.21 

Contingencies 44.6 35.1 79.7 40.5 31.9 72.4 

Total 176.4 135.0 309.4 160.4 122.7 283.1 366.57 128.95 495.52 209.75 72.71 282.46 

11 For year-wise details see Annex 1, Tables 4 and 5. 
'11 Includes Rp2.39 billion (US$1.11 million) of foreign currency costs to be paid in 1994/95. 



19 

B. Project Fmancing 

Loan Amount Revised Actual Actual as Prop. 
of Plauned 

. . . . . . . . . . . US$ Million ........... .,. 
Civil Works 

Dam and Power Houses 32.30 39.55 39.47 122 

Irrigation Improvement 82.90 81.54 81.35 98 

Flood Warning and Water Monitoring Centre 0.40 0.52 0.81 202 

Site Development in Benglrulu for Migrants (52) 1.33 1.33 

Development of Resettlement Areas around Kcdung 4.32 4.18 
OmboDam 

Sub-Total 115.60 127.26 127.14 110 

Equipment and Materials 

Dam, Power Station, Irrigation 2.30 0.89 0.85 37 

Flood Warning and Training 9.90 7.28 6.61 67 

Strengthening of IPEDA 0.10 0.10 0.10 96 

Sub-Total 12.30 8.27 7.56 61 

Comultants' Senice 

Dam, Kedung Ombo Power Station and Irrigation 9.29 10.98 10.99 118 

Micro Power Stationa 0.01 

Flood Warning and Training 1.32 1.79 1.79 135 

Design of Iatigede Irrigation System 4.90 3.03 3.03 62 

Updating of Maps and Land Holding Identification, 1.00 0.77 0.77 77 
and Improvement of Date Pressing by IPEDA 

Soil and Water Conaervation Study 0.50 0.53 0.53 107 

Resettlement Monitoring 0.15 0.12 0.11 71 

Resettlement Study 2.89 2.29 

Sub-Total 17.17 20.10 19.50 114 

Trainina (inc. Training for Resettlement) 0.67 0.38 0.38 56 

Uaallocated 10.26 

Total 156.00 156.00 154.58 " 
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6. Project Results 

A. Direct Results 

Unit Future Without Project Future With Project 

SAR Estimate SAR 

Cropped Areas1
' 

Irrigated Paddy '000 ha 35.25 118.68 

Rainfed Paddy '000 ha 32.23 

Palawija '000 ha 43.26 17.82 

Total 110.74 136.50 

Cropping Intensity % 188 230 

Yields21 

Wet Season Paddy t/ha 3.3-4.1 4.0-4.7 

Dry Season Paddy t/ha 3.7-4.5 4.2-5.0 

Maiz.e31 t/ha 0.9-1.2 0.9-1.3 

Production 

Paddy 000 ton 248.3 541.0 

Palawija 000 ton 65.2 29.8 

Electricity Production Gwh 74 

Municipal and Drinking million 13.6 
Water ml 

11 See Annex 2, Table 7. 
v Yields vary between different sub-project areas. For details see Annex 2, Table 3. 
31 Intercropped with soyabean or mungbean. 
41 In the without project situation paddy production is estimated at 257,900 tons. 

SAR Estimate 

PCR Estimate 

B. Economic Analysis 

Base case (future paddy price Rp306/kg) 

High future rice price (future paddy price Rp469/kg)1
' 

Low future rice price (future paddy price of Rp179/kg)1' 

Only agricultural and power benefits 

Using SAR assumptions for paddy price (Rp453/kg in 1993 prices) and for 
conversion factors (0.5 for labour and 0.8-0.9 for construction works). Only 
agricultural and power benefits. 

11 Upper and lower bounds of projected future prices. See Annex 2, Table 2 (b). 

PCR 

120.13 

17.27 

134.40 

229 

4.9-5.4 

5.2-5.6 

0.9-1.3 

639.441 

30.5 

70 

153.0 

Economic Rate of 
Return 

17% 

12% 

19% 

7% 

9% 

17% 



21 

C. Financial Impact 

•••••••••••• SAR ••••••••••• 

Fann 
Siu 

Without With Increase 
Project Project 

(ha) Rp 000 (1993 prices) •• (%) 

Sidorejo 

Small 0.2 

Medium 0.4 

Large 0.6 

Sedadi 

Medium 0.4 

Large 0.6 

Klambu Kiri 

Medium 0.4 

Large 0.6 

Klambu Kanan 

Small 0.2 

Medium 0.4 

Large 0.6 

Study Title 

Feasibility Study of Micro 
Hydro Plants 

Design of Jatigede Irrigation 
Systems 

88.4 155.4 76 

170.3 303.8 78 

252.1 459.8 82 

189.1 302.0 60 

284.8 449.4 58 

120.7 289.1 140 

176.4 431.4 145 

74.3 133.9 80 

131.7 258.3 96 

196.2 385.3 96 

D. Studies 

Purpose 

Ascertain viability of micro hydro 
plants at Sidorejo and Sedadi Weirs 
and Klambu Barrage 

Prepare a study on adjustments 
needed in irrigation works 
downstream of Jatigede Dam (West 
Java) 

PCR .......... . 

Without With Increase 
Project Project 

Rp 000 (1993 prices) . . (%) 

88.7 132.6 49 

164.3 251.3 53 

238.4 376.2 58 

146.4 244.6 67 

188.0 361.3 92 

106.0 246.7 133 

149.4 364.3 144 

80.3 122.3 52 

127.0 225.4 77 

180.4 332.S 84 

Status Impact of Study 

Completed Micro-hydro plants 
built. 

Completed } 
} 
} 
} 



Study Title 

Upland Soil and Water 
Conservation in Jatigede Dam 
Catchment 

Final Report on Environmental 
Management Plan 

Final Report of Water Quality 

Socio-Economic Monitoring 
and Resettlement Studies 
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Purpose 

Identify critical soil erosion areas 
in Jatigede Dam catchment area 
and propose remedial measures. 

Assess enviromental problems and 
recommend solution in Kedung 
Ombo area. 

Monitor water quality 

Monitor socio-economic status of 
people moved to resettlement areas 
around Kedung Ombo and people 
living in the Greenbelt area. 

7. Status of Major Covenants 

Status 

Completed 

Completed 

Completed 

Completed 

Impact of Study 

} Jatigede 
} Project under 
} Preparation 
} 
} 

Helped identify 
critical 
environmental 
problems 

Found water quality 
to be acceptable 

Helped making 
policy for 
resettlement 

Loan Description of Covenant Compliance Remarks 
Agreement 
Section 

LA 3.0l(b) Carry out implementation in accordance OK 
with Schedule 5. 

LA 3.03(a) Maintain a panel of dam experts. OK 

LA 3.03(b) Submit a copy of dam panel reports. OK 

LA 3.04 Furnish to the bank by 12/31/88 a plan of Not complied Superseded by agreemeA1ts 
action for allocation of a portion of IPEDA under ISSP-Il. 
collected in irrigation areas to O&M of 
irrigation works and thereafter implement 
this plan. 

LA 4.0l(a) Maintain adequate records and accounts. OK 

LA 4.0l(b) Have the accounts audited and furnish to OK 
the Bank a certified copy of audit report 
within 9 months of the end of fiscal year. 

LA 4.0l(c) Maintain appropriate records for Statements OK 
of Expenditure. 

LA 5.01 Propose to the Bank by 04/01/88 OK 
appropriate arrangements for monitoring 
and periodically inspecting the dam. 

LA 5.02 Ensure appropriate measures for soil and OK 
water conservation in project area under 
Ln. 2474-IND. 

LA S.03(a) Ensure efficient use of water made Partly Improved water management 
available by irrigation systems constructed complied practices have been delayed due 
under project. to slow implementation of the 

telemetry component. 
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Loan Description of Covenant Compliance Remarks 
Agreement 
Section 

LA 5.03(b) Ensure adequate staff employed and funds Partly See para Part I, para 7. 1. 
allocated for proper O&M of project complied 
facilities. 

LA 5.03(c) Inform the Bank by May 1 of each year, Not yet due First due date May 1, 1994. 
approved cost per ha and number of staff 
for O&M for each of the irrigation systems 
in the project area. 

LA 5.04 Cause access roads to be constructed in the OK 
project area in accordance with a timetable. 

LA 5.05 Cause PLN to finance the cost of O&M of Not complied The issue is under discussion 
power house and 50 % of the O&M cost of (see Part I, para 7 .1). 
dam intake and irrigation and power tunnel. 

LA 6.01 As condition of loan effectiveness (1) sign OK 
contract for construction of dam and power 
house; (2) sign contract for construction 
supervision. 

SCH5, Submit to the Bank, results of surveys of OK 
para 1 resettlement activities commencing by 

December 31, 1985. 

SCHS, Assign and maintain qualified staff in OK 
para 2 Project Offices. 

SCH 5, Cause provincial irrigation service to OK 
para 3 reorganiz.e its irrigation offices and their 

operations by 04/01/89. 

SCH5, Cause PLN to acquire and install power OK 
para 4 generation and associated equipment and 

transmission lines to Kedung Ombo, 
Sidorejo and Klambu by 07/01/89. 

SCH5, Cause Central Java Provincial Government OK 
para 5 and PLN to enter into an agreement by 

07 /31/89 setting forth rules and criteria for 
the use of reservoir water. 

SCH5, Take appropriate measures to control the OK 
para 6 spread of malaria. 

SCH5, Furnish to Bank by 12/31/88 a plan for OK Separate unit under the project 
para 7 continuously monitoring canal water office has been established. 

quality. 

SCHS, Furnish to Bank by 12/31/89 a plan of No longer Unit has been established by 
para 8 action for establishing a dam inspection unit relevant DGWRD. 

in IHE, Bandung. 

SCH5, Update IPEDA maps and reclassify and OK 
para 9 reassess lands in accordance with schedule 

acceptable to Bank 

SCH5, Acquire a number of vehicles and motor OK 
para 10 cycles for the dam and irrigation works. 
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8. Use of Bank Resources 

A. Staff Inputs 

Bank FJScal Year Id/Prep Appraisal Negotiations Supervision 

....•...•...•.....•...• Staff Weeks ..........•...•..•.•..• 

1982 16.2 

1983 31.3 

1984 25.2 23.5 

1985 52.5 3.1 2.0 

1986 9.0 

1987 11.4 

1988 21.1 

1989 32.9 

1990 17.9 

1991 35.1 

1992 21.7 

1993 14.1 

1994 4.0 

Total 72.7 86.0 3.1 169.2 



B. Missions 
Staae of Month/ No. of SW in Specialization • , , • , • , , , • • • • , • • • • • , , • • • Performance Rating • • • • • • • • • • • • • • • • • • • • • • • • Comment• 
Project Cycle Year Penom the Field 

Availble FUDd1 Project Manaccmcnt Dev. Impact 

Appraiaal May 1984 4 14 MUIE, IE, A, 
E 

Superviaion 1 May 1986 1 IE 2 2 

Superviaion 2 Feb 1987 2 IE 2 

Superviaion 3 Jw 1987 IE 2 

Superviaion 4 Oct 1987 IE 2 

Superviaion 5 AUJ 1988 1 IE 2 

Superviaion 6v Mar 1989 3 5 ME/E,RE,A 

Overall Dev. Objective Lei!al Management Avail of Procurement 
Statua Coven.ant Funde 

Superviaion 7 Aue 1989 IE 2 1 2 

Superviaion 821 May 1990 1 IE 2 

Superviaion 9 May 1991 1 IE 2 

Superviaion 10v Jw 1991 2 4 E,RE 

Superviaion 11" Dec 1991 2 2 A,RE 

Superviaion 12 Aug 1992 5 12 2IE, 2RE, A 2 2 

Supcrviaion 13 Apr 1993 4 6 2IE, A, RE 2 2 

Superviaion 14 Dec 1993 4 2 2IE, A, RE 2 

Note: A = A1ronomiat; E = Economiat; IE = Im,alion En1ineer; ML = Miaaion Leader; RE = Reeettlcment/NGO Expert. 
v Special million to look at the reeelllcmcnt iasue, no Form 590 wu prq,u,d. 
21 Two reaettlcment experts viaitcd the project in February and April 1990. 
" No Form 590 prepar<d. 

2 2 

2 2 

Ovcn.ll Statue 

Lack of cowterpart funde; delay• in procunmcnt. 

Delay, in procumnent of telemetering equipment. 

Reeettlcmcnt probleme. 

Training T .A Studiee F.nvironme Financial Comment• 
nt 

2 Reeettlcrncnt 
probleme; eome 
delay• in 
irrigation worke. 

2 Reeettlement 
probleme; 
delay• in Flood 
Forccaatingand 
Water Mgmt. 
Centree 

2 Reeettlement 
probleme; 
delay• in Flood 
Forccaating and 
Water Mgmt. 
Centree 

Rceettlemcnt 
probleme 

2 2 2 Reeettlcment 
probleme; 
delay• in Flood 
Forccaating and 
Water Mgmt. 
Cenlrc8 

2 2 2 Rceettlement 
probleme; 
damage and 
delays cawed 
by flood in Jan. 

2 2 Income 

generating for 
eettlcd people & 
Govt. funde for 
completion of 
unfinished 
worlc. 

N 
VI 
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INDONESIA: Kedung Ombo Multi Purpose Dam and Irrigation Project 

SCHEMATIC MAP OF PROJECT AREA 

, SEO,\OI 
', 15, 200 

' ' ' 

lo St'rnara~~ ------.:.-----
\ 
\ 

S[f)AO 

) 
;; 
/ 

...-··---· : ,.---. . 
/ / KCl>UNG OMOO l)am 

/'/ ✓-1_ ,-{.c.achm,,na ue• a.H kna2 J 

:r- 'J/ ~-·-··-·· 

Project houndary 

Main irrigation can,11 

Scr.ondaq· irrigation ro1nal 

Drainagt! canal 

W,Het supply canal 

SClllMATIC 11WAWING 
NOT 10 SCAii 

Java Sea 

~ 
)> 
l) 

N 
0\ 



INDONESIA: Kedung Onbo Multipurpose Dam and Irrigation Project 
Project Conpletion Report 

Figure 1. "ater R~ireinents and Releases in the IC~ c.t>o Syste111 
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Unit 

Canals 

Main Km 

Secondary Km 

Drains 

Primary Km 

Secondary Km 

Structures (Maio System) 

Turnouts no . 

Water Control no. 

Other no. 

INDONESIA: Kedung Ollbo Multipurpose Dam and Irrigation Project 
Amex 1: Project l~lementation 

Table 1. Irrigation Works: Target and Actual Achievement 

. . . . . . Sidorejo . . .... . . . . Klambu Kanan .... . . . . . . . Sedadi ....... 

SAR I PCR SAR I PCR SAR I PCR 

13.7 13 .5 38.1 50.1 41.2 46.6 

73 .6 37 .0 154.0 111.7 10.0 8.7 

7.1 7.0 88.0 61.5 - -

18.0 28.0 111 .0 207.3 - -

64 67 52 217 20 73 

126 190 185 35 9 27 

145 200 1,785 344 257 143 

. .... Klambu Kiri . . . . . 

SAR I PCR 

47.l 57 .0 

169.2 139.7 

- -

164.5 35 .7 

145 514 

19 71 

957 899 
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INDONESIA: Kedung Ombo Multipurpose Irrigation and Dam Project 
Annex 1 : Project Implementation 

Table 2. Target and Actual Benefitting Areas 

...................... Actual . ..................... 
SAR PCR Area for which Tertiary 

System is Complete 

........................ ha ....................... 

New Irrigation Areas 

Sidorejo 6,100 

Klambu Kanan 19,000 

Sub-Total 25,100 

Existing System 

Sedadi 13,910 

Klambu Kiri 20,3303' 

Sub-Total 34,240 

Total 59,340 

11 Improvements on 633 ha to be completed in 1994/95. 
:11 Existing system not improved under the project. 

6,120 

17,288 

23,408 

15,200 

21,457 

36,657 

60,065 

31 Tertiaries were to be constructed for 9,800 ha and improved on 10,500 ha. 
41 Tertiaries were constructed on 10,500 ha but need to be improved on 9,957 ha. 

6,120 

17,28811 

23,408 

15,200:1/ 

10,50041 

25,700 

49,108 



Year of Shifting 

Location 

No. of Resettled Families 

Percentage of Total Families 

Shifting Assistance Provided 

Constructed House Provided 

Area of Houseplot Provided 

Area of Replacement Farmland 

Land Title Provided 

Standard of Infrastructure 

Project Expenditure/Family 

Extension Service Provided 

No. of Draw-down Cultivators 

No. of Greenbelt Cultivators 

lll>OtESIA: ICecu,g OillJo Multipurpose D• and Irrigation Project 
Amex 1: Project l11pleaentation 

Table 3. Comparative Statement Showing Benefits of Different Options (and Status of Families Not Relocated) 

Transmigration Self-Resettlement Govt. Resettlement Not Relocated 

Option-I Option-2 Option-3 

1985-91 1985-89 1989-90 

Sumatra, Kalimantan, 20 villages adjacent to 0.1 to 9.0 km from Still residing in greenbelt 
Irian Jaya reservoir reservoir 

1,161 3,131 66911 30711 ·. 

25% 56% 13% 6% 

Yes No Limited Will get limited 

Yes No Limited (312 houses in K. No 
Mulyo constructed) 

0 .25 ha nil 0 .10 ha 0 .10 ha 
(self-purchased) (0.05 ha for landless) (0.05 ha for landless) 

0 .75 ha + 1.00 ha (free) nil Ory upland of same area As per Option-3 
(self-purchased) as land acquired (Rpl60 

or Rp200/nr) 

Yes No21 Yes n.a. 

Fair Not Provided Good -

Rp9.10 million Rp4 .00 million Rpl4.12 million -

Yes Limited Yes -

- 2,360 475 -

- 2,505 462 -

Total 

, 

5,268 

100% 

w 
0 
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INDONESIA: Kedung Ombo Multipurpose Dam and Irrigation Project 
Annex 1: Project Implementation 

Table 4: Yearwise Project Co1t1 in Current Rupiahs 

1985/88 1986/87 1987/88 1988/89 1989/90 1990/91 1991/92 1992/93 1993/94 Total 

··············· ............................. (US$ Million) . 

LOCAL CURRENCY COSTS 

Civil Works 
Dam and Appurtenances 3.73 4.89 6.84 8.97 8 .78 3.68 2.18 0 .82 39.87 
Power Stations and Transmission 0.25 0 .97 0.14 1.36 
Irrigation 
Sldorejo 8.29 8.05 4.28 8.55 1.87 2 .92 1.41 33.15 
Sedadi 3.73 13.12 1.36 1.49 19.70 
Klambu Kiri 5.12 13.91 24.99 5.14 6.04 2.24 3 .52 60.96 
Klambu Kanan 3.84 8.11 19.74 11.25 11.7 14.87 3 .44 70.75 
Klambu Barrage 2.07 1.22 5.95 8.73 9 .3 8.45 31.72 

Flood Forecasting Building 0.11 0.91 1.02 
Resettlement Facilities 
Transmigration Sites 2 .78 2 .78 
Local Resettlement Areas 0.87 4.71 3.14 8 .72 

Sub-Total Civil Works 3.73 4.89 29.49 51 .38 85.33 38.79 39.41 27.30 11.51 268.83 

Equipment 
Office, O&M, Hydro, Training & Vehlclee 0.01 0 .1 8 0 .05 0.86 0 .84 0 .11 1.85 
Telemetry and Water Quality 0.78 0.21 2.84 3.83 
IPEDA 0.18 0 .18 

Sub-Total Equipment 0 .01 0.98 0.05 0.88 1.02 0.11 0.21 2 .84 5.88 

Consultants 0.53 7.08 1.36 1.08 2.15 5.41 1.00 3 .01 21 .81 
Training 0.37 0.37 
Administration 0.35 0.34 0 .50 1.41 1.05 0.96 1.04 0.97 0 .50 7.12 
Land Acquisition 14.17 4.28 14.00 9 .23 1.61 5.30 3.09 4.38 5.72 81.78 

TOTAL 18.25 10.05 52.04 83.43 69.71 46.22 49.06 34.23 23.58 388.57 

FOREIGN CURRENCY COSTS 

Civil Works 
Dam and Appurtenances 3.29 5.74 9.27 17.03 9.40 1.45 48.18 
Power Stations and Transmission 7.28 25.39 3 .83 38.30 
Irrigation 
Sldorejo 0.83 0.83 0.28 1.72 
Sedadl 
Klambu Kiri 
Klambu Kanan 8 .78 4.72 11.50 
Klambu Barrage 1.38 0.58 1.98 3.98 0 .52 8.40 

Flood Forecasting Building 
Resettlement Facilities 
Transmigration Sites 
Local Resettlement Areas 

Sub-Total Civil Works 3 .29 5.74 11.48 18.22 25.88 35.54 4.15 0.00 0.00 104.10 

Equipment 
Office, O&M, Hydro, Training & Vehicles 
Telemetry and Water Quality 1/ 0 .78 10.04 10.82 
IPEDA 

Sub-Total Equipment 0 .00 0.00 0.00 0 .00 0 .00 0 .00 0.78 10.04 10.82 

Consultants 1.80 2.32 2.69 2.92 2.08 1.04 0.25 0 .81 13.69 
Training 0.34 0 .34 
Adminlotralion 
Land Acquisition 

TOTAL 3.29 7.54 13.80 20.91 28.80 37.80 5 .19 1.37 10.85 128.95 

1/ Includes Rp2.38 bllllon to be pald In 1994/95. 
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INDONESIA: Kedung Ombo Multipurpose Dam Md Irrigation Project 
Annex 1: Project lmplementatfon 

Table 5. YeanriN Project Costa In Current US Dollar• 

1985/88 1988/87 1987/88 1988/88 1989/90 1990/91 1991/92 1992/93 1993194 Total 
(US$ Million) . 

LOCAL CURRENCY COSTS 

ClvtlWorka 
3.40 3.87 4.03 5.83 4.31 1.97 1.12 0.39 24.72 

Power Stations and Tranamission 0.14 0.50 0.07 0.71 
Irrigation 
Sldorejo 5.00 4.75 2.32 3.49 0.87 1.41 0.66 18.50 
Sedadl 2.25 7.71 o.n 0.80 11 .53 
Klambu Kiri 3.09 8.13 13.70 2.87 3.04 1.08 1.85 33.38 
Klambu Kanan 2.19 3.57 10.93 8.03 6.08 7.16 1.62 37.56 
Klambu Barrage 1.25 0.72 3.32 3.47 4.86 3.12 16.74 

Flood Forecasting Building 0.05 0.46 0.51 
Resettlement Facilities 
Transmigration Sites 1.33 1.33 
Local Resettlement Areas 0.45 2.34 1.50 4.29 

Sub-Total Civil Works 3.40 3.87 17.81 30.71 35.49 19.43 20.17 13.18 5.43 149.27 

Equipment 
Office, O&M, Hydro, Training & Vehicles 0.01 0.10 0.03 0.36 0.42 0.06 0.98 
Telemetry Md Water Quality 0.48 0.10 1.35 1.93 
IPEDA 0.10 0.10 

Sub-Total Equipment 0.01 0.!511 0.03 0.38 0.52 0.06 0.10 1.35 3.01 

Consultants 0.41 4.28 0.85 0.75 1.00 2.71 0.49 1.45 11 .82 
Training 0.18 0.18 
Administration 0.32 0.30 0.30 0.85 0.81 0.54 0.54 0.47 0.23 4.18 
LMd Acquisition 13.07 3.78 8 .54 5.58 0.93 2.94 1.82 2.11 2.88 41.21 

TOTAL 18.78 8.17 31.49 38.00 38.14 24.43 25.10 18.51 11 .12 208.75 

FOREIGN CURRENCY COSTS 

Civil Works 
Dam Md AppurtenMces 3.02 3.58 5.82 9.93 5.38 0.78 28.33 
Power Stations Md Transmission 3.82 13.38 1.91 18.11 
Irrigation 
Sldorejo 0.49 0.35 0.14 0.88 
Sededl 
Klambu Kiri 
Klambu Kanan 3.80 2.80 8.40 
Klambu Barrage 0.83 0.34 1.17 2.38 0.32 5.04 

Flood F~ng Building 
Reoetllement Facilities 
Transmigration Sttes 
Local Resettlement Areas 

Sub-Total Civil Works 3.02 3.58 8.84 10.82 14.31 18.15 2.23 0.00 0.00 58.88 

Equipment 
Office, O&M, Hydro, Training & Vehicles 
Telemetry Md Water Quality 1/ 0.38 4.87 5.05 
IPEDA 

Sub-Total Equipment 0.00 0.00 0.00 0.00 0.00 0.00 0.38 4 .87 5.05 

Consultants 1.18 1.35 1.57 1.58 1.04 0.50 0.11 0.28 7.80 
Training 0.20 0.20 
Administration 
LMd Acquisition 

TOTAL 3.02 4.75 8.28 12.18 15.88 20.18 2.73 0.89 4 .88 72.71 

1/ Include■ US$1 .11 million to be paid In 1994/95. 
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INDONESIA: Kedung Ombo Multipurpose Dam and Irrigation Project 
Annex 2: Financial and Economic Analysis 

Table 1. Financial and Economic Prices (1993) 1 / 

Item 

OUTPUT 
Paddy 
Maize 
Soyabean 
Mungbean 
Sorghum 

INPUT 

Seed 
Paddy 
Maize 
Soyabean 
Mungbean 
Sorghum 

Fertilizer 
Urea 
TSP 
KCI 

Agro-Chemicals 
Pesticides (Rp/lt) 
Rodenticide 

Machinery 
Sprayer 
Tractor 

Labour 2/ 
Male 
Female 

(Rp/day) 
(Rp/day) 

(Rp/day) 
(Rp/day) 

Financial Economic 
Prices Prices 

---Rp/kg·---

300 
250 
900 

1,200 
280 

550 
650 

1,200 
1,500 

400 

260 
340 
340 

16,000 
16,000 

500 
5,000 

2,250 
1,700 

306 
177 
550 

1,200 
260 

459 
266 
825 

1,800 
390 

338 
435 
395 

16,000 
16,000 

500 
5,000 

2,025 
1,530 

Annex 2 

1 / Major assumptions are based on SAR for the Groundwater Development Project 
(Report No. 11424-IND, dated 02/26/1993) using updated prices where appropriate. 

2/ Conversion factor of 0.9. 
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INDONESIA: Kedung Ombo Multipurpose Dam and Irrigation Project 
Annex 2: Financial°and Economic Analysis 

Table 2(a). Import and Parity Prices for Non-Paddy Crops 

Maize Soybean 
Import Parity Export Parity Import Parity 

S$/MT 

Projected Price 1 / 99.7 99.7 234.7 
Quality Adjustment 0.0 -15.0 -11.7 
Freight and lnsu·rance 25.0 -10.0 30.0 

CIF or FOB Price 124.7 74.7 253.0 

Rp/Kg 

CIF or FOB Price 262 157 531 
Port Handling & Storage Losses (5%) 13 -8 27 
Transport: Port/Wholesaler 10 -10 12 
Wholesaler's Margin 15 -15 30 
Transport: Mill/Wholesaler -10 -10 -10 
Traders' Margin -15 -15 -30 
Transport: Farm/Mill -10 -10 -10 

Economic Farm-gate Price 265 89 550 

Urea TSP KCL 
Export Parity Import Parity Import Parity 

USS/MT 

Projected Price 1 / 154.3 134.0 114.7 
Freight and Insurance -10.0 40.0 40.0 

CIF or FOB Price 144.3 174.0 154.7 

Rp/Kg 

CIF or FOB Price 303 365 325 
Port Charging including Bagging -10 25 25 

Ex-Factory or Warehouse Price 293 390 350 

Transport to Wholesaler 15 15 15 
Storage & Wholesaler Margin 15 15 15 
Transport to Farm 15 15 15 

Economic Farm-gate Price 338 435 395 

1 Projected price for 2000 (base case) expressed In terms of 1993 constant prices. 

'Commodity Markets and the Developing Countries', The World Bank, Washington D.C., March 1994. 

Sorghum 
Import Parity 

97.5 

25.0 

122.5 

257 
13 
10 
15 

-10 
-15 
-10 

260 
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INDONESIA: Kedung Ombo Multipurpose Dam and Irrigation Project 
Annex 2: Financial and Economic Analysis 

Table 2{b). Economic Price for Paddy 1/ 

Projected World Price for Rice 

Import Parity Price for Paddy 

Export Parity Price for Paddy 

Economic Price for Paddy 

1 / Prices for 2000 expressed in 1993 prices. 

Unit 

US$/t 

Rp/kg 

Rp/kg 

Rp/kg 

Base Cas, 

273.3 

373 

239 

306 

High 2/ 

409.4 

548 

389 

469 

Low 2/ 

167.2 

236 

122 

179 

2/ Top and bottom of range within which rice prices are likely to stay at 70% probability level. 



Wet Season Paddy 

Without Project (% Irrigated) 
With Project 

Dry Season Paddy 

Without Project 
With Project 

Palawlja (Malze/Soyabean) 

Without Project 
With Project 

1/ Maize/Mungbean. 

-

INDONESIA: Kedung Ombo Multipurpose Dam and Irrigation Project 
Annex 2: Financial and Economic Analysis 

Table 3. Crop Yields 

Sldorejo Sedadl Klambu Kiri 

SAR PCR SAR PCR SAR PCR 

t/ha-------

3.3 (0) 3 .6 4.1 (90) 4.1 3.5 (60) 3.7 
4.7 5 .4 4.7 5.3 4.6 5.3 

4.5 4.5 4.0 4.0 
5.0 5 .6 5.0 5.5 4.8 5.6 

1.2/0.6 1.2/0.5 1.0/0.5 1.0/0.5 0.9/0.5 1/ 0.9/0.5 
1.3/0.6 1.3/0.6 1.3/0.5 1.3/0.5 0.9/0.5 1/ 0.9/0.5 

Klambu Kanan 
SAR PCR 

3.4 (13) 3.6 
4.0 4.9 

w 
O'\ 

3.7 3.7 
4.2 5.2 

0.9/0.5 0.9/0.5 
1.3/0.5 1/ 1.3/0.5 



11\00N:SIA: Kedung Ombo MullipUlpON Dam and Irrigation Project 
Annex 2: Fnnclal and Economic Analva 

Table 4 .. ). Cnlp Budgala 
Sidcnlo lnvatlan Atw. 

W.tS.-Paddy Oly S.t10n Paddy Palawija (Malza/Soyabaan) 1/ 

Without P,afact Wllh Prajact WlthautP,afact With Project Without Project With Project 

11am Unit Ouantitr vau QuamM, vau Quantity vau Quantity vau Olanlily v.u Olanlily Vlllue 
roooRp) roooRp) tOOOAp) roooRp) roooRp) (OOORp) 

REW:NlES 
Main Product Kg 3,600 1,080 5,400 1,620 5,600 1,680 1.2/0.5 750 1.3/0.6 865 
By.Producla 2/ Kg 54 11 84 38 43 

Sib-Total 1,134 1,701 1,764 7A 908 

COSTS 
SNd Kg 25 14 25 14 25 14 10 9 15 14 

Fertiliz• 
Ura Kg 150 39 250 65 250 65 70 18 100 26 
TSP Kg 75 26 150 51 150 51 40 14 75 26 
KCI Kg 100 34 100 34 

Agro-Chemicala 
lnacticide L 3.0 48 3.0 48 3.0 48 1.5 24 2.0 32 
Rodanlicide Kg 1.5 24 1.5 24 1.5 24 0.5 8 1.0 16 

Machinery 
Spray• Day 12 6 • 4 8 4 4 2 5 3 
Tracto,s Day 15 75 13 65 13 65 4 20 4 20 

Hired Labour 3/ 
Mala K> 24.0 54 25.0 56 25.0 56 17.0 38 18.0 41 
Female WO 19.0 32 20.0 34 20.0 34 19.0 32 20.0 34 

Sib-Total m 395 395 166 210 

Groaa Maiglna .,. 1,308 1,369 622 698 

Family Labour 
Mala 96.0 100.0 100.0 68.0 72.0 
Female 76.0 80.0 80.0 76.0 80.0 

Returna p.- Day to Fan, Labour 4/ !:! il 7.6 4.3 4.6 

Nat Ecoliomlc Reuna p.- t.. 51 HU N7.0 1051.0 94.0 108.0 

1/ In the wi1hout project sitlalion maize and eovat,ean are g..-n aa Nplllll18 crops during 1he first dry 8NIIOl'I (Feb.June) . In 1ha wi1h project situation. maize and aoyabaan are grown 
aa mbced crops during the eacond dry 9N90n (June-Sept). 

2/ 5" of 1he value of 1ha main crop. 
3/ ANumad, in line with 1ha SAR, at~ of all labour required . 
4/ Including both male and female labour. 
5/ All inputs valued at economic pricaa and including aconomlc 1111lua of family labour. 

w 
--.J 



INDONESIA: Kedung Ombo Mulllpurpoae Dam and Irrigation Project 
Annex 2: Financial and Economic Analpla 

Table 4f). Crot Budgets 
Seda lrrigat n Area 

Wet Season Paddy Dry Seuon Paddy Palawija (Maize/Soyabean) 

Wlhout Project Wlh Project Wlhout Project Wlh Project Without Project With Project 

Item Uni Quantity Value Quantity Val .. Quantity Value Quanta, Val .. Quantity Value Quantity Val .. 
('000 Rp) ('000 Rp) f0OO Rp) ('000 Rp) f0OO Rp) ('000 R11 

REVENUES 
Main Product Kg 4,100 1,230 5,300 1,590 4,500 1,350 5,500 1,650 1.0/0.5 700 1.3/0.5 775 
By-Products 2/ Kg 62 ao es 83 35 39 

Sub-Total i.m 1..tll 1,411 1,733 735 114 

COSTS 
Seed Kg 25 14 25 14 25 14 25 14 10 9 12 11 

Fertilizer 
Urea Kg 200 52 250 65 200 52 250 65 70 18 90 23 
TSP Kg 100 34 150 51 100 34 150 51 40 14 70 24 
KCI Kg 50 100 34 50 17 100 34 

w 
Agro-Chemicals 00 

Insecticide L 3.0 41 3.5 58 3.0 48 3.0 48 1.5 24 1.5 24 
Rodentlcide Kg 1.5 24 1.5 24 1.0 16 1.5 24 0.5 8 1.0 16 

Machinery 
Sprayer Day 6 3 8 4 6 3 8 4 4 2 5 3 
Tractors Day 10 50 12 80 10 50 13 65 4 20 4 20 

Hired Labour 3/ 
Male MD 24.0 54 25.0 58 24.0 54 25.0 56 17.0 38 18.0 41 
Female WO 19.0 32 20.0 34 19.0 32 20.0 34 19.0 32 20.0 34 

Sub-Total 311 398 320 395 168 195 

Groaa Margins 980 1.272 1.097 1,338 589 618 

Family Labour 
Male 96.0 100.0 96.0 100.0 68.0 72.0 
Female 76.0 80.0 76.0 80.0 76.0 80.0 

Returns per Day to Famlly Labour 4/ 5.7 L1 6 .4 7.4 4.0 u 
Net Economic Returns per H■ 681 .0 952.0 818.0 1019.0 57.0 65.0 

-----------------------
1/ In the without project aituation maize and aoyabean are grown as separate crops during the first dry season (Feb-June). In the with project situation, 

maize and soyabean are grown as mixed crops during the aecond dry season (June-Sept). 
2/ 5% of the value of the main crop. 
3/ Assumed, in line with the SAR, at 20% of all labour required. 
4/ Including both male and female labour. 
5/ All inputs valued at economic prices and including economic value of family labour. 



JNDONESIA: Kedung Ombo Multipurpose Dam and Irrigation Project 
Annex 2: Financial and Economic Analysis 

Table 4(c). Crop Budgets 
Klambu Kiri Irrigation Arm 

Wet Season Paddy Dry Season Paddy Palawija (Maize/Soyabean) 1/ 

Without Pro;ect With Project Without Project With Project Without Project With Project 

Item Unit Quantity Value Quantity Value Quantity Value Quantity Value Quantity Value Quantity Value 
fOOO Rp) fOOO Rp) fOOORp) fOOO Rp) fOOO Rp) fOOO Rp) 

REVENUES 
Main Product Kg 3,700 1,110 5,300 1,590 4,000 1,200 5,600 1,680 0.9/0.5 675 1.2/0.5 750 
By-Products 2/ Kg 56 80 60 84 34 38 

Sub-Tolal 1,166 1,670 1.260 1,764 709 788 

COSTS 
Seed Kg 25 14 25 14 25 14 25 14 10 9 12 11 

Fertilizer 
Urea Kg 200 52 250 65 200 52 250 65 70 18 90 23 
TSP Kg 100 34 150 51 100 34 150 51 40 14 70 24 
KCI Kg 50 100 34 50 17 100 34 

Agro-Chemicals 
Insecticide L 3.0 48 3.5 56 3.0 48 3.0 48 1.5 24 1.5 24 w 
Rodenticide Kg 1.0 16 1.5 24 1.0 16 1.5 24 0.5 8 1.0 16 1.0 

Machinery 
Sprayer Day 6 3 8 4 6 3 8 4 4 2 5 3 
Tractors Day 10 50 12 60 10 50 13 65 4 20 4 20 

Hired Labour 3/ 
Male MD 24.0 54 25.0 56 24.0 54 25.0 56 17.0 38 18.0 41 
Female WD 19.0 32 20.0 34 19.0 32 20.0 34 19.0 32 20.0 34 

Sub-Tolal 303 398 320 395 166 195 

Groaa Margo 862 1,272 940 1,369 543 592 

Family Labour 
Male 96.0 100.0 96.0 100.0 68.0 72.0 
Female 76.0 80.0 76.0 80.0 76.0 80.0 

Rllluma per Day lo Family labour 4/ 5.0 7.1 5.5 7.6 3.8 3.9 

Net Economic Rell.Ima per Ha 553.0 952.0 657.0 1051.0 38.0 47.0 

1/ In the without project situation maize and soyabean are grown aa separate crops during the first dry season (Feb-June). In the with project situation. maize and soyabean are grown 
aa mixed crops during the second dry season (June-Sept). 

2/ 5% of the value of the main crop. 
3/ Assumed, in line with the SAR, at 20% of all labour required. 
4/ Including both male and female labour. 
5/ All inputs valued at economic prices and including economic value of family Jabour. 



INDONESIA: Kedl.llg Ombo Mullipurpose Dam and Irrigation Project 
Amex 2: Rnanc:illl and Economic Analysis 

Table 4(d). Crop lblgea 
IClambu .... lnlgalon Ara 

w• s.uon Paddy Dry Sea11011 Paddy Palawija (Malze/Soyabean) 1/ 

Yfttaut Projec:t IMtl Projec:t W191outProjec:t Yffl Projec:t Yfflout Projec:t Wit! Project .... ~ v .... a.-lty v ... a.-11y Value Quanlty Vu,e Quanlty Value Quanlty Value 

('000 ~· 
fOOO~) 

('000 ~· ('000 ~· 
fOOO~) fOOO ~) 

IEYENlES 
Main Procb:t Kg 3,600 1,080 4,900 1,470 3,700 1,110 5,200 1,560 0.9/0.5 675 1.3/0.5 775 
By-Procu:ta 21 Kg 54 74 56 78 34 39 

8ub-Talll 1.1M MH 1,11Ml 1,638 709 814 

COSTS 
Seed Kg 25 14 25 14 25 14 25 14 10 9 12 11 

Fer9zer 
u... Kg 200 52 250 65 200 52 250 65 70 18 90 23 
TSP Kg 100 34' 150 51 100 34 150 51 40 14 70 24 
Ka Kg 50 100 34 50 17 100 34 

Agro..a.mlcal8 
lnNc:lclcle L 3.0 48 3.5 56 3.0 48 3.0 48 1.5 24 1.5 24 
Rodadldde Kg 1.0 18 1.5 24 1.0 18 1.5 24 0.5 8 1.0 16 

Mac:tmery 
Sprayer Day 6 3 8 4 6 3 8 4 4 2 5 3 
TIIIClonl Day 10 50 12 60 10 50 13 65 4 20 4 20 

Hlnld Labour 3/ 
Male MD 24.0 54 25.0 56 24.0 54 25.0 56 17.0 38 18.0 41 
Female WD 19.0 32 20.0 34 19.0 32 20.0 34 19.0 32 20.0 34 

8ub-Talll g ~ 320 395 166 195 

81.-llarglns H1 .1.1!§ §9 1,243 543 618 

Famlylabour 
Male 116.0 100.0 98.0 100.0 68.0 72.0 
Female 78.0 80.0 16.0 10.0 16.0 80.0 

..._ ,-Day ID Fa.._ l.abaur 4/ M M !.! I.! 3.8 " 
Ntlt&mlcNlic....,_p.Ha51 12.Lt m.g B1J1 !DJ} &! ~ 

1/ In lie wlllOUt project --.a1lon maize and~- grown u aeperate crop9 dumg fNt lnitdry Na80n (Feb-.ble). In Ille with proj«:t .._Ion. maize and aoyabNn are grow1 
u inbaclcrop9dumg fNtNCOnd dry ...an~-

2/ 5% °' .... of .. main crop. 
3/ Alanned, In lne with the SAR, at 20% of al labolM' ,-qured . 
.. , lnc:blng bo4h male and female labcu. 
'51 M Inputs vul9d at economic orices 1111d lnllbtn<1 """""'""' Vllh, of fllrnllv laoour 



INDONESIA: Kedung Ombo Multipurpose Dam and Irrigation Project 
Annex 2: Ananclal and Economic Analysis 

Table 5{1l). Farm Budgets 
9c1oreio lnlgalon Ara 

Snal Farms (0.2 Ha) lleclum Farma (0.4 Ha) 

CROPS 

Paddy (WM Seuon) 
Paddy (Dry Seuon) 
Maiz~ 

Sm-Tolllll 

'11tooutProject 

Groa Fa~ 
Ara Income Labour 
fta) ('000 ,-,: (Days) 

0.17 138.80 29.24 

0.37 230.10 53.28 

0.54 368.90 82.52 

R1una,- 0ay 11aa Farn1111 4.47 

otherlnca~dlurN 
Off-Farm Income 

Male 27.00 12 
Female 17.00 10 

Payments tor Water 
IPE~ 1/ 5.00 
War Ccnll>uliona 2/ 0.00 

Sm-Tolllll 39.00 

Tollll Falllily Income 407.90 
"-l"wCaput 3/ 18.67 

1/ "125,000 per ha. 

With Project 

Groa Family 
Ara Income Labour 
(Ha) ('000 "' (Days) 

0.20 261 .20 36.00 
0.20 273.80 36.00 
0.08 41.87 9.12 

0.48 578.17 11.12 

7.11 

27.00 12 
17.00 10 

5.00 
6.00 

33.00 

609.17 
132.51 

VVllhoot Project 

ar- Family 
Area Income ubow 
(Ha) ('000 "1. (Daya) 

0.34 2TT.59 58.48 

0.72 447.n 103.68 

1.06 725.36 162.16 

4.47 

27.00 12 
13.60 8 

10.00 
0.00 

30.60 

755.96 
164.34 

2/ 50kg of paddy per ha of irrigated paddy grown. Paid to WUAII for main~ of the lllrtiary system. 
3/ Awnage family lize 4.6 people. 

With Project 

Groa Family 
Area Income Labour 
Oia) ('000 "1 (Daya) 

0.40 522.40 72.00 
0.40 547.60 72.00 
0.12 83.75 18.24 

0.92 1153.75 162.24 

7.11 

15.75 7 
8.50 5 

10.00 
12.00 

2.25 

1156.00 
251.30 

large Farms (0.6 Ha) 

Yt11houtPro;ect 

Groa Family 
Area Income labour 
(Ha) ('000 "1 (Daya) 

0.51 416.39 87.72 

1.08 671 .65 155.52 

1.59 10ll.04 243.24 

4.47 

13.50 6 
10.20 6 

15.00 
0.00 

&.70 

1096.74 
231.42 

Wilh Project 

Gross Family 
Ar• Income I.Jabour 
(Ha) ('000 "1 (Daya) 

0.60 783.60 108.00 
0.60 821 .40 108.00 
0.18 125.62 27.36 

1.38 1730.62 243.36 

7.11 

22.50 10 
10.20 6 

15.00 
18.00 

-0.30 

1730.32 
376.16 

~ 
1--" 



CROPS 
Paddy (Wet Season) 
Paddy (Dry Season) 
Malze/Soyabeana 

Sub-Total 

Retuma per Day hom Farming 

Other lncome/Expendlurea 
Off-Farm Income 

Male 
Female 

Payments for Water 
IPEDA 1/ 
Water Contributions 2/ 

Sub-Total 

Total Family Income 
Income Par Caput 3/ 

1/ Rp25,000 per ha. 

INDONESIA: Kedung Ombo MultlpurpoH Dam and Irrigation Project 

Annex 2: Financial and Economic Analyaie 

Table 5(b). Fann Budgets 
Sedadl Irrigation Area 

llledllNII Farms (0.4 Ha) 

Area 
(Ha) 

Wlhout Project 

Groaa 
lnco111e 

f0OO Rp) 

0.39 382.38 
0.18 197.54 
0.13 74.02 

0 .70 853.114 

5.80 

15.75 
13.60 

10.00 
0.00 

11.35 

873.29 
148.37 

Family 
Labour 
(Daya) 

67.08 
30.98 
18.72 

118.78 

7 
8 

Area 
(Ha) 

0.40 
0.40 
0.12 

0.92 

With Project 

Groaa 
Income 

f000 Rp) 

508.60 
535.00 

74.21 

1117.81 

6.19 

15.75 
13.60 

10.00 
12.00 

7.35 

1125.18 
244.80 

Family 
Labour 
(Daya) 

72.00 
72.00 
18.24 

182.24 

7 
8 

2/ 50kg of paddy per ha of irrigated paddy grown. Paid to WUAa for maintenance of the tartia,y system. 
3/ Average family size 4.8 people. 

Area 
(Ha) 

0.55 
0.05 
0.47 

1.07 

Large Farms (0.8 Ha) 

Without Project 

Groaa 
Income 

rooo Rp) 

539.25 
54.87 

267.62 

161.74 

5.04 

11 .25 
6.80 

15.00 
0.00 

3.05 

884.79 
188.00 

Family 
Labour 
(Daya) 

94.60 
8.60 

67.68 

170.88 

5 
4 

Area 
(Ha) 

0.60 
0.60 
0.18 

1.38 

Wlh Project 

Gro■a 
Income 

f000 Rp) 

762.90 
802.50 
111 .32 

1676.72 

6.89 

11 .25 
6.80 

15.00 
18.00 

-14.95 

1881 .77 
381.25 

Family 
Labour 
(Daya) 

108.00 
108.00 
27.36 

243.36 

5 
4 

~ 
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Table 5(c). Farm Budget, 
Klambu Kiri Irrigation Area 

Medium Farm, (0.4 Ha) Large Farm, (0.6 Ha) 

Without Project Wi1h Project Wi1hout Project With Project 

Gro11 Family Gro11 Family 
Area Income Labour Area Income Labour 
(Ha) rooo Rp) (Daya) (Ha) ('000 Rp) (Daya) 

CROPS 
Paddy (Net Season) 0.40 344.98 68.80 0.40 508.60 72.00 
Paddy (Dry Season) 0.00 0.00 0.40 547.60 72.00 
Maize/Soyabeans · 0.20 108.63 28.80 0.12 71 .06 18.24 

Sub-Total 0.60 453.61 97.60 0.92 1127.26 162.24 

Retum, per Day from Farming 4.65 6.95 

Other Income/Expenditure, 
Off-Farm Income 

Male 27.00 12 15.75 7 
Female 17.00 10 13.60 8 

Paymenll for Water 
IPEDA 1/ 10.00 10.00 
Water Contributions 2/ 0.00 12.00 

Sub-Total 34.00 7.35 

Total Family Income 487.61 1134.61 
Income Per Caput 3/ 106.00 246.66 

1/ Rp25,000 per ha. 
2/ 50kg of paddy per ha of irrigated paddy grown. Paid to WUAa for maintenance of the tertiary system. 
3/ Avertige family lize 4.6 people. 

Gro11 Family Gro11 
Area Income Labour Area Income 
(Ha) ('000 Rp) (Daya) (Ha) ('000 Rp) 

0.60 517.47 103.20 0.60 762.90 
0.00 0.00 0.60 821 .40 

0.30 162.95 43.20 0.18 106.60 

0 .90 680.42 146.40 1.38 1690.90 

4.65 6.95 

13.50 6 11 .25 
8.50 5 6.80 

15.00 15.00 
0.00 18.00 

7.00 -14.95 

687.42 1675.95 
149.44 364.34 

Family 
Labour 
(Daya) 

108.00 
108.00 
27.36 

243.36 

~ 

5 
4 



CROPS 
Paddy (Wet Season) 
Paddy (D!y S.9011) 
MaiZ11JSoyabeana 

Sub-Tollll 

Ralurna par Day from Fanning 

Othslncome,&pendilufw 
Off-Farm Income 

Male 
Female 

Paymenta for Watar 
IPEDA 1/ 
Watar Contributions 2/ 

Sub-Tollll 

Tollll Family Income 
Income P« Oaput 3/ 

1/ Rp25,000 per t.. 

ll'OOIIESIA: Kedung Ombo Multipurpose Dam and Irrigation Project 
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Table 5(d). Fann Budgeta 
~mbu Karan Irrigation Ara 

Smal Fanne (0.2 t.) Medium Fanne (0.4 Ha) 

Without PRlject 

an- Fafflilv 
Ar-. Income Labour 
tt-) rooo Rp) flays) 

0.21 174.50 36.12 
0.01 8 .45 1.72 
0.19 103.20 27.36 

0.41 286.15 65.20 

4 .39 

54.00 24 
34.00 20 

5.00 
0 .00 

83.00 

369.15 
80.25 

With Project 

Q,.... Family 
Ar-. Income Labour 
tt-) rooo Rp) flay•) 

0.20 229.10 36.00 
0.20 248.60 36.00 
0.06 37.11 9.12 

0 .46 514.81 81 .12 

6.35 

31 .50 14 
27.20 16 

5.00 
6.00 

47.70 

562.51 
122.28 

WhhoutProject 

G,.._ Family 
Ara Income Labour 
tt-1 fOOO Rp) flays) 

0.40 332.38 68.80 
0.02 16.91 3.44 
0.37 200.97 53.28 

0 .79 550.25 125.52 

4 .38 

27.00 12 
17.00 10 

10.00 
0 .00 

34.00 

5114.25 
127.01 

Wl1h Project 

Grom Fami~ 
Ara Income Labour 
tt-) fOOO Rp) flays) 

0.40 458.20 72.00 
0.40 497.20 72.00 
0.12 74.21 18.24 

0 .92 1029.61 162.24 

6 .35 

15.75 7 
13.60 8 

10.00 
12.00 

7.35 

1036.96 
225.43 

2/ 50kg of paddy pert. of irrigated paddy grown. Paid to WUAa for maintenance of the tertiary system. 
3/ AY9111ge family size 4.6 people. 

I.Jarge Fanne (0.6 t.) 

Wllhout Project 

GrON Family 
Ara Income Labour 
tt-) fOOO Rp) flay•) 

0.60 498.57 103.20 
0.03 25.36 5.16 
0.55 298.73 79.20 

1.18 822.67 187.56 

4.39 

13.50 6 
8 .50 5 

15.00 
0.00 

7.00 

829.67 
180.38 

With Project 

GR.a Family 
Ara Income Labour 
tt-> rooo Rp) flay•> 

0.60 687.30 108.00 
0.60 745.80 108.00 
0.18 111 .32 27.36 

1.38 1544.42 243.36 

8.35 

11 .25 5 
6.80 4 

15.00 
18.00 

-14.95 

1529.47 
332.48 

t 



Farm Size 
(ha) 

Sldorejo 

Small 0.2 
Medium 0.4 
Large 0.6 

Sedadi 

Medium 0.4 
Large 0.6 

IOmnbu 10r1 

Medium 0.4 
Large 0.6 

IOmnbu Kanan 

Small 0.2 
Medium 0.4 
Large 0.6 

INDONESIA: Kedung Ombo Multipurpose Dam and lnigation Project 
Annex 2: Financial and Economic Analysis 

Table 6. Per Ceput Farm Incomes 

SAR 
1983 Prices 1993 Prices Increase 

Without With Without With 
Project Project Project Project 

'000 Rp (%) 

45.1 79.3 88.4 155.4 76 
86.9 155.0 170.3 303.8 78 

128.6 234.6 252.1 459.8 82 

96.5 154.1 189.1 302.0 60 
145.3 229.3 284.8 449.4 58 

61.6 147.5 120.7 289.1 140 
90.0 220.1 176.4 431.4 145 

37.9 68.3 74.3 133.9 80 
67.2 131 .8 131.7 258.3 96 

100.1 196.6 196.2 385.3 96 

PCR 
1993 Prices Increase 

Without With 
Project Project 

'000 Rp -------· (%) 

88.7 132.6 49 
164.3 251.3 53 
238.4 376.2 58 

~ 

146.4 244.6 67 
188.0 361.3 92 

106.0 246.7 133 
149.4 364.3 144 

80.3 122.3 52 
127.0 225.4 77 
180.4 332.5 84 
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Table 7. Cropping Patterns 

Without With Project 
Project SAR PCR 

.............................. (ha) .............................. 

Sidorejo 

Total Physical Area 6,100 6,120 
Wet Season Paddy 

Rainfed 5,200 
lrrigeted 6 ,100 6,120 

Dry Season Paddy 6 ,100 6,120 
Palawija 11 ,020 1,830 1,000 

Total Cropped Area 16,220 14,030 13,240 

Sedadi 

Total Physical Area 13,910 15,200 
Wet Season Paddy 

Rainfed 1,200 
Irrigated 12,700 13,910 15,200 

Dry Season Paddy 6,300 13,910 15,200 
Palawija 4,700 4,170 4,650 

Total Cropped Area 24,900 31,990 35,050 

Klambu Kiri 

Total Physical Area . 20,330 21,457 
Wet Season Paddy 

Rainfed 8,230 
Irrigated 12,100 20,330 21,457 

Dry Season Paddy 500 20,330 21,457 
Palawija 10,200 6,120 6,437 

Total Cropped Area 31,030 46,780 49,351 

Klambu Kanan 

Total Physical Area 19,000 17,288 
Wet Season Paddy 

Rainfed 17,600 
Irrigated 2,550 19,000 17,288 

Dry Season Paddy 1,100 19,000 17,288 
Palawija 17,830 5,700 5,186 

Total Cropped Area 39,080 43,700 39,762 

Total 

Project Area 59,340 60,065 
Wet Season Paddy 

Rainfed 32,230 
Irrigated 27,350 59,340 60,065 

Dry Season Paddy 7,900 59,340 60,065 
Palawija 43,750 17,820 17,273 

Total Cropped Area 111,230 138,500 137,403 
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Table 8. Exchange Ra•• and Inflation Rate• 

1985/86 1986/87 1987/88 1988/89 1989/90 1990/91 1991/92 1992/93 1993/94 
EXCHANGE RATE (Rp/US$) 

001 Accounting Rate 1/ 1,085 1,135 1,640 1,659 1,789 1,872 1,921 2,075 2,150 
Rm on IBRD Disbursements 2/ 1,098 1,564 1,665 1,689 1,831 1,897 1,998 2,058 2,118 

DOMESTIC INFLATORS 

Wholeaale Price Indices 3/ 104.25 116.65 131.25 142.35 151.30 160.30 172.80 186.15 191.70 4/ 
(1985•100) 

Inflation Ra (%) 11.89 12.52 8.46 6.29 5.95 7.80 7.73 2.98 

lntlatora 1.84 1.64 1.46 1.35 1.27 1.20 1.11 1.03 1.00 
(II> convert current to mld-1993 price•) ~ 
INTERNATIONAL INFLATORS 1985 1986 1987 1988 1989 1990 1991 1992 1993 1994 

MUV Index (1990•100) 5/ 68.60 80.89 88.84 95.31 94.65 100.00 102.23 106.64 107.17 110.85 

Inflation Rate (%) 17.92 9.83 7.28 -0.89 5.65 2.23 4.31 0.50 3.43 -100.00 

lnlalora 6/ 1.43 1.26 1.16 1.13 1.10 1.06 1.03 1.00 1.00 1.93 
(II> convert cumtnt to mid-1993 pricH) 

1/ Ra fixed wery year for converting budgetary allocation, Into US$ equlvalenta for accounting purpose,. 
2/ Average exchange rate on IBRD chburaementa made in the year. 
3/ SouR:e: lntemational Financial Statistics, Yearbook 1993 (Vol.XLVI) and May 1994(Vol. XLVII, No.5) . 
4/ Wholeaale price Index at the end of the second quarter of 1993. 
5/ G-5 MUV Index. Source: World Bank, lntemational Economics Department, March 1994. 
6/ Correction factors to convert apllt year costs (e.g. 1985/86) to mid 1993 valun. 
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Table 9. Economic Project Coats In Constant 1993 Prices 

1985/86 1986/87 1987/88 1988/89 1989/90 1990/91 1991/92 1992/93 1993/94 

LOCAL CURRENCY COSTS 1/ (Rp. Billion) 

Civil Works 2/ 6.86 8.04 43.07 69.19 82.n 43.86 42.71 28.11 11.51 

Equipment 2/ 0.02 0.26 0.07 0.84 1.00 0.12 

Consultants 0.87 10.36 1.83 1.34 2.57 6.00 1.03 3.01 
Training 0.38 
Administration 0.64 0.56 0.73 1.90 1.33 1.15 1.15 1.00 0.50 
Land Acquisition 26.06 7.03 20.45 12.43 2.04 6.34 3.43 4.51 5.72 

Sub-Total 33.56 16.52 74.87 85.42 88.32 54.93 53.42 35.03 20.74 

FOREIGN CURRENCY COSTS 3/ 

Civil Works 2/ 9.09 9.52 16.96 25.16 33.09 42.62 4.81 0.00 0.00 

Equipment 2/ 

Consultants 0.00 3.08 3.30 3.72 3.65 2.31 1.08 0.23 0.61 
Training 0.42 
Administration 
Land Acquisition 

Sub-Total 9.09 12.60 20.26 28.88 38.74 44.94 5.88 0.65 0.61 

TOTAL ECONOMIC COSTS 42.65 29.11 95.13 114.30 125.07 99.86 59.30 35.69 21 .35 

1/ Current values have been converted to constant 1993 values using the local currency inflators (derived from Annex 1, Table 4 and Annex 2, Table 8) . 
2/ Excludes cost of construction of flood forecasting building and equipment for telemetry and IPEDA as these have not yet resulted in quantifiable benefits. 
3/ Constant 1993 Rupiah values have been derived by converting US$ values to mld-1993 values, ualng the foreign exchange lnflator, and converting these to 

Rupiah equivalent uaing the mid 1993 exchange rate (US$1 =Rp2, 100) (derived from Annex 1, Table 5 and Annex 2, Table 8) . 

Total 

336.13 

2.31 

27.01 
0.38 
8.96 

88.00 

462.81 

141 .26 

17.98 
0.42 

159.68 

622.47 
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Table 10. Actual and Projected Power Generation 

92/93 93/94 94/95 Post 94/95 
----------Mwh---------------------------

Kedung Ombo Power House 

Sidorejo Power House 1 / 

Klambu Power Plant 

Total 

40,330 

2,523 

1,872 

44,725 

74,627 

2,104 

76,731 

70,000 

2,500 

2,100 

74,600 

70,000 

2,500 

2,100 

74,600 

----------Rp billion--------

Economic Value 2/ 10.73 

Operational & Maintenance Costs 3/ 0.69 

1/ Damaged in January 1993 and expected to be recommissioned 
in 1994/95. 

18.42 

0.87 

2/ Valued at Rp240 (11.4 US cents) per Kwh. This economic value is based 
on existing tariffs for industrial and residential use, along with an estimate of 
consumer surplus. Source: SAR for Indonesia: Cirata Hydroelectic Phase II 
Project, Report No. 11544-IND, dated April 14, 1993. 

3/ Includes only O&M of power plants. 

17.90 17.90 

0:87 0.87 
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Table 11. Benefits from Fishing 

Unit Quantity Unit Cost 

AQUACULTURE (Floating Cages) 2/ 

Output (per 4 month cycle) kg 1,500 

Inputs (per 4 month cycle) 

Fry no. 6,000 
Feed kg 2,250 
Other Expenses 

Gross Income 

Amortised Cost of Cages 2/ 

Net Income 

Family Labour days 30 

Returns/Day of Family Labour 

Total Economic Benefits tons 960 3/ 

CAPTURE 5/ 

Output (annual catch) kg 1,200 

Inputs 

Nets (600m x 3m) no. 2 
Boat no. 1 
Other Expenses 

Net Income 

Family Labour days 50 

Returns/Day of Family Labour 

Total Economic Benefits tons 600 6/ 

1/ Model based on a cage 6mx6mx3m over a four months production cycle. 
2/ Investment costs are around Ap1 .5 million and cages need to be replaced every 

two years (six production cycles). · 
3/ There are about 800 cages in the reservoir, producing on average about 400 kgs 

of fish each cycle. Total annual production Is thus about 960 tons. 
4/ Net Income less cost of family labour (valued at economic prices). 
5/ Model based on a single boat enterprise. 
6/ About 500 fishermen. 

Rp 

1,800 

20 
680 

360,000 4/ 

400 

30 
100 

140,000 4/ 

Value 
OOORp 

2,700 

120 
1,530 

200 

850 

250 

600 

20 

345,600 

480 

60 
100 
50 

270 

5.4 

84,000 
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Table 12. Benefits from Municipal Water Supply (page 1) 

Current Tariffs in Semarang 

Consumer Type 0-15 m3 I 16-20 m3 I 
. . . . . . . . . . . . . . . . . Rp/m3 

Social Seivice 170 170 

Special Social Seivice 170 325 

Household I 175 350 

Household II 320 500 

Household ill 450 620 

Government Offices 320 500 

Small Trading Company (Commercial) 0 735 

Big Trading Company (Commercial) 0 990 

Small Industry 0 860 

Big Industry 0 1,225 

Harbour 3,000 3,000 

Avera e annual household consu g mp tton '.5 ,le x 40 lt/da ( peop y) : 
Cost for Household Type I: 
Average Cost/m3

: 

Marginal Cost/m3: 

Capital Cost 

21-50 m3 I > 50nr 

................ 
170 170 

400 450 

450 900 

600 1,250 

865 1,470 

600 1,250 

1,715 1,960 

2,205 1,450 

1,960 2,205 

2,450 2,695 

3,000 3,000 
73 m' 
Rp38,500 per annum 
RpS30 
Rp900 

The canals to transport water to Semarang, along with treatment and distribution systems, would cost about US$64 
million. Amortising this over 5 years and assuming annual supply of 153 million nr (see below), the capital cost 
per m3 is about Rp200. 

O&M Cost 

For Central Java, sustainable O&M costs for rural water supply schemes are estimated at about Rp180/nr. (Source: 
SAR for Indonesia: Water Supply and Sanitation for Low Income Communities Project, Report No. 11777-INS, 
dated May 26, 1993). For urban supply schemes the O&M costs may be 2-3 times that of a rural scheme. 

Economic Benefits 

The willingness to pay, at the margin, less investment and O&M cost should give a lower bound approximation of 
the social benefit of increasing water supply. 

Marginal Willingness to Pay 
less: 

O&M Costs 
Capital Cost 

Economic Benefit 

Rp/m3 

900 

360 
200 
340 
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Table 12. Benefits from Municipal Water Supply 

Quantities Supplied 

SAR Assumptions 

0.009 It/sec/ha for Sidorejo and Klambu Kanan (25,100 ha) 
0.006 It/sec/ha for Sedadi and Klambu Kiri (34,240 ha) 

Annual Supply: 13.6 million m3 

Water would be drawn by directly from the canals 

Actual 

Urban Water Supply to: 

Quantity Required 

Semarang 

Demalc 

Purwodadi 

Rembang 

Total 

Annual Supply: 153.0 million m3 

Economic Value: Rp52.02 billion 

(It/sec) 

2,500 

1,500 

150 

700 

4,850 

Source 

Klambu Barrage 

Klambu Barrage 

Sidorejo Main Canal 

Klambu Kanan Main Canal 

(page 2) 
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Table 13. Flood Control Benefits 

Flood Prone Area: 

Economic Productivity of Flood Prone Area: 

Flood Likelihood: 

Without Project: 
With Project: 

Likely Losses": 

Without Project: 
With Project: 

Incremental Benefits: 

Based on rice production in the Klambu Kanan area. 

30,000 ha in Lower Serang Basin 

Rp824,000 ha1
' 

1: 20 years 
1: 100 years 

Rp618 million 
Rp214 million 

Rp494 million 

Assumes SO% of net benefits (equivalent to 27 % of output) is lost in the years in which a major flood occurs. 
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Tabla 14: E00110mic Colllll and Benefits 

1985/H 19H/17 1917/11 1911/19 1919/90 1990/91 1991/92 1992/93 1993/94 1994/95 1995/96 1996/97 1997/91 1991/99 1999/204 2000/1 2001/2 2002/3 2003/4 
1D 

2007/8 

-·-------·- - .. ,_ .... _ .. , __ .......... --·-·-- (Ap billion) .......................... ,_ .... , .............. 

ECONOMIC COSTS 

lnl/9Slment Costs 1 / 42 .65 29.11 95.13 114.30 125.07 99.86 59.30 35.69 21 .35 

Replacement Costs 2/ 

Operational and Maintenance Costs 

Dam and Appurtenances 0.40 0 .81 0.81 0.81 0.81 

Irrigation Works 3/ 0.63 1.26 1.89 2.10 2.10 

Power Stations 0.69 0.87 0.87 

Sub-Total 42 .65 29 .11 95.13 114.30 125.07 100.89 61 .37 39 .08 25 .13 3 .78 

ECONOMIC IENERTS 

Incremental Crop Production 4/ 7.42 22.26 37.10 44.51 59.35 66.77 

Power Generation 5/ 10.73 18.42 17.90 

Fishing 6/ 0.09 0.43 0.43 0 .43 
Tourism 7/ 0.08 0.08 0.08 
Municipal and Drinking Wa18r Supply 8/ 5.20 5.20 10.40 10.40 

Flood Control 9/ 0 .49 0 .49 0.49 0.49 0 .49 

Sub-Total 0 .00 0 .00 0 .00 0.00 7.42 22 .. 75 42 .87 61 .45 89.18 96 .08 

NET ECONOMIC IENERTS (42 .65) (29 .11) (95.13) (114 .30) (117.65) (71 .15) (11 .49) 22.37 64.05 92.30 

E00110mic Raia of Reun 12.4 ,r. 

1/ See Annex 2, Table 9. 
2/ 10% of all project funded works are assumed to be mechanical or electJical equipment which would need to be replaced after 1 O years. 
3/ Ap35,000 per ha. 
4/ See Annex 2, Tables 4 and 7. Crop production is expected to fall by about 10% after year 2000 when urban water supply reaches its peak. 
5/ See Annex 2, Table 10. 

6/ See Annex 2, Table 11 . 

7/ About 300,000 tourists visited the reservoir in 1993/94 and paid an entrance lee of Rp250 each. 

8/ See Annex 2, Table 12. 

9/ See Annex 2, Table 13. 
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0.81 0.81 0 .81 0.81 0.81 0.81 0 .81 

2.10 2.10 2 .10 2.10 2.10 2.10 2.10 

0.87 0.87 0 .87 0 .87 0.87 0.87 0 .87 

3 .78 3 .78 3.78 3 .78 3 .78 66 .02 3.78 

74.19 74.19 66.77 66.77 66.77 66.77 66.77 

17.90 17.90 17.90 17.90 17.90 17.90 17.90 

0.43 0.43 0 .43 0.43 0.43 0.43 0.43 

0.08 0.08 0 .08 0 .08 0.08 0.08 0.08 
31 .21 41 .62 52.02 52.02 52.02 52.02 52.02 

0.49 0 .49 0 .49 0.49 0.49 0.49 0 .49 

124.30 134.71 137.89 137.69 137.89 137.69 137.69 

120.52 130.93 133.91 133.91 133.91 71 .67 133.91 
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INDONESIA: Kedung Ombo Multipurpose Dam and Irrigation Project 
Annex 2: Financial and Economic Analysis 

Table 15. Seruiitivity Analysis 

• • • • . . . . . • • • Projected Price 

SAR High I Base 

........... 
I Low 

.•.•....••..•.•....• 1993 Rp ................... 

Impact of Paddy Price on ERR (PCR Assumptions) 

Economic Price for Paddy 453 469 306 179 

ERR% 17.9 18.5 12.4 6.5 

Impact on ERR of Change in Assumptions (%) 

Only Agricultural and Power Benefits (SAR AssumptionsY' 17.4 

Only Agricultural & Power. Benefits (PCR Assumptions) 8.5 

Excluding Drinking Water Benefits 8.7 

Conversion Factors of 0.8-0.9 for construction and 0.5 for labour; paddy price of Rp453/kg. 
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Ressettlement Annex 3 

1. The Kedung Ombo reservoir, covering about 6,500 ha, was expected to displace 5,390 
families (23,380 people). Like the surrounding area, the majority of these people were 
agricultural. Population densities in the project area were among the highest in Java, ranging 
from 860 to 1,060 people/sq. km, and sample surveys showed that 55% of the people who 
would be affected had incomes below the poverty line. 

2. Because of the area's socio-political history as well as the scarcity of farmland, it was 
known from the outset that resettlement would be difficult. The project's environmental impact 
assessment concluded that "resettlement of displaced people should be considered the most 
important impact of this project." Project preparation was extensive, involving international 
consultants, well-respected Indonesian universities, and several government survey and 
implementation teams. A resettlement plan was approved by the Bank at project appraisal . 
Preference surveys carried out by the Institute of Ecology, Padjadjaran University. and reviewed 
by the Satya Wacana Christian University stated that 75-80% of the population wanted to join 
the transmigration program. During preparation, village representatives visited the proposed 
sites in Irian Jaya and Bengkulu, and 300 families apparently had already transmigrated before 
the project was approved by the Bank. Project planners assumed that most of the remainder 
would change their minds as their neighbors joined the transmigration program; the final 
resettlement plan called for 90% of the affected area residents transmigrating elsewhere. Only 
10% of the population was expected to remain in the project area. A Kabupaten Coordinating 
Development Committee would help this group enter vocational training programs to prepare 
them for alternative employment, work on the project, or help place them in local government 
projects. 

3. Compensation for all of the affected people amounted to Rp 25.9 billion (approximately 
US$25 million), or about $1000/person1• Since transmigration costs were well-known and 
based on per-family site development costs, the project provided a cash payment to the 
Transmigration Ministry. Land acquisition costs were included in the project's cost tables. It 
should be noted, however, that the transmigration program was open to all Indonesians, and in 
that sense did not constitute a "special" resettlement activity. No funds were allocated for local 
resettlement other than $150,000 for monitoring and $400,000 for upland agricultural planning. 

Implementation 

4. Problems with the resettlement program began almost immediately, although it was 
several years before they were brought to the attention of the Bank. The assumption that the 
majority of the resettlers wished to join transmigration proved to be unfounded. In fact, several 
families that initially joined the transmigration returned, claiming that rough conditions and 
inadequate site preparation made farming impossible in the new sites. In the end, about 20% 

1This figure includes compensation for public infrastructure such as roads. 
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of the families transmigrated, although follow-up studies demonstrated that families who did join 
were the only group that has restored and improved its income. The local programs to absorb 
the displaced families did not materialize, aggravating the situation still further. Although there 
was one attempt to establish a small village to absorb at least some of the people affected by the 
project, poor soil quality made it economically non-viable and few of the resettlers accepted this 
option. 

5. Compensation was paid to the resettlers following government regulations, and were 
adjusted annually by 10%-15%. Compensation amounts, however, were 50% or less of the 
levels needed to purchase replacement lands in the area; rising land costs and delays between 
property assessments and actual payment account for the discrepancy. Approximately 750 
families initially refused to accept the compensation, which was deposited in escrow in a 
regional court. 

6. Although the situation in the field was rapidly deteriorating, Government reports to the 
Bank indicated that the plan was proceeding on course, and the majority of the people living in 
the reservoir area were indeed joining the transmigration program. This turned out to be 
incorrect. Ex post analysis revealed that government reporting methodologies were not keyed 
to the resettlement target group: while the right number of people may have transmigrated from 
the general project area, there was no way to know from transmigration reports whether they 
were from the target population that would be affected by the reservoir. 

7. Concerns over the resettlement activities were brought to the Bank's attention by 
Indonesian NGOs as early as 1987, two years before reservoir impoundment, in a carefully 
assembled chronology prepared by the Legal Aid Society (LBH) of Yogyakarta. LBH also 
reported several instances of intimidation and pressure being used to convince families to accept 
the compensation. No actions were taken. This failure to act marked a turning point in the 
project. Receiving no response from GOI or the Bank, which had been provided with copies 
of the LBH report, NGOs began an international campaign to draw attention to the deteriorating 
resettlement situation in Kedung Ombo. 

8. Although semi-annual monitoring was to have begun in 1985, there was a two-year delay 
in the recruitment of an independent monitoring team. Government's reluctance to provide the 
monitors with permits to visit the field site delayed monitoring still further, and it was not until 
April, 1988, that the Bank received the consultant's first report. This indicated that 37% of the 
total land-owning families had refused to accept compensation, and more than half of the total 
population was still in the reservoir area despite the rapidly approaching date for closing the 
reservoir gates to begin inundation. When the monitoring team confirmed NGO reports of 
mounting conflicts in the area and government plans to evict the remaining population, a social 
anthropologist was sent from Bank headquarters to Indonesia in mid 1989 to review the project 
and discuss remedial actions with the Government. 

9. Assisted by the Bank, the Government prepared a corrective action program. The focus 
of the corrective action program was on the families remaining in the reservoir area. No special 
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provisions were made for the majority of farmers who had accepted compensation and resettled 
themselves locally. The main elements of the corrective action program consisted of: a) 
continued promotion of transmigration, with increased support for transmigrants; b) development 
of reservoir fisheries, social forestry, and greenbelt development for communities remaining near 
the reservoir area; and c) establishment of three new villages on Forest Department lands 
released by the government. 

10. Particular attention was paid to the new villages on government land. As might be 
expected, the only lands available in this area of Central Java were those that local farmers had 
difficulty to convert to farmland. Based on the advice from staff of Gajah Mada and Eleven 
March Universities, considerable investments in site preparation and soil treatments were made 
to improve the soils. Because project coordination had been weak throughout the early years, 
DGWRD formed a resettlement unit to ensure proper implementation of the revised resettlement 
plan. Independent socioeconomic monitoring was contracted from the Satya Wacana Christian 
University, a prestigious and independent research institute close to the reservoir area. 

Current Status 

11. At the time that water impoundment began in 1989, most of the affected land had been 
acquired, but a large number of people still had not moved. Approximately 3,100 families 
eventually accepted the cash compensation and moved into the neighboring communities. Six 
hundred and sixty-nine families were resettled onto sites developed by the government. The 
remaining 307 have remained inside the greenbelt, refusing to move until the courts decided on 
their claims for better compensation. 2 The Bank helped broker an agreement to allow these 
families to remain in the greenbelt area until an equitable, voluntary relocation program could 
be negotiated. Resettlement is, therefore, fully completed except for the 307 families living 
inside the greenbelt, who will be encouraged to move on a strictly voluntary basis. 

Outcomes 

12. Baseline monitoring reports in 1989 indicated an average income decline among the 
affected population of 30-50%. Family incomes began to recover as the corrective action 
program took effect, and as families began exploiting alternative income sources in the largei 
economic environment. A comparative statement showing benefits of different resettlement 
options in the corrective action program is shown in Annex 1, Table 3. 

13. Because baseline income data was not gathered, monitors used a proxy consisting of 

2 In 1993, Indonesia's Supreme Court ruled in favor of 34 claimants, awarding them their full claim plus 500~ for the 
physical and psychological damages suffered. The government ia appealing the case (on the grounds that the award actually 
exceeded the rcscttler's request) and a decision is expected shortly. 
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neighboring communities that were not resettled. 3 On average, the approximately 1, 150 families 
who joined the transmigration program have achieved real incomes nearly 50% higher than the 
incomes of communities from the same area but which were not displaced. 

14. The 3,131 families who accepted the compensation and moved to adjacent villages 
appear to have suffered an initial average income decline of as much as 40% relative to their 
neighbors. Subsequent improvements have brought them to within about 12 % , where incomes 
appear to have stabilized; nevertheless, a significant proportion of this group remains below the 
regional poverty line. 

15. Families who moved to the government sites also suffered significant initial income 
declines ranging between 40-60 % , and a 1992 survey reported that their incomes were still 

· below the regional poverty line. Nevertheless, between 1991 and 1993, their average income 
rose and the gap between them and their neighbors had declined to an average of 22 % • This 
trend of rising incomes can be expected to continue as their farms mature. The high incidence 
of motorcycles, radios, household improvements, and other consumer goods among this group, 
which matches or exceeds levels in the neighboring communities, suggests that income from 
seasonal outmigration and wage labor are being under-reported. For both host and resettler 
communities in the area, non-farm sources of income now account for 30%-50% of family 
income and reflect the overall trend of a decreasing dependence on family fanning throughout 
Central Java. 

16. Economic improvement in the government settlements is likely to continue as the new 
farms mature and families benefit from growing off-farm employment opportunities. Families 
who have remained in the greenbelt are also doing well since they benefit from highly productive 
drawdown agriculture. Reservoir fisheries are producing high incomes for participants in the 
programs, but input and marketing constraints have limited the entry of new resettler families. 

' Two major sources of distortion arc possible with this proxy. P-ust, the scale of resc:Ulcmcnt was such that some 
interactions arc likely, caused by rising population densities u host communities absorbed displaced families. Population densities 
in the surrounding communities arc nearly 25" higher than the average found throughout Central Java. Second, part of the 
reacU1cn fanned irrigated bottomlands that were flooded by the rcacrvoir, whercu host communities arc likely to be on steeper, 
lc:a fertile hillsides. Thus, estimates of income decline arc conservative. 
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Table 1: Economic Performance of Resettler Communities (1994) 

Resettlement Group # Families % of Change in 
Displaced Economic 
Population Status* 

% 

Transmigrant 1,161 22 +55 

Self-settlers 3,131 59 -12 

Government Land 669 13 -22 

Greenbelt 307 6 +62 

Total 5,268 100 

* measured against unresettled, neighboring villages 

Bank Performance 

17. Banlc performance in the Kedung Ombo resettlement case was less than satisfactory 
during the 1985-1989 period although it improved thereafter when the gravity of the situation 
was recognized. The problems with the resettlement approach were signalled as early as 1984 
by the Central Agriculture Department (AGR): lack of explicit linkages between resettlement and 
transmigration, lack of budget for local resettlement programs, and the absence of institutional 
capacity to manage a large, complex resettlement operation. They were discounted during 
project processing and were never adequately addressed by the final resettlement program. 
Particularly important is the counter-evidence to the estimate that 90% of the population would 
willingly transmigrate. 

18. Early supervision was also incomplete, concentrating on the project's physical works to 
the neglect of the unfolding resettlement disaster. Although reports sent by the Transmigration 
Ministry to the Banlc' s resident mission suggested that the program was proceeding well, in fact 
the people being transmigrated were for the most part not the people being affected by the 
reservoir. This would have been readily apparent had resettlement been supervised in the field, 
as evidenced by the fact that it was revealed by the first Bank resettlement mission to visit the 
site in 1989. 

19. Banlc performance improved dramatically beginning in 1989, when the Banlc first became 
aware of the gravity of the situation. Progress on the resettlement component began when the 
Banlc raised the issue with senior government officials, and the Banlc and Government agreed 
on a program of corrective actions. Specialist assistance began with the first mission to assess 
the situation, and has continued regularly until the project's closing. Responsibility for 
resettlement was assigned to a separate task manager in order to ensure adequate attention, and 
an experienced Indonesian staff member in the RSI was also assigned to ensure proper 
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implementation of the corrective action program. Monthly progress reports were sent to the 
Bank for review. 

20. Although disbursements have been completed, the Bank has recommended continued 
monitoring of progress of the corrective actions and their impact on incomes among the resettlers 
and their hosts. Although there is an agreement that funds from the ISSP-II project (Loan 3392-
IND) can be used to continue support for the NGO that has been providing credit and small 
enterprise development services for the resettlers who have moved to the government 
resettlement sites, contracts have been delayed and action has stopped. Provincial and line 
agency programs are needed to finish the corrective action program under regular GOI budgets. 

What Went Wrone? 

21. Ex post analysis of Kedung Ombo suggests that four major planning mistakes led to the 
project's resettlement problems: 

a) Quality of Baseline Work -- The most basic flaw in the Kedung Ombo 
resettlement program was the assumption that up to 90% of the people would join the 
transmigration program. As a result, project planners had no alternatives available when more 
than 80% of the people decided to remain. How could reputable research institutions and 
international consultants make such a mistake?" 

Throughout the project period, official Bank and borrower documents reiterate 
claims that many resettlers changed their minds. A careful review of the documents provides 
a more complex picture. There is no question that several people did, in fact, change their 
minds. Many of the earliest transmigrants returned with stories of hardship in the new sites and 
a significant percentage of the resettlers decided it would be better to accept the risks of a 
known, familiar environment over the challenge of developing a frontier. 

Sampling methodologies used in the baseline survey work were highly defective. 
Most survey interviews appear to have consisted of talks only with village leaders. As official 
appointees, one of their functions included promoting transmigration from the densely populated 
areas of Central Java. It is not unreasonable to conclude that outside researchers were told what 
they wanted to hear and not surprising that contradictory evidence can also be found in the early 
studies: many interview transcriptions do not support the aggregated findings of willingness to 
join transmigration. Some of these field interviews contained in the draft resettlement report 
submitted by the university reported that "interviewed people in the village stated their 
unwillingness for transmigration .... ," but these findings were not included with the final 
preparation report submitted to the Bank. 

' All identical situation repeated iuelf in the Banlt-auiatcd Power X (SaJUling) and Power XIII projects. Appraiul rcporta for the two 
projecta auumecl that some ~0% would join Tranamigration prognma. In practice, leas than 30% did, again crcatiq an emerpncy 
l'OIIUlemcal lituation. In the cue of thcae two projects, however, conec:tive actiom bued on the developmelll of high-production reaervoir 
filberiea appear to have been succeuful in rcllOrm, and in many cuea improving rcaeulen' incomea. 
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b) Inadegyacies of compensation mechanisms. Government officials appear to have 
followed existing compensation norms and regulations. At the heart of the resettlement problem 
was the lack of compensation policies and mechanisms to assess property values at levels that 
would allow resettlers to replace the land and other productive assets that they had lost. 
Recognition of the need to improve compensation policies as demonstrated in the Kedung Ombo 
case may have partially influenced GOI's new land acquisition policies (Kepres 55/93), which 
require compensation to be paid at market rates. 

c) Failure to form an overall coordinatin~ bocly -The overall coordinating body for 
resettlement described in the SAR was never formed. Special committees established 
compensation levels and provided coordination with the transmigration program. However, 
there was no overall coordinating body endowed with the necessary powers to ensure that 
programs were properly administered and implemented. 

d) Lack of effective local participation -- Local involvement in the project's design 
and implementation was minimal. Until the corrective action program was developed, the main 
planning assumption was that resettlers would be slotted into pre-designed programs. 
Information in the region about what these programs were and what entitlements affected 
families should have expected was scarce, and institutional avenues for addressing local concerns 
were non-existent. The impact caused by the lack of an agency field presence and adequate 
dissemination of information is highlighted by the improvements achieved by NGOs and the 
project authority through the corrective action program. 

~ons That Can Be Learned from Kedug Ombo 

22. The Kedung Ombo project provides a case study to illustrate the findings of the 1994 
Bankwide Resettlement Review5

• Four lessons from the Kedung Ombo case are particularly 
relevant for the Bank. First, field supervision is essential, particularly in the early years of 
project implementation. In Kedung Ombo's case, supervision of resettlement aspects came late, 
after the situation had deteriorated to the point where only salvage operations were possible. 
Furthermore, it was only when resettlement specialists were incorporated into Bank missions that 
the Bank's supervision focus moved away from project delays caused by land acquisition to face 
the need to prepare a resettlement plan for the displaced people. 

23. The second lesson concerns the need for Bank decisiveness. Contemporary project 
records repeatedly report that the situation was "under control" during the 1987-1988 period 
when all other evidence demonstrates that this could not possibly have been the case. It is 
significant that when the Bank began taking decisive actions in 1989, Government responded 
positively and a corrective action program was developed and implemented. 

24. The third point concerns the role played by NGOs and the internationalization of the 

s Reacttlcment and Development 
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Kedung Ombo conflict. NGOs contacted the Bank and GOI as e.arly as 1987 with information 
that there were major problems with the resettlement operation, much of it subsequently 
confirmed, but the Bank did not respond to the NGOs or supervise the component for more than 
a year. This initial lack of interest in dialogue with NGOs contributed to the subsequent 
polarization of discussion. Had the Bank and project authorities participated in an e.arly, 
informed discussion of Kedung Ombo with NGOs and other concerned groups, much of the 
embarrassment and cost suffered by the Bank and borrower subsequently could have been 
averted. 

25. Fourth, Kedung Ombo illustrates the need for matching participatory planning with a 
focus on implementation. In comparison with many other projects from the same time period, 
Kedung Ombo had a relatively comprehensive resettlement plan, although, as it turned out, one 
built on very shaky foundations. Yet the apparently well-designed plan disintegrated soon after 
project approval and proved to be largely irrelevant to much of the actual resettlement that took 
place. In fact, project preparation and appraisal should have assessed the acceptability of 
resettlement proposals to the affected population and local governments, and the ability of project 
institutions to deliver them alongside construction of the main project. 

Were Other Outcomes Possible? 

26. Kedung Ombo's case presents a difficult challenge for analyzing alternative approaches 
to resettlement that might have led to a more successful outcome, even with the benefit of 
hindsight. Land fragmentation and rural poverty were at such high rates in the project area that 
land-for-land solutions in and of themselves were never a viable option. In objective economic 
terms, transmigration was clearly the best option, and even today the families that joined the 
transmigration program have by far the highest real incomes. 

27. From the farmer's perspective, the situation was considerably more complicated. 
Interviews with the families who opted for the transmigration option suggest that (like elsewhere) 
the families who joined transmigration were primarily the young, landless or particularly land
poor villagers who had little to lose. For the others, perceived risks were much higher. Older 
families with multiple plots, families with children attending school, and families with part-time 
employment outside the reservoir had sound reasons to remain where they were, especially given 
the difficulty of obtaining reliable information from local authorities. Contrary to project 
assumptions, transmigration became a less rather than more popular resettlement option over 
time. 

28. Regional economic evolution and the relative (although still early) success of the 
corrective action program on government lands demonstrate that other options could have been 
explored more carefully. Had the government lands that were eventually used for the 
resettlement been part of the plan at the outset, early investments in improved fertility could 
have prevented the steep income drop for the people who eventually moved there as part of the 
crash corrective action program. From the e.arly 1980's, regional economic growth in Central 
Java stemmed primarily from off-farm employment. Had the vocational training, fisheries, and 
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employment programs been instituted by a local government committed to resolving the problem, 
many of the resettlers most probably could have taken advantage of new, local opportunities. 
Furthermore, had planning proceeded under conditions of openness and transparency, much of 
the fear and uncertainty that led to the rejection of resettlement options would have been 
diminished. 

29. Hindsight reveals three critical turning points in Kedung Ombo's history. Baseline work 
was defective as much for the process by which information was gathered as because of the 
information itself. Had initial assessments focused on developing mechanisms to improve local 
participation and feedback between the government and the resettlers, planning would have been 
more flexible and the project management structure more responsive to a situation that was 
highly dynamic from the outset. The second critical juncture was when the first NGO reports 
were provided to the Bank. While supervision of resettlement should have been taking.place on 
a regular basis, LBH's submission to the Bank was the first documentary evidence that there 
were major discrepancies between what the Bank thought was happening and what was taking 
place on the site. Furthermore, not only was an important opportunity to make early 
interventions lost, but the initial lack of Bank response made NGOs feel as if they had little 
choice other than to mount the bitter international campaign that ensued. The final turning point 
is a positive one: perseverance with the corrective action program has begun to show results in 
the income of the affected families who moved to the new villages. Despite the late start, 
further corrective action is feasible if preliminary GOI commitments are translated into adequate 
budget allocations for the responsible central, provincial and local agencies. 
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79: Financial Integration and Development in Sub-Saharan Africa: 
a Study of Informal Finance in Tanzania 
Mboya S.D. Bagachwa 1995 ISBN o 85003 215 6 £6.00 

The above two papers form part of a report on an ODI project which examines the 
financial systems of four leading Anglophone African countries. The focus of the 
research is on the degree of integration of financial markets in these countries, 
especially the connections between the formal and informal segments of these 
markets. The constraints facing formal and informal financial institutions, and the 
effects of liberalisation, are also examined in the project. 

80: Devolution of Management in Public Irrigation Systems - Cost 
Shedding, Empowerment and Performance - a Review 
Hugh Turral 1995 ISBN O 85003 221 0 £6.00 

Presents various approaches to improving both management and cost recovery in 
public irrigation systems through devolution and various forms of privatisation. 

81: Changing Public and Private Roles in Agricultural Service 
Provision 
Diana Carney 1995 ISBN o 85003 222 9 £6.00 

Examines recent changes in the supply of agricultural goods and services with a 
particular emphasis on privatisation and decentralisation of state functions. Looks 
at the economic characteristics of the goods and assesses the impact of the change 
on the poorest members of rural communities. Attempts to draw out lessons for 
future reform, noting the areas in which knowledge is particularly lacking. 

82: Structural Adjustment and Sustainable Development in Mali: 
a World Wide Fund for Nature Study 
James Winpenny et al 1995 ISBN o 85003 223 7 £6.00 

Documents and analyses the recent evolution of Mali's natural environment, 
considers the explanatory causes and the responsibility of structural adjustment 
for the observed effects, and makes recommendations on how policies should be 
reformed if sustainable development is to be achieved. 

83: Structural Adjustment and Sustainable Development in 
Cameroon: a World Wide Fund for Nature Study 
James Winpenny et al 1995 ISBN o 85003 224 5 £6.00 

Documents the principal economic adjustment measures taken in Cameroon since 
the late 1980s and traces their potential environmental impact on the agricultural 
and forestry sectors by presenting case studies. Also draws implications and 
makes recommendations for the pursuit of sustainable development in agriculture 
and forestry. 
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9AND OFFICIAL DONORS 

In the 1950s and 1960s, Non-Governmental Organisations 
(NGOs) and official donors tended to pursue different 
development agendas. Beyond support to emergencies, they 
were usually disinterested in each other's activities and 
occasionally suspicious of the other's motives. This began 
to change from the early 1970s when most donors followed 
the earlier example of countries such as Norway and 
Canada in directly supporting NGO development 
programmes. The shift of official funding towards NGOs 
accelerated in the 1980s. Part of this shift is explained by 
the growth in emergency assistance in the period but it also 
reflected a growing recognition of the role of NGO 
programmes in meeting official aid objectives in areas such 
as poverty reduction, environmental conservation, health 
and education. 

This Briefing Paper focuses on the various, and changing, 
ways in which NGOs interact with official donors and 
discusses possible new directions in the relationship 
between NGOs and donors . The emphasis is upon 
development activities, rather than emergency assistance 
and relief 

The financial contribution 
One of the most tangible indicators of growing interaction 
has been the change in the quantity of funds official aid 
agencies channel to and through NGOs for their 
development activities. Figures from the Organisation for 
Economic Cooperation and Development (OECD) indicate 
that the total amount of official aid going to NGOs for 
development in 1992/93 was US$2.2bn, while data from the 
World Bank put the 1992 figure at $2.5bn. Box 1 discusses 
why these figures seriously underestimate actual flows. 

The financial contribution of donors to NGO development 
activities is commonly presented in terms of two ratios: 
• the proportion of official aid channelled to NGOs 
• the contribution of official aid funds to total NGO income. 
Published OECD data suggest that in aggregate about 5% of 
all official aid is now channelled to NGOs. Not only are 
these figures an underestimate, but they fail to capture wide 
variation among different donors in the share of official aid 
going to and through NGOs. For individual donors, the ratio 
ranges from less than 1 % for some donors to up to 30% 
(Table 1). 

Published aggregate figures indicate more accurately the 
growing importance of donor funds to overall NGO income: 
the World Bank judges that whereas in the early 1970s 
about 1.5% of total NGO income came from donor sources, 
by the mid-1990s this share had risen to about 30%. Yet 
these figures, too, conceal wide variations across donor 
countries, ranging from about 10% of total NGO income to 
80% or more (Table 2). 

Also of importance has been the pace at which donors 
have increased the funds they channel to NGOs. For 
instance, in the ten years to 1993/94, the United Kingdom 
increased its official funding of NGOs by almost 400% to 
£68.7m, raising the share of total aid channelled to NGOs 
from 1.4% to 3.6%. In the same period, Australia increased 
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Box 1 : NGO income from donor sources: doubts 
about the accuracy of the aggregate data 
There are four major reasons why aggregate and widely 
quoted figures of official donor contributions to the 
development activities of NGOs significantly 
underestimate actual flows. 
• Some major donors, such as the US, have not reported 

even crude aggregate data for a number of years, while 
OECD figures quoted for other major donors, such as 
Japan, vary widely from year to year and differ 
markedly from national published data. 

• The aggregate data quoted by the OECD are based 
solely on figures provided by (some) bilateral donors. 
Yet a significant proportion of multilateral aid is 
channelled to NGOs. For instance, the World Bank's 
Social Fund has now supported some 30 initiatives 
valued at $1.3bn, a share of which has gone to NGOs. 
In 1992 alone, the European Commission provided 
some $300m directly to NGOs for non-emergency 
development projects and programmes. Other 
organisations, such as the UNDP and the Inter
American Development Bank, also have large NGO 
programmes. 

• The published aggregate data usually record only 
official aid funds to NGOs used to support NGOs' 
initiatives. Yet a significant, and growing, portion of 
official aid utilises NGOs to implement official aid 
projects. This is classified in unpublished OECD data 
as income through NGOs and is not recorded in the 
aggregate flows of official aid received by NGOs 
published by the OECD even though many NGOs count 
this as part of their total income and include the 
projects as part of their own overall portfolio. OECD 
unpublished data estimates this figure very crudely at 
$641m. In 1994, the Swedish Government alone 
provided over $30m to Swedish NGOs in this manner. 

• Most bilateral donor data on NGO income fail to 
include that portion of bilateral aid budgets which is 
channelled directly to local NGOs with funds from the 
respective bilateral aid programmes. Country case 
studies of Swedish official aid to NGOs in Kenya and 
Zimbabwe in late 1994 alone revealed a shortfall of 
some $10m in official data. Additionally, the new 
British £2m programme to fund NGOs directly in 
Kenya, Uganda and Tanzania will not be recorded 
separately in the aggregate aid statistics as official aid 
to NGOs, even though this is precisely what it is. 

its official funding ofNGOs from A$20m to A$71m, raising 
the share of total aid going to NGOs from 1 % to 6%. 
Similar expansion occurred in the case of Finland, Norway 
and Sweden from the early 1980s to the early 1990s. 

Funding arrangements 
In terms of donor-NGO funding arrangements, there are 
variations across countries. In Australia, there are 32 
different funding mechanisms through which NGOs can 
obtain funds from the Government. However, the dominant 
type of NGO activity funded by donors today remains 
projects and programmes put forward for funding by the 
NGOs themselves, and utilised for projects and programmes 
in particular developing countries. In the United Kingdom, 



Table 1: The share of official aid going to NGOs: 
selected donors 

Country % of Official Aid Year 
channelled to NGOs 

Sweden* 30 1993/94 

Switzerland 29 1994 

Norway* 25 1992 

Canada* 14 1992 

Netherlands 10 1993 

us 9 1992 

Germany 7 1992 

Finland 6 1993 

Australia 6 1993/94 

UK 4 1993/94 

Japan 1 1992 

Note: * denotes inclusion of emergency aid. 
Sources: OECD (1995) Development Assistance Committee Report 
1994: Paris, OECD, 1995; World Bank (1995) World Debt Tables 
1994-95, Volume 1: Washington DC, The World Bank; Australian 
Agency for International Development (AusAID) (1995) NGO 
Programs Effectiveness Review: Canberra, AusAID; I. Smillie and 
H. Helmich (1993) Non-Governmental Organisations and 
Governments: stakeholders for development: Paris, OECD; ODA 
(1994) British Aid Statistics, 1989 /90 - 1993 / 94: London, 
Government Statistical Service; T. Tvedt (1995) Non
Governmental Organizations as a Channel for Development 
Assistance: the Norwegian System: Oslo, Royal Ministry of 
Foreign Affairs; Swiss Development Cooperation (1994) Annual 
Report 1994: Berne, SOC; and Independent Review of 
International Aid (1995) The Reality of Aid: London: Earthscan. 

this is through the Overseas Development Administration's 
(ODA) Joint Funding Scheme; in Sweden, through the NGO 
Programme; in Finland, through the NGO Support 
Programme. Additionally, a small proportion of donor funds 
are channelled through a range of international NGOs, while 
most bilateral donors have also provided funds to NGOs 
specialising in sending volunteers abroad, and to NGOs 
working on education and information initiatives within 
donor countries. 

All donors have introduced criteria to determine the 
eligibility of potential projects put up for funding: some use 
sectoral specialists to review project proposals, others 
provide funds almost on a self-monitoring basis within 
general guidelines. Donors vary, too, in the share of total 
project costs which donors are willing to fund, from 50% or 
less (the UK) to 75% and upwards (Finland, Sweden). 
Donors have also differed in the relationship between the 
level of funds requested by the NGOs and the official funds 
available: some parliaments (Sweden) have, until very 
recently, repeatedly voted more funds each year than there 
are projects available to fund. Others (such as the UK) have 
to reject a high proportion of projects, because of a shortage 
of total funds allocated. 

Different donors have also applied varying degrees of 
conditionality on the non-project funds they provide for 
NGO work. In contrast to the United Kingdom, which has 
stringent conditions attached to official funds used for 
development education and information work, other donors, 
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such as the Scandinavians, have a more permissive approach 
and even provide funds for activities and campaigns critical 
of official aid policy. 

The role of NGOs in donor programmes 
What all these particular funding schemes have in common 
is that they are official contributions to the NGOs' own 
development projects and programmes. Increasingly in 
recent years, however, NGOs have been co-opted to assist 
official aid agencies execute donors' own projects and 
programmes. For these types of initiative it is usual for 
donors to contribute all the funds required to execute these 
particular projects effectively on a 'sub-contract' basis. 
Although aggregate data on the amount of official funds 
channelled to these types of initiative have not been 
gathered, country studies conducted by the ODI indicate 
that, in recipient countries with a large and growing NGO 
presence, 5% and more of total bilateral aid funds are 
commonly used for these NGO sub-contracted initiatives. 

There are three factors which have influenced donors to 
utilise the skills and services of NGOs to help further their 
own agenda. 
• First, donors have been using NGOs to support their 

emergency and relief activities for some time, so 
providing funds for NGO development projects has often 
been viewed as a natural progression. 

• Second, poor performance of official donor programmes 
in reaching the poor and carrying out successful rural 
development projects in the late 1960s and 1970s, married 
with the clear popularity of NGOs for their work in the 
fields of education and health, and claims by NGOs that 
they were able to reach the poor and improve their lives, 
has led donors to tum to NGOs to help them achieve a 
greater poverty focus in their own aid programmes. 

• Third, and relatedly, donors have seen NGOs as a means 
of getting around obstacles to aid impact caused by 
inefficient and corrupt governments, as well as a way of 
reaching people in those countries where they had 
suspended official aid programmes. 

Official donors and southern NGOs 
Historically, most official funds have gone to support the 
work of NGOs based in donor countries, even though the 
bulk of the funds have been spent in developing countries. 

Table 2: The share of total NGO income derived 
from official funds: selected donors 

Country 

Sweden 

Belgium 

Italy 

Canada 

us 
Australia 

Austria 

UK 

Source: as Table 1 

% of total NGO funds 
obtained from official 

aid sources 

85 

80 

77 

70 

66 

34 

10 

10 

Year 

1994 

1993 

1991 

1993 

1993 

1993/94 

1993 

1993 



An early reason for this was that there were few viable, and 
effective, indigenous NGOs. Yet over the past 15 years 
there has been rapid growth in the number, as well as the 
capabilities of NGOs based in developing countries -
southern NGOs. 

The growth of southern NGOs has varied from country to 
country but, in general, effective southern NGOs emerged 
earliest in south and east Asia (such as Bangladesh and the 
Philippines) and in a number of countries in Latin America 
such as Chile, Brazil and Nicaragua. Only in the last ten 
years has there been a rapid growth in the number and 
importance of indigenous NGOs in Africa and their 
influence varies markedly across countries. 

The donor view which saw increasing merit in working 
through NGOs, together with the growing strength of 
southern NGOs, has led more and more donors to 
supplement their support of northern NGOs with direct 
funding of southern NGOs. Such donor-NGO initiatives 
became prominent in the early 1980s and have continued to 
expand thereafter. 

In 1988, the ODA channelled £3.4m to 40 Bangladesh 
health-related NGOs under the Bangladesh Population and 
Health Consortium, and over a five year period to 1993 has 
provided over £Sm to a large NGO in Bangladesh, the 
Bangladesh Rural Advancement Committee. The United 
States, Canada, Norway and Sweden are amongst the 
leading bilateral donors who have all channelled substantial 
funds to local NGOs, with a heavy concentration in south 
Asia. The EC and the UNDP have been among the leading 
multilateral agencies to fund southern NGO activities. 

Mirroring the support given to northern NGOs, official 
funding of southern NGOs has taken two forms: the funding 
of initiatives put forward by southern NGOs, and the 
utilisation of the services of southern NGOs to help donors 
achieve their own aid objectives. 

Early moves by donors to fund southern NGOs directly 
have often been viewed with misgivings by northern NGOs. 
Yet when donors have embarked on this type of initiative in 
consultation with their home-based NGOs, and especially 
when they have used the experience of northern NGO 
personnel on the ground to assist these direct funding 
initiatives, the process has often stimulated northern NGOs 
to assess their own comparative advantage and has been 
welcomed. 

Donor funding of southern NGOs has received a mixed 
reception from recipient governments. Clear hostility from 
many non-democratic regimes has been part of more general 
opposition to any initiatives to support organisations beyond 
the control of the state. But even in democratic countries, 
governments have often resisted moves seen as diverting 
significant amounts of official aid to non-state controlled 
initiatives, especially where NGO projects have not been 
integrated with particular line ministry programmes. 

The rise of the 'reverse agenda' 
The growth in official donor support to NGOs has not 
always been welcome to NGOs. Reluctance by many 
northern NGOs to accept large amounts of official aid funds 
has been based on two mutually-reinforcing ideas: that their 
development approach was qualitatively different from that 
of the official aid agencies, and that, as donors continued to 
apply conditions to funds channelled to NGOs, a rise in 
donor funding would increasingly be likely to compromise 
the integrity of NGO approaches to development. 

Using NGOs to help achieve donors' own aid objectives 
only heightened these concerns, though the degree of 
concern has always varied across different donor countries. 
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Box 2: NGOs and the World Bank 
The World Bank has been subject to sustained criticism 
by some major NGOs in recent years over its handling of 
economic policy conditions attached to its structural 
adjustment loans, especially in Africa, and of its 
involvement in large projects, such as the Arun Dam in 
Nepal, which antagonise environmental groups. These 
twin pressures culminated in a 'Fifty Years is Enough' 
campaign by some environmental and developmental 
NGOs to coincide with the Fiftieth anniversary of the 
World Bank. Yet this public criticism serves to disguise 
a growing interaction between the World Bank and 
NGOs. 

Until the late 1980s, NGOs played a relatively minor, 
and indirect, role in the work and activities of the World 
Bank. In the period 1973-88, NGOs were involved in only 
6% of total World Bank-financed projects. Yet by 1990, 
NGOs were making a direct contribution to 22% of all 
World Bank-financed projects, and by 1994 to over 50%. 
Interaction with NGOs is actively encouraged not only in 
implementation but in the design and planning of 
projects. 

Another change has been the World Bank's growing 
involvement with southern NGOs in its projects. Thus 
whereas in the period 1973-91, 40% of NGOs involved 
with the World Bank were international NGOs, by 1994, 
indigenous NGOs represented 70% of NGOs involved in 
World Bank-financed projects. 

At present, however, and in contrast to most bilateral 
donors, there are few mechanisms through which NGOs 
receive funds from the World Bank. Of greatest 
importance to NGOs are the World Bank's Social Funds 
which channel resources to demand-driven sub-projects 
proposed by public, private or voluntary organisations 
(see Box 1). 

However, in July 1995 an initiative was announced 
which could further enhance the role of NGOs in relation 
to World Bank funding. The Consultative Group to Assist 
the Poorest of the Poor (CGAPP) is, according to the 
World Bank, designed to 'promote the replication and 
growth of NGO-managed programmes that provide 
financial services to the poor'. The World Bank has 
provided an initial capital of US$100m and other donors 
together are expected to contribute at least as much. The 
CGAPP will focus on so-called 'micro-loans' to the 
informal sector which were pioneered by NGOs and 
remain a major part of their activities. 

Of particular importance is World Bank-NGO 
interaction in the area of policy discussion and debate. 
Although an NGO-World Bank Committee was formed in 
the early 1980s to provide a forum for policy discussion 
between World Bank and NGO staff, until recently there 
was little sign that mainstream World Bank policies were 
influenced by these exchanges. 

In recent years, however, the World Bank has joined 
other donors in exposing itself to both NGO gender and 
participatory rural appraisal approaches; NGOs have 
been included in consultations on early drafts of World 
Bank reports and, although in a more limited way, NGO 
personnel have been invited to join World Bank economic 
mission teams. 

While both sides would acknowledge that there remain 
areas of disagreement, both would probably also 
acknowledge that the degree of interaction and the 
potential for policy change resulting from World Bank
NGO interaction is much greater today than hitherto. 

For example, in most Scandinavian countries, NGOs have 
received from the state upwards of 80% of income for their 
projects and most have not felt their integrity threatened as 
a result. Some major US NGOs, on the other hand, have 
refused to consider official funding. 

Though NGO anxiety about being over-run by the official 
donor agenda has persisted, the growing role and status of 



NGOs has fuelled a different phenomenon, increasingly 
referred to as the reverse agenda. This is the process 
whereby the approach and methods of the NGOs are now 
influencing the activities and perceptions of donors and 
official aid programmes, in some cases as a direct result of 
donors seeking out NGO ideas. 

There are a number of ways in which this has manifested 
itself. For instance, some of the characteristics of the 'NGO 
approach' to development - participatory planning, assessing 
a gender dimension, and concern with the environment -
have gradually been incorporated into mainstream donor 
thinking. Additionally, some donors (such as Australia, 
Germany, the Netherlands and Norway) regularly seek out 
the views of NGOs in drawing up particular official bilateral 
aid programmes: Norway did this in 1993 for their 
programmes in Ethiopia and Nicaragua. Of particular 
interest has been the willingness of the World Bank (which 
has often attracted the hostility of NGOs) to engage in 
discussions with NGOs and to include some NGOs in the 
implementation of World Bank projects (see Box 2) 

The further expansion of a common agenda? 
A direct effect of the growing influence of the reverse 
agenda has been to increase the common ground between 
donors and NGOs. No longer is it easy to talk of distinct 
differences between NGO and donor approaches to 
development. 

One manifestation of a growing common ground has been 
the way that most donors have broadened their aid 
objectives. Thus, most donors now include poverty 
alleviation, concern with the environment and enhancing the 
status of women as major aid objectives. Perhaps of even 
greater importance is that most donors now view action to 
enhance human rights and democratic processes as a 
constituent part of their development agenda. Additionally, 
many donors have taken up 'strengthening civil society' as 
a specific aid objective. This is doubly beneficial to NGOs 
both because NGOs are seen to constitute an important part 
of civil society, and because one of the core objectives of 
NGOs has been to work to 'empower' poor people, 
especially by strengthening the organisations to which poor 
people belong. 

One concrete result of a growing overlap of objectives is 
that donors themselves are now increasingly willing to bring 
those projects and programmes, which for a long time were 
typically initiated by NGOs, within the umbrella of official 
aid. It is now not uncommon for donors to take over (and 
often expand) the funding of projects in the developing 
countries which were started and have been funded by 
(usually northern) NGOs. 

Though these examples provide evidence of a widening 
cluster of initiatives where it is no longer possible to make 
a strong and clear distinction between donors and NGOs in 
terms of project approach and execution, it is important not 
to press the common agenda argument too far. Thus a 
number of NGOs, including a high proportion of the long 
established and larger northern NGOs and a growing 
number of southern NGOs, remain wary of these recent 
developments and are still concerned to maintain their 
distance from donors. Some argue that the growing 
convergence of the NGO and official aid agenda could well 
tum out to be more a convergence of language about 
development than convergence in the overall approach to 
development. In particular many large international NGOs 
remain extremely critical of donors' support for economic 
policy reform (or structural adjustment) programmes. 

The future 
The common ground between donors and NGOs can be 
expected to grow, especially as donors seek to make more 
explicit their stated objectives of enhancing democratic 
processes and strengthening marginal groups in civil society. 
However, and in spite of a likely expansion and deepening 
of the reverse agenda, NGOs are likely to maintain their 
wariness of too close and extensive an alignment with 
donors. 

In aggregate, the direct funding of southern NGOs by 
donors, now emerging as a significant form of interaction, 
is likely to expand in the next few years, even though some 
donors (such as Norway) may not follow this trend. 

Ironically, this expansion could well be accompanied by 
greater involvement of northern NGOs and northern NGO 
personnel, by contracting them to help administer and 
monitor the impact of such funds. This is in part because 
many officials of donor agencies often do not have the skills 
and expertise necessary to liaise effectively with the often 
small and dispersed organisations which make up the 
southern NGO 'community'. It might be assumed that these 
trends will result in increased funding of NGOs by donors 
in the years ahead. 

For growing numbers of northern NGOs, such an 
expansion would help to compensate for what appears to be 
falling aggregate income from private (non-official) sources 
(down to $5.4bn in 1994, compared with $6bn in 1992). 
However a new, if very recent, phenomenon is that some 
donors who have provided large amounts of money to 
NGOs (Canada, Sweden and Finland) have announced cuts 
of 10% or more. In contrast, USAID intends to channel 40% 
of its bilateral resources through NGOs by the end of the 
century, up from 34% in 1994. In general, however, where 
donors have started to cut aid to NGOs, this has mainly 
been due to overall pressure on, and often absolute cuts in, 
the aggregate aid budget, in some cases reflecting doubts 
about the entire aid enterprise in the post-Cold War era. 

Together these differing trends may enable donors and 
NGOs to cooperate even more closely than in the past. If a 
deeper sense of mutual interests and mutual purpose 
between donor agencies and NGOs does emerge, this might 
lead NGOs to devote less energy and fewer resources to 
criticising those aspects of the donor agenda they dislike, 
and more to building and widening the common ground they 
increasingly share. 
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June 23, 1995 

Mr. Ismail Serageldin 
Vice President, Environmentally Sustainable Development 
The World Bank 
1818 H Street, N.W. 
Washington, D.C. 20433 

Dear Mr. Serageldin: 
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I write to express appreciation for the periodic meetings that you have hosted to 
facilitate communication between Bank staff and members of the Washington-based NGO 
community . Yesterday's discussion with Mr. Picciotto and Bank staff from the India and 
Indonesia country departments was one of the most useful and well-attended of those 
meetings that we have had to date . 

I thought it would be useful to identify some of the elements that led to s1,ch a 
successful meeting (measured in terms of substantive dialogue and broad , senior-level 
attendance from the NGO community) in order to maintain this quality of interaction at 
future meetings. I would suggest that th~ _following attributes were significant: 

• the topic of discussion was identified by the NGO community as significant 
and timely ; 

• the date and subject of the meeting were determined and disseminated several 
weeks in advance, allowing NGOs to prepare for the meeting and take 
advantage of the presence in D.C . of visitors from other countries ; 

• relevant background material (i.e. the OED Precis on Narmada) was 
distributed to participants in advance of the meeting ; 

• relevant Bank staff were available to answer questions ; 

World Wildlife Fund 
l250 Twemy-Fourth Sc .. '>. W W ashington, OC 2003 7-1175 USA 

Tel: (202) 29 3-4800 T elex: 64505 PANDA FAX (202 ) 293 -92 l l 
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• participants adhered to the agenda agreed in advance; and 

• you were present for the full meeting. 

I believe that if the Bank and the NGO community can commit to invest in this level of 
preparation for our regular meetings with ESDVP , the quality and utility of the discussions 
as well as the level of participation will increase. 

Again, I want to thank you for your efforts to reach out to the NGO community 
through these meetings, and I hope you will continue to host them on a regular basis. 

Sincerely, 

/1 
• I • 

I 

Frances J. Seymour 
Senior Program Officer 



THE WORLD BANK/IFC/M.I.G.A. 

OFFICE MEMORANDUM 
DATE: June 2, 1995 

TO: OEDD 1 Higher Levels 

FROM: 

EXTENSION: 81293 

SUBJECT: NGO Study 

Attached please find for your information the listing of NGO related ratings from the PIF 
data of the 1993 and 1994 cohorts. 

Attachment 

cc: Messrs. Picciotto (DGO), Aguirre-Sacasa (OEDDR), Guerrero (DGO) 



THE WORLD BANK/IFC/MIGA 

OFFICE MEMORANDUM 

r DATE: 

TO: 

FROM: 

EXTENSION: 

SUBJECT: 

May 24, 1995 

~~ Mr. Toshiko Hino, 

Robert 

31740 

NGO PARTICIPATIO 

l. Please find attached a table of projects with NGO related ratings in 
1993 and 1994 evaluation years. As I told you before I have my docb~ 
about the systematic coverage of this query. 

2. There are three questions in the PIF related to the participation of 
NGOs in Bank projects: 

First, a query whether NGOs had a positive or negative influence on 
the achievement of environmental objectives. 

Second, a query whether effectiveness of NGO participation had a 
positive or negative influence on the achievement of social 
objectives (and we have added the target group of the social 
objectives when available). 

Third, whether NGO participation (local or expatriate) was used as 
a modality, with a positi~e or negative impact (in this case not 
available means that there is no data in ICR) for institutional 
development. 

3. You can retrieve further information on these projects from the OED 
Evaluation Textbase. 

Attachment 

cc: Messrs./"Mmes. Guerrero (DGO), Battaile (OEDDR) Mahatanankook, 
Murphy, Sheerin (OEDDl), Johnson (OEDD2) 
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Projects With NGO-related Ratings, 1993 and 1994 Evaluation Years " NGOs as Positive or Effectiveness of NGO 

Negative Influence participation as Positive NGO participation as 
on Environmental or Negative Influence a modality for 

Objectives on Social Ob ectivos lnslilut' V en 
OEDID Title Re Count Sector Name Pos/Ne Pos/ e local, os7n 
C1280 Gujarat water supply and sewerage project SAS India Water & Sanitation Positive 
C1390 Secondary towns project AFR Kenya Urban b Negative Not Available 
C1499 Second small industries project SAS Pakistan Finance Negative 
C1514 Kerala social forestry project SAS India Agriculture Not Available Not Available 
C1523 National agricultural extension project SAS India Agriculture Not Available 
C1528 First urban project AFR Malawi Urban a Negative 
C1529 Fisheries development project AFR Zambia Agriculture e Nngatlve 
C1564 Accra district rehabilitation project AFR Ghana Urban Negative a Negative 
C1601 Road rehabilitation and maintenance project AFR Ghana Transport Positive 
C1605 Forestry development project EAP China Agriculture a f11111tlv1 
C1620 Second forestry project AFR Burundi Agriculture PoalUve 
C1625 Second water supply project AFR Burundi Water & Sanitation Po1IUve d 11oaiUv• 
C1646 Second industrial investment credit project SAS Pakistan Finance Potltlve 
C1649 Third population and family health project SAS Bangladesh Human Resource N111 Uvo 
C1651 Shrimp culture project SAS Bangladesh Agriculture a Positive Positive 
C2030 Second agricultural sector adjustment program AFR Somalia Agriculture Positive 
C2212 First social investment fund project LAC Honduras Human Resource Positive Not Available 
C2214 Second economic recovery credit AFR Zambia Non-SectQr Specific Not Available Not Available 
C2401 Second social investment fund LAC Honduras Human Resource a,b Positive Positive 
L1644 Tungurahua rural development project LAC Ecuador Agriculture Positive a,c Positive Positive 
L1990 Second urban and regional development project LAC Me~ico Urban a Negative 
L1991 Puerto lla-Chone rural development project LAC Ecuador Agriculture Positive a Positive 
l1997 Northwest rural development project MNA Tunisia Agriculture Negative 
L2044 Esmeraldas rural development project LAC Ecuador Agriculture Positive a Positive Positive 
L2236 Jakarta sewerage and sanitation project EAP Indonesia Water & Sanitation Positive a,d Positive 
l2360 Central Visayas regional project EAP Philippines Agriculture a,d Positive 
l2373 Second vocational training project LAC Paraguay Human Resource Positive Positive 
L2386 Southern conveyor projects for water resources dev ECA Cyprus Agriculture Not Available Not Available 
L2407 Second Mae Moh lignite project EAP Thailand Energy Positive 
L2587 Second urban development project MNA Jordan Urban Positive 
L2620 Lagos solid waste and storm drainage project AFR Nigeria Water & Sanitation Positive Positive 
L2665 Earthquake rehabilitation and reconstruction project LAC Mexico Urban a,d Positive 
L2803 Emergency Petroleum Recon. LAC Ecuador Energy d Negative 
L2832 Pehuenche hydroelectric project LAC Chile Power Positive Positive 
L2859 Agricultural extension project LAC Mexico Agriculture Not Available 
l2917 Second Felcra land development project EAP Malaysia Agriculture Positive 
l3247 Structural adjustment loan ECA Poland Non-Sector Specific Not Available Not Available 
l3306 Emergency recove!}'. eroject MNA Jordan Human Resource Positive 

• a Targeting socio-economic status( i.e. poverty) 
b Targeting gender 
c Targeting ethnicity 
d Targeting community type or locale 
e Taraetina other - erofession:artisanal fisherman for the credit comeonent 



THE WORLD BANK/IFC/M.I.G.A. 

OFFICE MEMORANDUM 

DATE: May 23, 1995 

THROUGH: 

FROM: 

TO: Mr. Francisco Aguirre-Sacasa, Dire<for, OED 

Mr. Roger Slade, Chief, OEDD 1 /'j/' 
Christo~ bbs and JosJ~urphy, OEDD 1 

EXTENSION: 3173 5 

SUBJECT: NGO Strategy Paper 

We have reviewed quickly the NGO Strategy Paper and have the following comments 
based on OED's evaluation experience. While the paper has considerable merit, we 
have not commented on its substance because OED has already made substantial inputs 
to several recent documents on participation and NGOs, to which the paper is indebted. 

1. There is a dearth of competent evaluation of NGO performance in promoting 
development effectiveness. This conclusion applies to NGOs' own, exclusive activities 
and to NGO activities that complement the work of others, notably the Bank. There are 
several reasons for this related to timing, scale, definition, and the need for objectivity. 

2. Timing. Too few NGO-supported development activities have matured to the 
point where performance audits or impact assessments are feasible on the basis of 
experience. In the Bank, NGOs are making unprecedented inputs into policy dialogue, 
project preparation and implementation, and the redefinition of Bank processes. But the 
effect and impact of these inputs has yet to be evaluated. 

3. Scale. Many NGO-supported development activities are modest in scale and the 
high cost of competent evaluation of individual activities may appear unjustified. 
Evaluators will have to creative if they are to address them cost-effectively. 

4. Definition. NGOs come in a multitude of forms, shapes and sizes, and the 
performance of some of these may already be evaluated but not acknowledged, e.g. 
farmer organizations for communal irrigation management in the Philippines are NGOs, 
but they may not be formally recognized as such in evaluations. 

5. Objectivity. Judith Tendler's 1982 hypothesis that a close examination would 
reveal that many NGOs are top down, not participatory, not experimental, not 
innovative, and work well when they complement the public sector, is still likely to be 
true. The conclusion of others that the number of competent NGOs is still exceedingly 
small, is also likely to hold up. For these reasons alone, NGOs and NGO advocates 
have been less than diligent when it comes to performance evaluation. 
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6. Evaluation Textbase Findings. For agriculture, a search ofOED's Evaluation 
Textbase (ETB) under "NGO" and "non-governmental organization" recognized only 
three audits: for Albania, Ecuador and Bangladesh, all dated 1994. Two interim 
evaluations of the Aga Khan Rural Support Program in Pakistan provide the only other 
significant contribution. For education and PHN, an ETB search for references to NGOs 
produced no findings. This is a very small pool of documented experience. There is, 
however, a risk that the ETB understates the actual record if special attention is not 
required for NGOs when summaries are drafted. 

7. Conclusion. We would, therefore, propose that OED take the initiative to 
evaluate NGO contributions to development effectiveness in Bank-supported 
development activities. In preparing a study proposal we should a) look carefully at the 
various ways in which NGOs are involved in Bank products and processes, b) address 
the interpretation of participation and stakeholders fully, both conceptually and 
operationally, and c) employ a more forward-looking lens than is customary. The 
objective of sustained development effectiveness would continue to apply, as would 
OED' s three standard criteria of relevance, efficacy and efficiency. Cooperation with 
OEDD3 would be required to ensure that the urban development environment was 
covered. 

cc: Mr. Picciotto, DGO 
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THE WORLD BANK/IFC/M.I.G.A. 

OFFICE MEMORANDU~ECEIVED 
DATE: May 8, 1995 

TO: Mr. James Adams, OPRDR / lb' ft'A·,.~1}) 
FROM: Mark Malloch Brown, EXTDR 

OGO 

EXTENSION: 85914 

SUBJECT: NGO Strategy Paper 

Thank you for giving us the opportunity to review and comment on the 
draft NGO Strategy Paper. Attached is a note from Spires Voyadzis which sums up 
our NGO Team's comments and suggestions. I fully endorse their.comments and 
look forward to further discussions on the NGO strategy. 

However, I must express a concern that this paper is in some ways the 
Participation Paper revisited in that it only addresses one set of NGO-Bank relations ,,,., 
with any completeness. 

My own view is that we need to start from a stronger conceptual 
foundation -- that NGOs are partners in development whom we have underutilized, 
but that equally, as the current lessons of development suggest, growth and issues of 
equity involve a much wider set of actors, including, among others, strong-willed 
governments promoting economic and institutional reform and private sector flows . 
The NGOs have made the Bank a better, more accountable place. Yet given the 
finite limit on their role, how do we first develop the right relationship with them 
which continues to let them be a prod to improved operational effectiveness without 
deflecting our strategic evolution as an organization? Second, how do we deal with 
civil society in all this -- a much broader set of players than NGOs with which the 
latter are in more than occasional conflict? And third, how do we make NGOs the 
champion of our mission, because if we, our partners, and our impact are "bigger" 
than the aggregate of NGO activity, then their long-term mission must come to 
include the promotion of the Bank to their own national constituencies? 

Attachment 

cc: Messrs. Serageldin (ESDVP); Picciotto (DGO); Choksi (HROVP); 
Wijnand, Clark, Williams (OPRPG); Voyadzis (EXTIM); 
Wyss (Paris) 



THE WORLD BANK/IFC/M.I.G.A. 

OFFICE MEMORANDUM 
DATE: May 5, 1995 

To: Mr. Mark Mal~och B wn, EXTDR 

FROM: Spires Voyadzis IM --- ___, 

EXTENSION: 32713 

SUBJECT: NGO Strategy Paper 

1. Together with Jane Kirby-Zaki, Kris Martin, and John Mitchell, we 
reviewed the draft NGO Strategy Paper. As NGOs are a key target group ofEXT's 
communications efforts, this NGO strategy has a direct bearing on, in particular, the 
work of our newly created Issues Management Team. I hope that OPR is planning to 
circulate the paper in draft more widely in the Bank, including to the Regional and 
Central Vice Presidents, QgQ_, EDI, FRM:, and so on. I think that the strategy would 
benefit greatly from a thorough airing in other parts of the Bank that interact with 
NGOs. 

2. Overall, we found the paper to be a thoughtful piece that is well 
grounded in the Bank's experience to date with NGOs, particularly at the operational 
level. We agreed with many of the paper's assessments and recommendations 
regarding, in particular, operational collaboration with NGOs. However, from our 
point of view, we believe the paper could go a bit further in acknowledging the role of 
NGOs in advocacy, which is a reality. As such, shouldn't there be an increased role 
for EXT' s Issue Managers, not only in enhancing outreach to the NGO community, 
but also in coordinating the policy dialogue with NGOs on strategic Bank-related 
issues? We firmly believe that the Bank needs to develop a comprehensive 
communications strategy vis-a-vis NGOs in addition to an operations strategy; we 
could, if all interested parties were to agree, try to develop such a strategy. Please let 
us know what you think. 

3. Fallowing are our general comments and suggested changes for 
strengthening this draft of the NGO Strategy Paper. 

4. Part I: We agree in general with the paper's assessment of the Bank's 
and NGOs' interest in each other, as described in Part I. We would suggest, 
however, including more background about the "NGO explosion," why it happened, 
and where it is likely to lead in the future. As it stands, the paper assumes that the 
reader fully understands the "NGO phenomenon." Along these lines, we appreciate 
that one of the Bank's interests in NGOs is helping improve the enabling environment 
for NGO activity in our member countries. However, we think it should be made 
more explicit in this and other sections of the paper that we are referring in this 
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instance to the enabling environment for local NGOs and not international NGOs. As it stands, 
this distinction is not at all clear. 

5. The paper rightly notes that the dichotomy between operational and advocacy 
NGOs is increasingly blurred, which points up, among other things, the need for all parts of the 
Bank that interact with NGOs to be communicating consistent messages to both types. We 
therefore liked very much the idea of convening a Bank-wide advisory group to monitor and 
review progress in collaboration with NGOs, including our communications and outreach 
efforts. We would be pleased to have EXT represented in such a Bank-wide network. 

6. While we agree that the Bank's overriding interest in NGOs has to be to 
improve the effectiveness of both our development efforts, we would like to emphasize that the 
Bank also has an interest in motivating certain influential NGOs to lend increased support for 
the Bank's work, including IDA. The notion of"third party endorsements" is mentioned later 
in the paper, but we would like to see included in this first section of the paper some 
recognition upfront of the influence which NGOs can have over donors, the media, and the 
general public as yet another element which attracts the Bank to cooperate with NGOs. 

7. The paper's description of the NGOs' interest in the Bank seems to be fairly 
accurate. We would only add a note of realism that some NGOs (mainly international NGOs 
like Greenpeace and OXF AM America) use their attack campaigns on the Bank in part to 
further their fund-raising efforts with the public. 

8. Part II: As Part II of the paper stresses, we agree that forging operational 
partnerships with NGOs, in close collaboration with governments, has to be at the root of an 
effective NGO strategy for the Bank. Steps that facilitate expanding operational collaboration 
with NGOs should be encouraged and supported by Bank management. We would caution, 
however, that going as far as helping governments "discover attributes ofNGOs and contribute 
to overcoming a mistrust of them" sounds like we are trying to "sell" NGOs to governments. 
Some qualification would be helpful in this section to clarify that the Bank is not pushing 
governments to cooperate with every NGO in a country. 

9. Further, we think that the Bank should be viewing the expansion of 
collaboration with NGOs within the wider context of our efforts to work more closely with the 
broader forces of civil society in our member countries, including academia, media, business, 
the informal sector, unions, and so on. We question why the notion of civil society has been 
omitted completely from the paper and would suggest that some treatment of this subject be 
added. We also note that the strategy makes no mention of the many years of learning and 
study that the Bank has devoted to participatory development. Given the direct relevance of 
the participation learning exercise to our work with NGOs, we would therefore suggest that 
the connection between that exercise and the NGO strategy be discussed in the paper. 

10. Part ill: As noted in Part Ill of the paper, the Bank should be seeking 
expanded opportunities to engage with NGOs (as well as with other elements of civil society) 
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on substantive policy issues of mutual concern. We agree with the set of priority policy issues 
listed on page seven of the paper, as well as with the guiding principle that successful 
collaboration -- whether in operations or policy dialogue -- depends on the careful selection of 
appropriate partners and the setting of clear objectives and procedures at the outset. Where 
appropriate and feasible, our government partners should also be included. Please note that, as 
part of their new responsibilities, I intend for EXTIM' s Issues Managers to assist others, or to 
take the lead in, organizing meaningful exchanges between the Bank and NGOs and other 
audiences on strategic Bank-related issues. I understand that you have already asked our Paris 
office staff to be involved in promoting increased policy dialogue with European NGOs and 
other audiences as well. All these efforts will, of course, be greatly facilitated if we all work on 
the basis of an agreed communications strategy vis-a-vis NGOs. 

11. Part IV: The six key issues and opportunities for partnership with NGOs 
discussed in Part IV of the NGO Strategy Paper are well conceived. Again, we agree that 
NGO selectivity will be one of the key determinants of effective collaboration and successful 
outcomes. Actively reaching out and listening to, in particular, leading "operationally 
experienced" NGOs on policy issues should result in a more constructive and balanced 
dialogue between the Bank and NGOs than in the past. We wonder, however, whether 
loosening our contractual and procurement procedures just for NGOs might again be going a 
bit too far. While we are usually all for flexibility, we should be cautious with such "affirmative 
action" statements, spell out in detail exactly what is being changed, and explain why these 
changes will not hurt the fundamental integrity of our competitive bidding processes. 

12. Part V: The final section of the draft NGO Strategy Paper provides a 
comprehensive framework for building on existing best practices to mainstream further 
collaboration with NGOs. We agree in principle with the five areas of work identified, 
including our exploring the opening of an ''NGO Small Projects Window." As the Bank looks 
for new instruments for tackling poverty at the grassroots, we should consider mechanisms that 
can directly support NGOs' efforts in developing countries. A modest, pilot initiative to direct 
increased resources to NGO-sponsored operations in sectors beyond those that will benefit 
from the new Consultative Group to Assist the Poorest (CG-AP) is worth considering. In 
addition to enhancing the Bank's support for poverty reduction, such a facility would help 
build a network of support for the Bank within the NGO community which other multilateral 
and bilateral development agencies already enjoy. It is probably no mere coincidence that the 
NGOs that are publicly supporting IDA have also received funding for their work from the 
Bank (WWF, CRS, World Vision, etc.) Having said that, however, shouldn't we await the 
first results of the CGAP? 

13 . Regarding the strategy for promoting operational collaboration, we are sure that 
the NGO Unit is best placed to decide on a suitable plan of action. We would nevertheless like 
to suggest one additional area of work which the NGO Unit and OED might undertake jointly, 
namely the evaluation and appraisal of a few key NGO projects to determine what is really 
working well and what is not. Mr. Robert Picciotto and I have recently exchanged some views 
on this matter. Indeed, there has to date been little independent assessment of NGO 
effectiveness and impact to demonstrate that NGOs are the best channels for reaching and 
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assisting the poor, as we tend to say. We think that the Bank is well placed to contribute to the 
dearth of evaluative information in this area, and we would encourage the NGO Unit and OED 
to consider undertaking a program to study some NGO projects that are likely to bear useful 
best practice lessons. We would likewise like to see the Bank reciprocate and open up some of 
its own projects to NGO evaluation and analysis. The results of this work study would be 
valuable not only for the design and implementation of Bank-financed projects involving 
NGOs, but also for our advice to governments on working with NGOs. 

14. We have noted, in particular, the paper' s proposals regarding (a) outreach to 
NGOs, and (b) strengthened management of the Bank's response to criticisms and external 
concerns, both of which have direct bearing on EXT's work. Regarding outreach to NGOs, 
the proposal to regionalize the Bank-NGO Committee seems like a good one and is fully 
consistent with EXT' s plans to increase the amount and quality of communications going to 
and coming from our member countries. We assume that the recommendation to hold two ( as 
opposed to, say, four or six) regional or subregional Bank-NGO Committee meetings is based 
primarily on the availability, or lack, of resources. We would encourage moving the locus of 
Bank-NGO interaction to developing countries sooner rather than later, however. In addition, 
just as EXT is encouraging resident missions to interact more with the local press in their 
countries, resident missions should also begin to play a greater role in engaging with NGOs at 
the local level. Working closely with resident missions, we are trying to report out more 
stories of good Bank projects from the field, and we would be pleased to help develop stories 
about good NGO-associated, Bank-financed projects as well. 

15 . EXT is actively seeking to expand the Bank's communications to NGOs, 
particularly (although not exclusively) to NGOs in Part I countries and including NGOs beyond 
the usual cast of characters (reference our strategy to improve Bank relations with U.S. 
religious groups). Several communications steps that we are planning which we think will be 
helpful to the NGO Strategy include, among others: (a) arranging high-level briefings between 
NGO leaders and senior Bank staff, executive directors, and resident representatives; (b) 
developing more and better information materials about the Bank' s work and Bank-related 
issues ofinterest to NGOs; (c) exploring (along with the NGO Unit) the development of an 
electronic newsletter for NGOs and including access to items of interest to NGOs on the 
Bank' s new Internet home page; ( d) organizing in-house seminars for Bank staff featuring 
NGO leaders; ( e) exploring options for NGO events to be associated with our Annual 
Meetings; and (f) (in conjunction with PSP) establishing an informal working group of Bank 
and NGO staff on poverty reduction issues. 

16. In essence, I see a much greater role for EXT in the substantive policy dialogue 
with NGOs than the NGO Strategy Paper proposes. Issues Managers (whether located in EXT 
or elsewhere) are meant to facilitate two-way substantive communications and to promote 
dialogue between the Bank and various external actors, including NGOs, on strategic issues 
such as poverty reduction, structural adjustment, environmentally sustainable development, 
gender, debt relief, and so on. This work will be accomplished by creating WDR-type or 
Issues Teams with all of the relevant parts of the Bank, including the NGO Unit, RVPUs, 
CVPUs, resident missions, etc. We would like to suggest that the draft NGO Strategy Paper 
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be changed to reflect EXT' s particular role in this area and perhaps to clarify a division oflabor 
between OPRPG and EXTIM staff with regard to the NGO audience. 

17. As for the paper's proposals for strengthened management of the Bank's 
response to criticism and external concerns, you have already introduced in EXT a whole new 
arsenal of improved communications tools (boiler room, grassroots outreach, speakers' bureau, 
ad campaigns, etc.) and strategies for handling major attack campaigns on the Bank. 
Depending on the issue/region concerned, the relevant parts of the Bank are actively engaged 
in planning, executing, and following up on strategy. We have noted the paper's suggestion 
for creating "response groups" in the face of major campaigns, and we would like to 
acknowledge that this is an excellent idea, which is indeed already being implemented. 

cc: Messrs./Mmes. Martin, Mitchell (EXTIM); Maguire, Kirby-Zaki (EXTDR); 
Cullen (EXTME); Feather (EXTOP); Stephens (EXTCU); 
Walsh (EXTWU); Van Praag (Paris) 



PART I - Back2round 

THE BANK AND NGOs - STRATEGY PAPER 

Increasing Development Effectiveness through 
Strengthening Partnerships and Understanding RECEIVED 

951-Lt\Y-9 PM '-i=04 

DGO 
NGOs have become of greater significance to the Bank in recent years as they have be@ie increasingly 
interested in its work on the project and policy level and as their capacities have become more important 
to Bank work across many sectors. Understanding the "NGO phenomenon", why many NGOs have 
become interested in the Bank and some also critical of it, and which NGOs the Bank should be reaching 
out to is an important starting point for evolving a more appropriate strategy for strengthening 
partnerships in the interests of facilitating the Bank's mission. 

The NGO Explosion 

The NGO sector has mushroomed over the past two decades. International NGOs' programs doubled in 
real size from 1975 to 1985 and by 1993 represented !±.gercent of all development assistance, or $8.5 
billion per annum. An increasing volume of official funding is channeled through NGOs, rising from 
1.5 percent of international NGO income in 1970 to 30 percent in 1993. Including food aid, OECD 
donors now channel about 5 percent of their ODA to NGOs, rising to 11 percent in the case of USA. 
These developments are reflected in rapid growth in the sector in our borrowing countries, for example 
there are estimated to be 18,000 registered NGOs in the Philippines, and 3,000 in Brazil, while registered 
NGOs in India handle $520 million per year, or 25 percent of all external aid. It is clear NGOs are now 
an increasingly important source of development assistance. 

This growing role has been reflected in Bank operations. The numbers of Bank-Financed projects where 
there is some collaboration with NGOs has increased from an average of 6 percent of projects approved 
from FY73-FY88 to 50 percent in FY94 and the scope of collaboration (which is most extensive in 
Africa) has broadened from the social sectors and rural development to environmental programs, informal 
sector development, social funds, resettlement operations and a wide variety of other activities. NGOs 
are increasingly involved in the design, preparation and other stages of Bank-financed projects, as well 
as in implementation. 

A tvpoloev of NGOs 

One key issue is that the term "Nongovernmental Organizations" embraces a myriad of different types 
of not-for-profit agencies. While for this paper only those directly or tangentially involved in 
development are considered, this still leaves a wide range of actors. The Bank interacts principally with 
two main groups of NGOs: 

(i) Operational NGOs (ONGOs) whose primary purpose is their own programs designed to 
contribute to development, environmental management, welfare or emergency relief. These 
include international organizations (INGOs), typically headquartered in developed countries; 
national organizations (NNGOs) usually operating in individual developing countries; and 
community-based organizations (CBOs) which serve a specific population group in a narrow 
geographic area. 

(ii) Advocacy NGOs (ANGOs) whose primary purpose is advocating a specific point of view or 
concern and who seek to influence the policies and practices of the Bank, governments and 
other bodies. These are mostly, but not exclusively, based in developed countries. ANGOs 
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are quite effective at networking internationally and increasingly draw evidence from 
partners(both ANGOs and NNGOs) based in developing countries. 

The dividing line should not be drawn too rigidly, however. While some NGOs concentrate on relief 
and service delivery and have virtually no analytical or policy function, and some are lobbying NGOs 
with no operational base, the majority of NGOs fall somewhere between these extremes. ONGOs (and 
in particular NNGOs and CBOs) usually have more field-level experience of relevance to the Bank, but 
often thoughtful, well-connected advocacy groups may offer invaluable grassroots insights. Similarly, 
local branches of INGOs may have a better record in participatory approaches and be more effective than 
NNGOs. 

While earlier it was mostly advocacy organizations in industrialized countries which sought to challenge 
or influence the Bank's guiding policies and philosophy, recent years have seen a broadening of such 
pressure as an increasing number of the larger international operational NGOs (such as Oxfam, World 
Vision, and Save the Children) have devoted more resources to policy analysis and lobbying, and as 
advocacy groups and networks have emerged in developing country regions (including the Third World 
Network, the Asian NGO Coalition, the Forum of African Voluntary Development Organizations, the 
Inter-Africa Group and others). The distinction between advocacy and operational NGOs is now unclear. 

At the same time, the early dominance of environmental NGOs in the Bank-NGO dialogue has become 
less pronounced as new categories of ANGOs, such as human rights and women's organizations, are 
arriving on the Bank's stage. 

The Bank's Interest in NGOs 

The Bank's agenda has become more complex in recent years as it has given greater prominence to issues 
of poverty, participation, gender, the environment, governance, capacity building, and improving 
implementation quality. The Bank's portfolio is undergoing a significant shift as a consequence from 
traditional infrastructure and industry lending to financing the social sectors, conservation programs and 
policy reform. Much of the broadened agenda emphasizes areas in which certain NGOs have clear 
strengths. NGOs often work closely with vulnerable groups and study closely the dynamics of poverty; 
many give priority to developing decision-making structures which empower local people to make 
development decisions and control resources; they are often energetic in ensuring that women are fairly 
represented in decision-making or that parallel projects for women are introduced; they often have 
insights into the trade-offs and complementarities between environmental protection and the needs of 
indigenous populations; they often emphasize protecting vulnerable groups from capricious actions and 
malpractices of local officials and the elite; they often help central and local government increase their 
capacity for service delivery, public consultations or other activities, through training programs for civil 
servants, acting as contractors or advocacy; and they can help governments, the Bank and others to 
identify problems in the implementation of their programs. The importance of tapping into this know
how should provide the key rationale for our efforts to build up more effective partnerships with NGOs. 

The combination of the broadened development agenda together with the growth and increased interest 
of NGOs in Bank matters has two implications for the Bank. First, it is critical that the Bank begins to 
interact more consistently with proficient, experienced, operational NGOs, to broaden their awareness 
of the Bank's developm$flt work. This group of NGOs are on the front line of development. They 
understand the complexity of development and have many capacities the Bank can usefully draw on. 
A good example of what can be effective is the series of workshops initiated in Tanzania, Argentina and 
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other countries. Second, the Bank needs to ensure that greater priority is given to Bank efforts to work 
with governments in improving the environment for NGOs. This should properly be seen as an 
important element in improving the enabling environment for the private sector. A number of themes 
in the Bank's private sector policy work are directly applicable to improving NGO impact (such as the 
importance of a level playing field, stable and clear regulatory rules, fair tax regimes etc). A relevant 
example is the studies and policy reflections on the NGO-state relationship which have been launched by 
the Bank, jointly with government and NGOs, in Indonesia and Bangladesh. The Bank's effectiveness 
in forwarding its new agenda will be important to many NGOs who have policy interests in these issues 
and will want to interact with the Bank. 

As the Bank will interact with a wide variety of NGOs, ranging from purely service delivery to political 
lobbyists, its response should vary according to the nature of the NGO but must be consistent with an 
overall guiding strategy. In particular the Bank should enhance its collaboration with operational NGOs 
with proven effectiveness in poverty reduction and environmental sustainability. It should also improve 
its capacity to dialogue with and learn from NGO experience. While operational NGOs may be less 
practiced or high profile in presenting their views than advocacy specialists, their grassroots experience 
is potentially important to the Bank and can contain important messages for improving Bank operations 
and policies. 

NGO Interest in the Bank 

There are three major categories of NGO interest. Any Bank strategy must deal effectively with all of 
these. Firstly, as NGOs have grown in size and numbers, some increasingly seek official funding, and 
view the Bank as an important source of funds, particularly through contracts to implement project 
components. 

Other operational NGOs are attempting more strategic use of their experience to achieve greater impact 
than is possible through their direct programs alone. They aim to encourage government and other 
official agencies to adopt approaches they have pioneered, to choose them as business partners in service 
delivery, and to listen to their advice on matters of policy. They sometimes find it easier to initiate a 
relationship first with the Bank or other aid agency and through that forge a more strategic link with the 
governm\;!nt in question. 

Finally there are those who seek to change Bank policy or approach. International environmental and 
development lobbyists have increasingly shifted their attention towards the Bank because of its influence 
on development strategies. Phenomena such as global environmental stress and continuing hunger in 
Africa have been widely interpreted by many NGOs as evidence of failure of conventional development 
strategies and of the need for new approaches. Many of these NGOs caricature the Bank as having 
promoted economic growth and market liberalization as if these were the goals of development, rather 
than means of achieving social and environmental objectives. While there are a range of themes, this 
group typically highlights their conclusions the needs of the poor and the environment have been 
neglected and they conclude that fundamental changes are needed in Bank priorities. NGOs also often 
believe that the Bank influences the environment in which they work through structural adjustment. 
Though the specifics of reform are often poorly defined, some elements of their criticism have been 
picked up by both right and left wing critics of aid. While in the past multinational corporations and 
colonialism were viewed as the primary sources of developing countries' exploitation, now the Bank -
caricatured by NGO critics as coopting developing countries through structural adjustment into an elite
serving, global market-place - is described as fostering divisive development in which government 
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excesses and the needs of the poor are both overlooked . 

PART II - Operational Links with NGOs 

The Annual NGO Progress Report and "Working with NGOs: A Practical Guide to World Bank-NGO 
Operational Collaboration" (both products of the NGO Unit in QPR) describe many examples of Bank
NGO partnership in practice. These will not be repeated at length here. The conclusion is that there has 
been a rapid expansion of operational collaboration, and that it is good business practice for Task 
Managers to work closely with experienced and professional NGOs which have intimate knowledge of 
poor communities, with an emphasis on National NGOs and CBOs. 

Administrative budgets have been used to contract NGO staff as consultants or researchers; PPF (and 
SPPF) funds can be used during· project preparation, for example for beneficiary/social assessments; 
project finance can-be used where the borrower agrees an NGO role in service delivery or in the social 
fund etc; Special Grants Program resources can be used for discrete categories of operations in certain 
fields (such as population programs, safe motherhood, river blindness and TB programs); GEF resources 
(administered by UNDP) can be sought by NGOs themselves for environmental activities; TMs can solicit 
donor cofinancing (eg the Small and Medium Enterprise Pilot Initiative of PSD); the Fund for Innovative 
Approaches in Human and Social Development can be used to engage NGOs in designing projects in 
participatory ways; the Small Grants Program can finance NGO workshops, studies and dissemination 
of experience; and the newly agreed micro-finance facility would provide funding for micro-credit 
programs aimed at the very poor. All these mechanisms allow the Bank to tap into NGO capacity. 

These partnerships with NGOs have enabled the most vulnerable to access program benefits, negative 
project consequences to be avoided or mitigated, and communities to be involved in the design and 
execution of projects. NGOs have helped introduce participatory approaches, strengthen transparency 
and accountability at the grassroots level and pilot innovations. Through working with NGOs and 
governments, the Bank has often been able to help governments discover attributes of NGOs and 
contribute to overcoming a mistrust of them. Mainstreaming partnerships with NGOs, in close 
collaboration with governments, must be one of the principal objectives of an effective NGO strategy. 
The Bank can achieve this by developing operational links at three levels. 

(i) Country Priorities . Experienced NGOs recognize the importance of sound country strategies. 
Reflecting this they are increasingly involved in discussions of development strategy at the country level, 
especially concerning questions of poverty and the environment. Many NGOs see the influence the Bank 
has in these areas and are prepared to work together. The Bank has begun to respond . For example, 
NGO representatives have been included in a new high-level working group on poverty in Bangladesh, 
and through their involvement in Participatory Poverty Assessments, NGOs have been prominent in the 
discussions between government and donors about poverty strategies in Zambia and Ghana. NGOs have 
instigated dialogue with government on strategies for reducing hunger in Mali and Ethiopia in the context 
of follow up to the Bank's conference on "Overcoming Global Hunger". NGOs have also been involved 
in del iberating National Environmental Action Plans in a number of countries such as Guinea (where the 
government officially designated a national NGO-Guinea Ecologie--to be responsible for the NEAP 
preparation), the Gambia, Madagascar and Nicaragua. A recent ESD review of NEAPs ("National 
Environmental Strategies and Action Plans: Key Elements and Best Practice", Feb. 1995) concludes as 
one of its main findings that effective NEAPs must embrace the "active voices of key stakeholders" 
including NGOs and CBOs representing affected populations, to ensure the success of resulting 
environmental strategies. Expanding further this interaction has high priority, particularly in poverty and 
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environmental areas. This expansion will depend on the government in question, but the Ban1c has been 
able to enhance the level of government interest. 

(ii) Economic and Sector Work. A recent analysis of ESW by OPR demonstrates the importance of the 
participation of governments and other stakeholders in fostering local "ownership" of ESW, and the 
importance of that to the success of resulting projects. Involvement of NGOs and other participatory 
approaches have a particularly important role in education and dissemination policies to ensure broad 
political support for development activities, for better identification of gainers and losers, and for 
improved design of compensation policies. Change has started. ESW Task Managers are increasingly 
using participatory research methods such as semi-structured interviews and community ran1cing exercises 
to improve analysis. This enables TMs to assess better the perceptions of local populations (particularly 
the poor) concerning the issues studied and their preferred strategies for tackling the priorities they 
identify. Many NGOs are eithe·r skilled in the required methodology or enjoy the close contact at 
grassroots level which makes them ideal partners in such research. Beneficiary assessments and 
Participatory Rural Appraisal techniques have greatly strengthened many poverty assessments 
(ref Andrew Norton paper); NGOs have contributed to Women in Development Assessments (eg in 
Morocco); and NGOs have often helped identify local people's usufruct needs in the development of 
forest sector strategies. In some occasions it has proved valuable to include an NGO specialist as a 
consultant on an ESW mission. For example in this way a CEM mission to Zimbabwe was able to gain 
insights into poor people's concerns regarding cost recovery in the health service, and a mission 
considering poverty and adjustment in Mongolia was better able to appreciate the diversity of poverty 
groups. Even when NGOs are not formally involved as consultants or researchers, the advice and 
experience of local NGOs who are knowledgeable about the sector in question is often invaluable, for 
example NGOs added important insights to both the Madagascar and Uganda poverty assessments, though 
not contractually involved. More systematic involvement of NGOs in analytic work will both build 
understanding and mutual objectives, and clarify why the Bank is facing some tough decisions. 

(iii) Project Work. Toe involvement of NGOs can be sought at any point in the project cycle. Though 
there is much documentation of this phenomenon, there is little evaluative material documenting how 
satisfactory is the experience, either from the viewpoint of governments, TMs, beneficiaries or NGOs. 
The NGO Unit is now giving attention to this. Th.at TMs who have involved NGOs in past projects are 
most likely to plan NGO involvement in new ones is an indication that the outcomes are generally 
regarded as positive. 

Involvement of NGOs at the identification and design stage can help TMs ensure that the project is 
tailored to the needs of local people and that potential social or environmental problems are avoided. 
NGOs may be involved in assessing potential environmental or social impacts, in organizing public 
consultations, in advising on aspects of project design (such as service users' associations), and in helping 
communities articulate their concerns about an upcoming project. For example, working with both 
national level and community-based NGOs has enabled resettlement and environmental problems to be 
minimized and for mitigation to be sensitively planned together with affected communities in the case of 
the Gazi Barotha dam in Pakistan. This could afford a welcome contrast to the well-publicized and 
controversial dam projects elsewhere. 

NGO involvement in projects is most common during the implementation phase. Those with sufficient 
capacity as well as local knowledge may be contracted to deliver certain project services (such as family 
planning services within population projects), to affect the required mobilization of communities (for 
example in immunization programs), or to manage project sub-components. The latter could include 
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implementing the resettlement or environmental mitigation plan or managing the program's outreach to 
a particular population group (such as female-headed households). NGOs can also be financial 
intermediaries as in the many Social Funds and Social Action Programs. For example, in the Burkina 
Faso Population and AIDS Control Project NGOs played a key role in reaching high risk populations. 

Many NGOs also have significant capacity to provide training to project authorities, civil servants and 
target beneficiaries when they have first-hand experience of techniques deployed by the project. For 
example NGOs have provided training in working with Indigenous People for staff of natural resources 
projects in Amazonia, and training in micro-enterprise development for women in the WEMTOP 
program. In Ghana, the US-based NGO Technoserve provided training to Department of Cooperative 
civil servants aimed at improving their capacity to work with rural communities. Though there are few 
occasions where NGOs are formally involved in monitoring and evaluation (the mid-term review of the 
Fourth Livestock Development Project in Ethiopia and the impact evaluation of three Transmigration 
projects in Indonesia are exceptions), it is increasingly common for review or evaluation missions to 
consult with NGOs on the ground. NGOs may be involved as project partners in other ways such as co
financing, for example Rotary International funded the building of a polio vaccine plant within a Bank
financed polio eradication project in China. 

It is clear that there is now a considerable volume of experience of working with NGOs, but it is equally 
clear that there is the capacity to do much more. Expansion of such partnerships should be seen as a high 
priority. However in this expansion great care must be exercised in the selection of appropriate NGO 
partners. Collaboration is not virtuous in itself, but because of certain attributes which carefully selected 
NGOs are able to offer which are important for poverty reduction programs and improving portfolio 
quality. These attributes are: 

Innovation: The FONCODES project in Peru has demonstrated how an effective Social Fund 
can be built upon a model demonstrated by a consortium of NNGOs, and Oxfam's program of 
"water harvesting" in Yatenga, Burkina Faso, has served as a model for Bank operations in soil 
and water conservation throughout the Sahel. 

Local Accountabilitv: NGO involvement in government health programs has ensured that health 
workers are not abusing their positions; for example, in Uganda some bilaterals chose to 
channel aid through NGOs to reduce under-the-counter sale of drugs. 

Responsiveness: NGOs can help ensure that the social aspects of projects are properly 
implemented through helping . to organize consultations with affected communities and 
monitoring. 

Participation: NGOs can act as interlocutor between project authorities and communities, as 
well as providing structures for participation. For example, Orangi in Karachi implemented a 
widespread sewerage project which was more effective, sustainable and considerably cheaper 
than an equivalent public utility project, because it engaged local people in managing the project 
and in cleaning their local neighborhood. 

Sustainability: Local structures which are not linked to government can provide a continuity 
where governments are weak and prone to rapid change. 

Not all NGOs are able to offi!r these attributes, however, and collaboration with NGOs is not successful 
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in all projects, or relevant to all sectors. Task Managers have found that due to weak management or 
other factors NGOs have not been able to deliver what was hoped for (for example ADAUA in Mali), 
or irreconcilable differences in approaches have led to collaboration being discontinued (as with an 
agricultural credit program in Niger where CARE did not agree with the Task Manager's insistence on 
certain eligibility restrictions). Establishing clear objectives and procedures for collaboration at the outset 
is as important as sensitive NGO selection. 

PART III - Policv Dialo~e with NGOs 

The aspect of NGO relations which has proved most difficult for the Bank of late has been interaction 
on matters of development policy. While ANGOs have tended to dominate the dialogue, and specialist 
NGO lobbyists have made the fiercest attacks on the Bank, many operational NGOs (particularly INGOs) 
have joined in criticizing the Bank in recent years. Operational and developing country NGOs are 
generally aware that national-level decision-makers have clearest responsibility for determining the 
direction of development in that country and should therefore be the primary campaigning target, however 
the Bank presents a more attractive advocacy focus, either because-for INGOs-it is within their sphere 
of influence, or--for NNGOs-because it is a politically safer target. 

NGOs who seek to influence changes in Bank policy mostly concentrate on three operational areas: 

structural adjustment, its social and environmental costs, and what is perceived as a 
"structural adjustment paradigm" that many NG Os believe dominates Bank work; the need for 
"structural adjustment in the North"; the need for debt relief, especially on multilateral debt. 

environmentally sustainable development, including tropical, temperate and boreal forestry 
policies, energy production and efficiency, conservation of natural habitats, national accounting 
systems, environmental assessments, environmental action plans, the Bank's contribution to 
"Agenda 21" (including efforts to phase out ozone-depleting substances), and the workings of 
the GEF. 

social policy, including popular participation, gender, equity, direct poverty reduction (PTis, 
human resource operations, participatory poverty assessments, the poverty progress report, 
hunger reduction programs), micro-credit, resettlement, indigenous peoples, and human rights. 

In addition, leading ANGOs have called for significant institutional reforms of the Bank. This agenda 
is dominated by "good governance" themes: 

transparency: evolving the information policy and strengthening its implementation towards 
maximizing public disclosure; translation of basic project documents into languages spoken by 
project-affected people and of certain Operational Directives into major languages; 

accountability: monitoring the Bank's response to issues raised in the Wapenhans report; 
developing improved indicators of development impact; changing the culture of the Bank and 
its reward system to emphasize delivery by staff of stated Bank priorities; 

participation: ensuring that the politically weak have a voice in Bank-financed operations, 
particularly through holding public hearings, consultations with affected communities and 
through the independent inspection panel; the right of project-affected people to receive just 
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compensation; the importance of popular participation in development decisions as well as 
implementation; and greater Bank attention to human rights considerations. 

The recently agreed disclosure policy, the program of action on participation, and independent inspection 
panel all illustrate that NGOs have provided input into the Bank's reform agenda, and that the Bank has 
the capacity to respond to external concerns. The former offers a wholesale leap in information available 
to the public and goes considerably further than do most development agencies, governmental bodies and 
indeed most NGOs. The latter sets a precedent for all international organizations; governmental and 
otherwise. The Bank's increasing work on governance issues is also noteworthy but has received less 
attention from Bank critics. The challenge now is to demonstrate that these new policies are being 
effectively and decisively implemented. 

IDA 11 will be a key focus over the next 18 months. Clear differences of views are emerging amongst 
Bank critics on the desirability of replenishment. Other foci for advocacy will be the GEF replenishment, 
the Halifax G7 Summit which will initiate a review of the purposes and workings of the Bretton Woods 
Institutions, and the Beijing Conference on Women. These should be used as opportunities to engage on 
substantial policy issues. 

PART IV - Key Issues and Opportunities 

Existing policies already allow considerable opportunities for partnership with NGOs . The following is 
a description of some of the key issues. 

(i) NGO Selection Process. In most countries there is a profusiqn of NGOs, not all of which have 
attributes of value to the Bank. As has been stated, collaboration is not always beneficial. The selection 
of NGOs for partnership is of critical importance and needs to be based on an intimate knowledge of the 
NGO community. The most important selection criteria are (a) skill and capacity issues: which NGOs 
have the necessary sectoral or geographic expertise, which can undertake the scale of operation envisaged, 
which have a proven track record, which have the necessary staff and management capacity; (b) 
governance issues: whether the NGO is well-managed and reliable, whether it has well-developed 
systems of accountability and transparency, whether it is politically neutral and free from nepotism; (c) 
legitimacy and credibility issues: which NGOs are acceptable to government and other partners, which 
have the necessary legal status, which NGOs have mechanisms to ensure representivity of the grassroots, 
accountability to local communities, and maximum delegation of decision-making to community level 
(such as in organizations with widespread membership of the poor). As the Bank's involvement with 
NGOs increases so will its ability to select carefully the most appropriate NGO partners. It is important 
in most cases that capacity in resident missions be developed for these processes. 

(ii) Involvement of the Government. For development initiatives to be sustained and to be truly owned 
by the government and communities in question, it is important for governments to be fully involved in 
collaborative partnerships with NGOs. By fostering a "trialogue" between the Bank, government and 
NGOs, TMs have often been able to help bring about path-breaking collaboration between the public and 
NGO sectors. In Uganda, for example, a Bank study of the NGO sector revealed many aspects of the 
operating environment which hampered the contribution of NGOs and caused mistrust between them and 
the government. This study, and subsequent workshops for discussions of the findings, helped the 
government strengthen its relations with NGOs. In Philippines, also, the promotion of NGO-government 
partnership at the municipal level has been an important feature of a health program. In policy dialogue, 
too, governments should be involved. Increased interactions with NGOs may be necessary to achieve 
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maximum poverty reduction. Where governments can be persuaded of the desirability of these measures 
there is no dilemma and a Bank-Government-NGO "trialogue" can yield constructive results. Where 
governments are suspicious or hostile, however, the Bank faces very difficult choices. Sometimes the 
Bank will derive useful advice from bilateral interactions with NGOs; sometimes, where involvement of 
NGOs would be critical to a project's success and this involvement is blocked by government, it may be 
most appropriate not to proceed with the project. 

(iii) Flexibility in contracts and procurement. Rigid interpretations of business practices and the project 
cycle are likely to hamper creative partnerships with NGOs . Again there is considerable flexibility within 
the system, but Task Managers differ both in their awareness and willingness to use this flexibility. For 
example TMs are able to use simpler procurement rules to ensure more effective community participation 
(ref). There are many ways in which procurement and disbursement can be made more appropriate to 
NGO involvement (see Alexandre.Marc xxx). OPR has recently established a Task Force bringing TMs, 
CVPUs and experienced NGOs together to study and advise on how to improve business practices to 
facilitate Bank-NGO collaboration. Such improvements will be key to deepening cooperation. 

(iv) Better listening. The Bank has acknowledged that some ANGO criticism has been valid through 
changes in Bank policy. In the future the Bank needs to be less defensive, more open to issues they raise, 
and proactive in seeking the guidance of NGOs with relevant experience. For example the Bank held 
productive consultations with NGOs in drafting its Forest Policy and again two years later when the 
implementation of this policy was reviewed. Similarly, and informal Bank-NGO working group on 
disclosure has greatly helped the Bank identify ways of strengthening the implementation of the new 
disclosure policy. 

(v) Selectivity in dialogue . The Bank cannot interact with every NGO. It needs to give little attention 
to NGOs which have neither large or influential followings nor important first-hand experience, but it 
must be prepared to talk with NGOs which are widely perceived (by politicians, journalists or publics) 
as being a credible commentator on development, however unwelcome are their messages and style. The 
Bank can, though, greatly influence who it has dialogue with and about what by taking a proactive 
approach. Actively reaching out to a range of operationally experienced NGOs and asking their guidance 
on diverse issues would not only provide valuable learning, but would also make the policy dialogue with 
NGOs more constructive and less dominated by NGOs whose primary mission is to attack the Bank. 
Careful briefing of key NGOs (perhaps with privileged information) and patient listening to them will 
help increase their influence within the broader NGO community. 

(vi) Divisiveness between Bank members. The new emphasis on participation, public consultation and 
seeking constructive dialogue with NGOs and critics is not always compatible with confidentiality 
requirements,. achieving specified development objectives with the requisite government ownership, and 
the maintenance of a close relationship with borrowing governments . The better access ANGOs have to 
Bank information and top managers, the more they call for, while borrowers see the Bank as more 
concerned about the views and interests of ANGOs (particularly in Washington) than their own. Often 
they resent ANGOs who they see as accountable to no-one (other than to their Boards or funders), yet 
who seek to impose on them the same sophisticated, expensive standards of governance which are 
required in Part I countries but which not all NGOs adhere to themselves, and which may not be 
compatible with their individual historical and cultural characteristics . Some Part I governments 
increasingly consult NGOs and rely on NGO information in formulating their opinions on Bank matters, 
which is resented by borrowing governments, who think the Bank and some of its members is giving too 
much attention to discussing policies and projects with NGOs. 
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PART V - A Framework for Mainstreamin2 

Through building on existing good practice, and through being better placed to respond to the key issues 
and opportunities described above, the Bank will be able to develop more fruitful collaboration with 
NGOs and achieve a more constructive dialogue on controversial policy issues, with only modest resource 
implications. The strategies set out below all have precedents within the Bank's work. All are based on 
innovations which have made important advances to Bank-NGO collaboration and dialogue. The 
mainstreaming approach described here consists of making today's best innovations tomorrow's usual 
practice. 

NGOs are now important partners in many Bank activities, but they are also amongst the Bank's most 
powerful Bank critics, influencing the institution directly and via donors and the media. Innovative 
operational approaches often entail a level of collaboration with NGOs which would previously have been 
rare. And many recent changes in policies or projects involved responses to NGO initiatives or advocacy. 
Progress depends not so much on managing the Bank's bad press, but on becoming open and flexible 
enough to listen to well placed criticism and advice, and on incurring greater trust within the wider 
development community by demonstrating clear results on the ground. 

Objectives of Improved Relations: 

(i) To improve the effectiveness of Bank-financed operations, particularly with regard to poverty 
alleviation, environmental sustainability and popular participation, by forging partnerships with 
NGOs with proven effectiveness and strong local knowledge. 

(ii) To foster a more enabling environment for NGOs to contribute to such development priorities 
within borrowing countries. 

(iii) To engage more actively with NGOs in dialogue on the development agenda. 

The emphasis of the proposed strategy will be to build on best practice; to gradually move the locus of 
Bank-NGO interaction to developing countries; to deepen sector-specific interactions; and to address 
current constraints inhibiting fuller partnership and more constructive relations with NGOs. 

1. Promoting Operational Collaboration and Dialogue 

NGO involvement in projects is being reviewed more routinely at the IEPS and later stages. Where 
direct collaboration with NGOs in implementation is to be sought, Pills should clearly identify such 
opportunities, the terms of engagement should be made clear, and governments should be fully included. 
The NGO Unit in OPR will work with OED and CDs to monitor and evaluate the costs and benefits of 
NGO collaboration, and will disseminate lessons of best practice. 

The NGO Unit will also enhance Bank-NGO interactions through providing cross support for innovative 
or high-risk NGO collaboration; helping organize international and regional policy discussions and 
sectoral meetings; and helping CDs foster a more enabling environment for NGOs through studying and 
discussing with governments ways in which NGOs might make a richer contribution to national 
development. 

Each Region and CVPU Departments which interact considerably with NGOs would also be asked to 
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identify one or more NGO point people who in addition to their normal duties would comprise a Bank
wide network (coordinated by the NGO Unit) for responding to NGO-related issues, evolving the Bank's 
NGO strategy, and disseminating relevant experience. This network will also exchange experience on 
NGO issues with counterparts in other official aid agencies. 

Strengthening operational staff capacity is a key element of enhancing operational collaboration. Country 
Departments, especially TMs and Resident Missions, are at the front-line in this. There are three 
priorities. First, increased operational collaboration should concentrate on national NGOs, community 
based organizations and experienced local branches of international NGOs (see selection criteria above). 
Second, implementation of the Bank's disclosure policy must concentrate on providing information to 
people in developing countries. And third, more effort is needed to engage experienced developing 
country NGOs in discussion of policy issues. 

Strengthening of local capacity in the field is therefore called for. Specifically, CDs should consider 
appointing local staff in major resident missions with NGO relations as a major (but not exclusive) item 
in their job descriptions. India was the first resident mission to appoint such a staff member; the 
Indonesia, Ethiopia, Argentina and other missions have followed suit. These staff would build up 
relations with and knowledge of key NGOs and CBOs, disseminate lessons of experience regarding 
collaboration within the Bank, ensure effective distribution to NGOs of Bank information relevant to the 
country, and arrange country-level Bank-NGO interactions, especially taking advantage of visits of senior 
Bank staff. The capacity of Regions to work with NGOs may need expanding in other ways, but this 
should be for each region to determine. The Africa Region has had a fulltime specialist lodged within 
the TD; other regions might prefer other approaches. 

Capacity for collaboration needs to be strengthened elsewhere, besides in operations-including NGO 
capacity to work with the Bank. The Training Department, EDI, Resident Missions, the NGO Unit and 
other CVPUs can all contribute to this. For Bank staff-especially TMs--the priorities are: (a) appropriate 
training, particularly through NGO modules within broader training programs, (b) "how-to" manuals and 
other resources providing guidance on best practice, and (c) guidance in management of policy dialogue. 
For NGOs, the priorities are (a) national level workshops describing how the Bank works and the 
opportunities for Bank-NGO collaboration (as have been pioneered in Tanzania and Argentina, (b) 
training in Bank procedures, especially procurement and disbursement, to be provided at the outset of 
projects involving NGOs, (c) "how-to" manuals for such purposes, (d) ensuring that Project 
Implementation Units are equipped to help NGOs understand the processes involved. 

2. Strengthening the Policv Environment for Effective NGOs 

In recent years, the Bank has placed emphasis on encouraging "good governance" as central to strong and 
equitable development and sound public management. NGOs make (or in some countries could 
potentially make) an important contribution to this. They can: (i) contribute to public sector 
management; (ii) help governments strengthen acrountability of public agencies; (iii) disseminate 
information to the public about legal rights, new development programs and public laws, and ensure that 
the information is widely understood; (iv) help ensure the equitable application of the rules of law; 
(v) facilitate public debate on proposed development initiatives and policy formulation (and hence broaden 
the consensus on eventual outcomes); (vi) provide supplements to public services in the form of 
alternative services; and (vii) help the public (especially its weaker members) influence the quality, 
volume and targeting of government services and benefits. 
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The contribution NGOs play in these activities varies enormously from country to country. The policy 
environment for NGOs is a critical determinant. As part of creating a more conducive environment for 
sound development, therefore, the Bank should aim to foster a healthy NGO-State relationship (see 
"Governance and Development," World Bank '92). Such a relationship would be one where: (a) there 
are no arbitrary obstacles to the forming of NGOs; (b) fiscal, registration and other regulations 
concerning NGOs are enabling, predictable and conducive to local philanthropy; (c) there is ready NGO 
and public access to information about development plans, and wide dissemination of such information 
(for example, regarding Environmental Assessments and Action Plans); (d) NGOs are protected by the 
rule of law; (e) NGOs play a role in helping governments enhance public accountability of state agencies 
(NGOs themselves should also be expected to be transparent and accountable); and (t) governments and 
donors work in partnership with and perhaps fund NGOs whose effectiveness is demonstrated, particularly 
in reaching the poor. 

The Bank should approach its relationship with NGOs as an important facet of the way it approaches the 
broader issues of facilitating the development of the private sector, at times encouraging governments to 
be more responsive to NGO concerns and programs. The Bank, through its ESW and policy dialogue, 
can help governments more fully appreciate actual and potential NGO contributions to development 
efforts. Insights from studies of State-NGO relations can be used to advise borrowing governments on 
policy measures which could increase resources for and remove obstacles to greater NGO contributions, 
perhaps in the context of the Country Assistance Strategy. Where the State is over-extended, 
strengthening the contribution of NGOs can be an important ingredient of enhancing the role of the 
private sector. For example OPRPG and the Country Department worked with the government of 
Honduras to hold a major consultation with NGOs, chaired by the President of Honduras. This led to 
a new level of understanding and to important new instances of collaboration between the government 
and NGOs. 

3. Outreach to NGOs 

(a) Making a special effort in developing countries 

Without reducing its responsiveness to dialogue with Part I NGOs, the Bank should make strenuous 
efforts to reach out to NGOs in developing countries (national, grassroots and local branches of 
international NGOs, particularly those with experience of working with the Bank) to discuss issues of 
development policy. Such dialogue is likely to be both more informative and less hostile. It is proposed 
to organize Bank-NGO meetings on a regional or sub-regional basis, especially in the context of the Bank
NGO Committee (as with the recent meeting with African NGOs in Addis Ababa about future IDA 
priorities, and the meeting in Peru on Bank priorities for LAC). Meeting topics germane to the region 
would be jointly agreed by NGOs and the Bank. A target of two such meetings a year should be set, 
rotating between the geographic regions. These meetings (involving OPR, the Regions and perhaps 
sometimes organized jointly with Regional Development Banks) would be tailored to the specificities of 
the country in question and would be for information exchange and policy dialogue. Prominent 
academics and other leaders of development thinking would be invited to participate as well as NGOs. 

The Bank-NGO Committee needs overhauling in other ways. In the late 80s it was a useful forum for 
dialogue with NGOs on operational and policy matters. Now, however, the Bank has a high degree of 
interaction with NGOs elsewhere. The composition of the committee is unique, comprising a high calibre 
team of both NGO and Bank participants, but the debate and output of the committee at present does not 
reflect this calibre, and tends to duplicate discussions held elsewhere. The Bank should, subject to the 
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agreement of the NGO members, work to modify the functions of the committee, so that - in addition 
to dialogue on specific policy issues such as the IDA 11 replenishment--it helps guide the Bank's evolving 
NGO strategy. Rather than being the forum for debate on policy issues, it would help the Bank steer its 
relationship with NGOs (particularly in developing countries) by constructing the most appropriate fora 
for such debate, and by helping the Bank monitor and evaluate its experience with collaboration, dialogue 
and (perhaps) funding. 

(b) Proactive dialogue with specialist NGOs 

On topics of particular interest to a sizeable body of knowledgeable NGOs, the relevant CVP Departments 
should ensure active dialogue with influential and knowledgeable NGOs (whether critical of the Bank or 
not), perhaps through establishing sectoral NGO committees, as has been proposed by the Energy 
Department. Whilst many of the strongest critics would be included, this strategy would ensure that the 
Bank is listening to. a broader range of NGO opinion-not just to the most vocal. 

The present practice of holding consultations on upcoming policies and major new lending initiatives of 
particular interest to NGOs and others outside the Bank should be expanded and strengthened. These 
should be at draft policy or early project preparation stage, should be carefully followed up to inspire 
confidence in the process, and should (in the case of policies) ensure a geographic spread of participation. 
The value of these has been demonstrated by the consultations on forest and water policies. The purpose 
of such consultations is to improve the way the Bank does its business. Hence these consultations should 
be technically, not politically, driven. Good practice encourages TMs of policy papers to draw on 
expertise on the subject outside as well as inside the Bank. This expertise includes academics, specialists 
of other agencies and, frequently, specialist NGOs. It is good practice, to underline this, to involve 
NGOs and other specialists in the same meeting. The Industry and Energy Department now has regular 
meetings with advisory groups of NGOs on energy policy issues. 

(c) Improved communications 

Many NGOs, politicians, journalists and members of the public only know of the Bank through what they 
hear from Bank critics. To convince a broad range of well-meaning NGOs--and through them their 
supporting publics-that the Bank is serious about reducing poverty, protecting the environment and other 
development priorities, the Bank needs to tell its own story. This requires a communication strategy 
tailored to such an audience, explaining, for example, the need for economic policy reform. Most 
valuable to the Bank and most credible to NGO and other publics are testimonies to the effectiveness of 
Bank programs and rebuttals to critics' allegations which come from senior development specialists 
outside the Bank who have no personal axe to grind (such as NGO leaders, academics, development 
journalists, leading politicians etc). The Bank should both encourage and disseminate such "third party 
endorsements". For example, in responding to critics of adjustment the Bank usually quotes its own 
evidence of the efficacy of those programs. It would be more credible to quote the papers of USAID, 
SIDA, Killick and others which pour doubt on the claim that the poor are systematically hurt by 
adjustment. 

In developing a more proactive communication strategy (with an NGO audience in mind), there is a need 
for producing excellent materials on the Bank's work in areas of special public interest (poverty 
reduction, environmental protection, participation, micro-enterprise development etc), on Bank policies 
in "difficult" areas such as adjustment and resettlement, and on how the Bank works. It also calls for 
more regular in-house seminars with NGO leaders and more conferences for NGOs on controversial 
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topics and issues of mutual concern. 

4 . Strengthened Management of Bank's Rewonse to Criticisms and External Concerns 

There is a need for a more collegial approach to determining the Bank's response to controversial issues 
(including problem projects). Though the most relevant department on the issue in question should retain 
the lead, other departments must be more fully involved and on-board with the agreed strategy since 
public controversy has significant implications for the Bank as a whole. This practice is already 
beginning to emerge. For example AGR, ENV, GEF, EXT, and OPR were.all involved in evolving the 
Bank's position on the Bangladesh Flood Action Program and the Laos forestry project. 

Regarding "problem projects," the objective should be to identify possible NGO concerns ahead of time, 
so that potential problems can be rectified at source and so that negative publicity can be avoided. It is 
usually possible to predict in advance which projects are likely to be particularly sensitive. It is good 
practice to discuss these at the earliest possible stage with responsible, knowledgeable NGOs, (as has been 
the case with the Ghazi Barotha dam in Pakistan). It may also be desirable to include an NGO consultant 
on identification and preparation missions (for which support from FIAHS may be possible). 

In response to NGO attacks, is appropriate to be more robust than the Bank has been in the past, but this 
must be even handed. Where unsubstantiated or willfully exaggerated claims are made the Bank needs 
to be emphatic in countering these claims. However management must be equally robust in ensuring that, 
when serious charges are levelled by NGOs, these are not brushed aside but are fully investigated and 
responded to. 

In the face of a major campaign, a response group should be established, chaired by the EXT 
Director, and comprising the region in question, OPR, DEC and other relevant CVPUs, to 
determine the Bank's strategy and follow up on implementation. 

5 . Financing an NGO Small Projects Window 

All major bilateral and many multilateral agencies have NGO funding mechanisms. In the case of IDB 
the "Microprojects" facility channels some $30 million per year to NGOs in LAC. Many proposals have 
been made over the years for Bank funding of NGOs. For many, it has become the acid test of the 
Bank's seriousness regarding NGOs. However, the fact remains that funding shortages are not always 
the limiting factor in the growth of good quality NGO programs (except where NGOs have a better track 
record for service delivery than government departments) . Moreover, because the Bank is a centralized 
organization, focussed on policy issues and large projects, identifying good NGOs to fund is not 
necessarily the Bank's comparative advantage, neither would it find it easy to administer and evaluate a 
micro-grants program, unless perhaps there were wholesaling intermediaries. 

It is however recommended that the Bank needs a new instrument in its arsenal for tackling poverty at 
grassroots level. An effective poverty reduction strategy must include carefully targeted measures 
addressing the specific needs of particularly vulnerable groups as well as economy-wide actions. Many 
such targeted measures are so specific to the population group or locality in question that they can best 
be addressed through grassroots initiatives based on sound local knowledge and community involvement. 
Whilst some such initiatives are possible through government programs (especially through programs 
which are highly decentralized or participatory in design) and would therefore be financed through regular 
loans and credit, it is often likely that NGOs and Community Based Organizations will be the initiators. 
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It is therefore desirable that the Ban1c should have instruments for supporting such activities where they 
are well designed, likely to make a significant poverty-reduction contribution and require additional funds. 

It is therefore proposed that the Ban1c develop a small projects "window" for an experimental period to 
provide grants to NGOs and other intermediaries to enhance their contributions to poverty reduction and 
environmental sustainability. This should build on the multi-donor Consultative Group to Assist the 
Poorest (a micro-finance program), which was agreed in March by the Board. The CGAPP framework 
restricts funding in the first instance to micro-finance schemes since these have the clearest track record 
in helping improve the incomes of the poor. OPR believes that the scheme should be rapidly broadened 
to encompass a wider variety of purposes. This broadening needs to be borne in mind when considering 
the structure and staffing of the secretariat responsible for the Fund's administration. 

Since the Ban1c is not well equipped to chose between large numbers of small funding requests, a 
"wholesaling" approach is suggested in which grants are made to intermediaries (typically respected and 
larger national NGOs, credit unions and cooperatives). Those intermediaries would either maintain their 
own programs for poverty reduction or would channel funds to small NGOs and CBOs for this purpose. 
The models for this wholesaling function would be PHN's funding for population NGOs and !DB's small 
projects program. The Fund would also provide grants for strengthening NGO capacity and dissemination 
of experience. This would include funding for training NGOs in management and other key skills, 
seminars to facilitate strategic planning and improved coordination between NGOs and government 
agencies, and technical assistance to NGOs to assist them "scale-up" their activities. Grants would also 
be made to intermediaries to provide training to the ultimate beneficiaries. 

CONCLUSIONS 

We are confident that the five action areas described above not only provide a firm foundation for 
building an improved relationship with the NGO sector, including with many of the Ban1c's critics, but 
also would help the Bank better fulfill its development objectives. 

John Clark 
'DRAFT - 4/24/95 
c :\wp5 l \jc\nustrat2 
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EXECUTIVE SUMMARY AND 
RECOMMENDATIONS 

The present report is the final product of the 
biggest evaluation ever undertaken in the history 
of Norwegian aid: "Non-government 
organizations 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). 
Tune 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 organisations on a global scale 
during the last decade. A fundamental 
redefinition of the optimal relationship between 
states and societies has taken place both 
ideologically 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 importance, not only 
for Norwegian aid policy. but for understanding 
central forces in global development processes. 

Norwegian NGO policy plays a modest but. 
nonetheless. 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 

· channelled money through voluntary 
cirganisatinns. seven organisations and seven 
projects were supported. 
-Between 1963 and 1981, 7.2% of total bilateral 
aid was. on average. channelled through these 
NGOs. Al the beginning of the 1990s Norwegian 
organisations were running more than 1500 
projects in about 100 ~tries. More than 25 per . 
cent of bilateral aid was given to the NGOs. and 
the percentage is increasing. 
- In the beginning of the 1990s the Norwegian 
gowmment gave direct support to more than 300 
local NGOs in citbt developing countries totalling 
between NOK 80 mill. and NOK 90 miD. 

annually. 
- The NGO channel has also become a more 
important instrument in Norwegian foreign policy 
initiatives (the Oslo channel, the peace 
negotiations for Guatemala etc.). It has given birth 
to a new breed of Norwegian 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 developing countries. It has changed the 
Norwegian organisational landscape in crucial 
ways. 

1bc Norwegian NGO support started at the same 
time as other Western states began to channel 
money through NGOs. 1be F.CSCnt evaluation 
took place almost at the same time as Denmark. 
Sweden. Canada, Britain. Fmland and the 
Netherlands were undertaking the same excrcise.2 

While focusing on the Norwegian channel. this 
study also addressed some main problems of 
general importance and international relevance. 
The Terms of Reference asked for a very broad 
study. The work started in 1991 and about 25 
research:n have takm part in the project. To write 
the report has been a daunting task. nie aim has 
been to organize this complex reality into one 
coherent story and to analyse it in a fruitful 
perspective with a clear and consistent use of 
defined core terms. The report is organm,d 
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 refem:d to. The NGO 
c:banne1 in development 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 
researchers to c:mmmicate S\bout the NGOs' role 
in de~ rcomparative advantage". 
"flexibility". "empowering".· -"grass-rooting". 
"representing democ:racy and pluralism". a 
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functional "response to state and market failures" 
etc.). In order to be able to analyze what has 
actually happened and is going on, some 
fundamental 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 in the 
p,, ;Jeration of acronyms. Different studies (and 
donors and NGOs) employ different concepts and 
conflicting definitions of the same concepts, 
without explaining why some are 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 description are 
c:oncemed, will be mduced to those organisations 
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 comparison 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 
organisation 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 
bow NGOs in development affect and interact 
with those parts of the ~Disational landscape in 
a society which are not directly liDbd to or a part 
of this channel It also used the tam "vohmtary 
organisations" instead of the established tam 
!'private organisasjonct' · for the NGOs in 
Norwegian aid, due to particular historical 
circumstances and traditions. 

An important premise for the analysis is also a 
reflection on the crucial question: why do NGOs 
exist? Dominating functional explanations cannot 
explain the bistorical development and position of 
NGOs in development aid in different countries. 
These theories have contnl>uted to a situation in 
which the concrm background to, and role of. 
developmmt NGOs ~ cliflimlt to discover. It bas 
helped to create a justification of the NGOs in 
development which is untmable. NGOs in 
development, IBlher' than being seen as a ·natun1 
outcome• of state and marbt failures, should 
primarily be regmdod 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 furthemd by 
both "left" and "right" as an answer to the 
problem of the state. 

This analysis is important in two ways: 
- it indicates that the dominant justification and 
legitimation of the NGOs in aid is untenable, and 
that the NGO system therefore should be analyzed 
through other perspectives. 
- while fcx:using on the importance of the political 
initiatives behind the growth of the NGO 
community, it liberates the field from the weight 
of assumed social ·Jaws. 

How should I then analyse the NGO situation in 
c:li&zent c:ountties? The functionalistic analysis is 
insufficient, although this theory bas affected 
policy formulation internationally and in Norway. 
An alternative, the "national style approach", 
which focuses on the importance of national 
political and cultmal traditions for existing 
organisational landscapes and rclationships with 
the state and market, might be useful in a western 
welfare-state context, but not so fruitful in a 
development aid context 

The NGO scene in countries lib Zimblbwe and 
Bangl•dech and the development NGOs' role in 
Norway of course express national traditions and 
national historical developments. But due to the 
importance of the NGO channel and the way in 
which it functions, it is anal)'7.ed not only or in 
some cases not even primarily within a national, 
third sector perspective, but rather as an outcome 
of complicab:d processes in which international 
ideological trends, donor policies, NGO agendas 
etc. interact with national historical and cultmal 
conditions 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 
·natun1" OUICOme of intemal. national 
dew1opmmt processes. It thus underlines that the 
NGO dJanne1 is a new type of international social 



system which is framed by a particular 
relationship between internal soci~onomic and 
political mechanisms and external donor interests. 
A focus on the channel as an international donor
driven system also enables a more realistic 
analysis of the theory of a global "associational 
revolution" toe made. 

This analysis is important in three ways: 
- it paysattention 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 greatec extent are rooted in societies and 
not live on donor injections. 
- it also pays attention to the fact that NGOs from 
donor countries do not necessarily represent the 
traditions of these 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 "De private organisasjoncnc som 
kanal for_ norsJc bistand. En analyse av 
utviklingstrekk i forholdet mellom den norske 
staten og cbi tredjc scktor" and the NGO scene in 
four countries; Bangladesh in Asia, Ethiopia on 
the Hom of Africa, Nicaragua_ in Latin America 
and Zimbabwe in Southern Africa. 

Chapter II discusses the impact and efficiency of 
NGO assistance. It discusses the validity of 
certain assertions about NGOs' •comparative 
advantage•, •efficiency• and •flexibility•. On the 
basis of proposed definitions, classifications and 
analytical approaches explained briefly below, this 
part tries to describe and analyze bow NGOs 
function. It is argued that the ~GO articles of 
faith" are untenable; first becanse of the 
heterogeneity of the organisations involved. 
Secondly; because it is impossible to measure 
such •advantages•. partly due to methodological 
problems and partly because such a 
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characterization 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 sanctions 
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 oriented, but 
that this depends on tasks, contexts and 
organisations. 'The NGOs are not "quick fixes", 
but they might act in accordance with the · 
prescriptions of the "articles of faith" in 
development, in dcmoaacy work and in advocacy. 
Another section analyses NGOs and the 
acmimtability problem, showing that thete exists 
a systemic characteristic that the channel has to 
live with and 1eam 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 function, that they preserve 
differmces between classes and nations at least in 
the short nm, and reduce pressure for more radical 
-refonm, 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 aitics. Instead it shows that 
NGOs may have different functions. They may 
cause cbaoges 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 relatiom io favour of the .dispossessed, etc. 
There is, however, a gap between public images 
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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 
consciously 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. 
continue 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 and policies imprecise and 
self-contradictory in certain cases. 

Chapter Ill disaJsses the role NGOs in furthering 
democracy and pluralism and assesses 1he 
conceived role of the NGOs in the "new policy 
paradigm", which is being propagated 
internationally as a new development 1heory, in 
imponant NGO circles. It describes this 1heory 
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 consciously in analyses of concrete 

stare-society relationhips in different countries. 
This is also necessary if a usdul straiegy for NGO 
activities is to be formulaled, both on a general 
level and for each individual NGO. Lack of clarity 
and reflection on this. issue, might lead. and bas 
led to, a practice whereby NGOs have "sold out" 
to autocratic governments and have increased the 
fngmentation and disintegration of already weak 
societies. 

This chapter indirec:tly shows bow a combination 
of myths about NGO advantages and micro
peaspectiT"e and narrow project focus of 1he NGO 
actors' have reduced the channel's potential ro1e. 
and hindered paying aaention to and reaching an 
understanding of 1he context in which the channel 
has operated. 

Chapter IV presents an analysis of Norwegian 
policies and .general theories on this issue. By 
analyzing the most imponant govermnmt 
doaunrnts from the 1980s and 90s, it shows that 
the policy fnmewmt has been uncJear and that 

Norway has had no overall strategy. Norway like 
other donors, has not developed a comprehensive 
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 
support may have, and in some cases clearly has 
had, substantial impacts, these questions have not 
been addressed. 

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, pluralism 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 Parliament no. 36 (1984-:85) formulated a very 
different policy 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 idealized in the 
latter Report. but key issues are still unclear and 
create self-contradictory policy guidelines. 

It also deals with bow NORAD has tried to 
operationalize and implement a policy of support 
to Norwegian NGOs. In a previous study the 
history of this support was described in more 
detail. 1be aim was to understand the context 
from which 1he present system bas emerged and 
1he constraints and possibilities this tradition bas 
aadal. This chapter summarises the main lines in 
this history and 1he scope of the activities. but 
focuses on bow 1he policy bas been implemented 
during the last years and presents dilemmas 
regarding a) overall straiegy; b) cooperation with 
the NGOs in Country Programmes; c) 
administrative guidelines and d) 1he neutrality 
paragraph. 

It is argued that conflicting policy signals and 
unclear aims have made it difficult for NORAD 
(even if they bad 10 wished) to create 

"complementarity" or "coordination" between the 
Norwegian NGOs and NORADs development 
policy in different countries. Capacity and 
competea~ problems at NORAD, Regional "--- _.. . . . -1.!--~ ~tJ. wimm1stntive structures l!Nuwwm 

with the history of the different organisations' 
wort in different countries have further 



compounded the issue. The recent 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 
coordination/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. 1bis 
"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 correct balance between what is stated 
as two aims: administrative control and the 
encouragement of NGO autonomy and flexibility. 
The conflict between a number of organisations 
and NORAD regarding information support in 
September 1994 also shows that NORAD faces 
a growing credibility problem vis a vis important 
pans of the Norwegian NGO community. 

The historical roJc of the "neutrality paragraph" in 
Norwegian NGO aid is discussed (see Phase I 
report for details), and the significance of 
NORAD's reformulation of them in the new 
guidelines is highlighted. It is shown that although 
this change of policy signals constitutes a radical 
and new direction for NGO support, it has not 
been discussed in the Stoning or been given much 
attention by NORAD itself. It is also noted that 
NORAD for the first time explicitly states that the 
values 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 "univenal 
ideas" but. for example, for their own 
interpretation of the Bible. 

Anoda' pan of this chapter deals with NORAD's 
support for local NGOs. This support and the way 
it is bandied represents a new practice in 
Norwegian foreign policy. In spite of that, it has 
not yet been debated in princip_Je in 1hc Starting. 
A brief summmy of 1hc Norwegian history of this 
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arrangement is provided (for a more detailed 
description, see Phase 1 report). The chapter 
focuses on how this policy has been implemented. 
It is shown that NORAD, Regional Departments, 
or the Foreign Ministry. in spite of strong efforts 
from NORAD, Oslo, have not developed 
something which can justifiably 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 support 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 cuiture. 
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 
international NGOs. It shows that this support 
was developed in a very ad hoc manner and that 
a number of offices were involved in supporting 
organisations based on .scanty infonnation and 
e.ak 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 
CX>DCludes 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 cultures of the Foreign Ministry 
and NORAD, differences that create difficulties 
of coordination. 

Finally, it discusses how the Foreign Ministry has 
impJcmented 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 1hc biggest NGOs, and is also 
contracting NGOs to an even greater extent to 
undertake WOik and projects in areas in which the 
Ministry thinks, due to . foreign policy 
c:onsmatiom, that it is important that Norwegian 
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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 Norwegian state. 

h shows that emelJCllcies haw been 
conceptuali7.ed as temporuy set-backs in a 
society's normal development h discusses how 
the present division of labour between NORAD · 
(their strategy and guidelines for NGO support 
c::itplicidy state that emergencies are none of their 
business) and MFA (they deal only with 
emergencies, although important parts of their 
funds are used for development) can be seen as a 
historical legacy of the dewlopmentalist thinking 
of the 1960s and 70s. As long as this idea and 
administratiw set-up prevail. it is unlikely that the 
Norwegian NGO channel will be able to manage 
the growing number of · •comptex rmgeacy"' 
situations in a productivr. manner. Success seems 
more and more to be defined u good media 
coverage in Norway, rather than by actual 
achievements in the area concemed. 

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

The chapter is divided into three parts. 1he rust 
deals with how the growth of NGO activities bas 
c:mml a ncv.- c:ou=t for NGO information wort. 
It discusses the extent to which 1he NGOs have 
managed to do an)'1hing IDOle than rq,roduce 
dpmiuting images and attitudes of 91he o1hei' 
and Norwegian aid. The second part focuses tint 

on three main questions: a) different types of 
organisations and their strategy; b) strategic 
dilemmas mission that organisations are facing 
being dependent on NORAD money and NORAD 
regulations; and c) problems facing operational 
organisations. 'The description 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 
mi~level and macro-level; c) unsolved 
dilemmas between operating simultaneously as a 
"gap filler" for government and as agent of social 
mobilization, and finally whether recent global 
developments would suggest that Northern NGOs 
implementing their own big projects will be an 
historical phenomenon. 

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 whic:h have 
emaged more strongly in the last few years: a) the 
diJemma hetween the giver role and equity; b) the 
NGOs between universalism and cultural 
relativism; c) the NGOs as •va1ue-sharing" 
organisations in relation to the aim of "value 
pluralism", and the "humanitarian mend ate" as 
opposed to "speaking out" organisations. In this 
discussion some useful concepts are introduced 
and explained: "community of interests•, "zones 
of a-oss-ailbnl communication•, "ethics without 
frontien" and "NGO pluralism (accepting the 
incompatibility of moral values). 

METHODOLOGY AND DATA 

PncticalJy all the ernpiricl1 data that forms 1he 
basis of this report bas been colleded in 
connectioo with this study. 1he fact that there was 
very little on which we could base our study, 
incticates that knowledge of 1he this field bas been 
accidental and superficial. in spite of its . . 
stgniflcsmce and scope. 'Ibis not only reflects a 
prob1em in aid administration. but also 1he 
paucity of research. 

A 1tate-of-tbe-alt paper OD Norwegian NGO 
reseateh in 1990 (Qnameim • and Selle 1990) 
regiS1a'ed oolytlne 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 reports about NGOs 
have focused on effects of projects in developing 
countries. They have seldom dealt with macro
level issues in the recipient countries and even less 
with the overall historical context and social 
development that influence the NGO channel in 
the donor countries, and which it in tum 
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 between organisations and the 
government The mutual influence of the history 
of Norwegian organisations and the aid policies of 
Norwegian NGOs must be acknowledged. For 
both purposes, a conceptual bridge must be built 
between what is "out there" and "back here". The 
field has not been 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 organisations in Norway, 
was felt to be useful. Public policies, 
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 spated 
vacuum. 

Historical data 

The study bas tried to present the dramatic 
_ development of this field, as well as changes and 

axrtinuity in the relations between the Norwegian 
state and the organisations. These are 
developments and established structures which 
strongly affect the framewodc for future 
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 estshlisbment of 
NORADs NGO Division in 1979, etc. The 
empirical study starts with the establishment of 
Norwegian Development Aid in 1962 - but the 
analysis draws lines all the way back to the 
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act1v1t1es 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 present situation. 

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 arena.within 
which grand ideologies and simple theories have 
competed with and replaced each other. On the 
basis of interviews, press headlines, and public 
documents, it is obvious that many participants 
have definitive opinions of NGOs, their influence 
on "civil society", their independence, their 
professionalism and efficiency, etc. But these 
opinions arc often poorly founded, or founded on 
personal experiences, which of course will always 
be narrow and limited. We have emphasised 1he 
documentation of changes in public policies, and 
on justifications presented by central actors. A 
concrete historical background may thus be 
outlined - a background which may be useful for 
reaching an understanding of CUll'CDt dilemmas 
and possible solutions. Not because history 
provides "lessons" as to what organisations and 
gove:mm:nt may aa:omplisb in years' to come, nor 
primarily because history provides a structural 
fyamewmk 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 ammt decision-makers from the burden 
of the past: existing institutional, administrative 
and political arrangements are not "natural" or 
necessary results of general processes in the field 
of aid policies and aid administration. 

Comparative data 

The growth and strong position of non
governmental organisations in Norway seems to 
be conceived by people in the aid milieu as 
necessary or historically natural. But merely by 
referring to France, Great -Britain and Japan. we 
mayshowthatahemative solutions exist. In 1988 
the NGOs =:eived 0.3%, 0.4% and 0.7% 
ff$J)Cdivdy from the official aid budgets of these 
countries, while in Switzerland this figure 
represented more than 17% of ordinary aid 
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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 about 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 influenced by the jargon of the 
presenL 

NGOs have become increasingly popular 
internationally during the past decade, when it 
comes to attracting research activity. In other 
OP.CD countries too, research on development Aid 
tends to be kept separa1e from other forms of 
social research. Studies of NGOs are largely 
limited to project assessments and evaluations of 
their role in development countries, at the miao 
level Sevmal evaluations have been c:anied 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 
b:'.'twrm so-called "Jib-rrrinded• countries, mch 
as Sweden, Denmm, the . Netherlands and 
Canada, in a few selected areas. The objective of 
1his comparison has been twofold: In Phase I the 
aim was to clarify the special features of the 
Norwegian O'pnisational pattern; its history, its 
dilemmas and possibilities. by comparing them to 
other countries' systems. In Phase II the. aim bas 
been to map bow different donors organise their 
NGO support and bow aid cornJDJurities eonc:eive 
of the role of the NGOs and the ielation between 
NGOs and the donor stale. 

Two types of data have been used:)) Wrium 
sources on publir financial and. admiDistratne 
systems within this sector. A number of IOl1l'Cel 

have been used, such as pm:mment dccii11it4i ■m. 

evaluation reports and scientific 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 interviews in the above
mentioned countries have been undertaken. 

As described below, the study has also attempted 
to compare between NGOs working in different 
countries. Based on different criteria, Bangladesh. 
Ethiopia. Nicaragua and Zimbabwe were chosen. 
They were selected because they are all very 
important countries for Norwegian NGO 
assistance both in terms of the number of 
Norwegian NGOs working there and annual 
expenditures. In additi00: NORAD has played 
different roles there reganling both Norwegian 
NGOs and national NGOs, so that the countries 
bring fOl1h the beterogenety of the NGO channel 
These countries were also selected because of the 
different recent history of state/society relations, 
with important impacts OD the NGO scene. In 
Nicaragua the Sandinist government bad a close 
contact with. and encouraged I very pro
government NGOs to cooperate. with Northern 
NGOs. After the Sandinistas lost the elections, 
the former pro-government NGOs became mti
governm:nt NGOs, at the same time as the 
present govemrnent 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 
ft'la!ions is very differenL The eJIJelJCDcles in the 
Hom m Africa in the 1970s and 1980s created an 
influx of Northern NGOs, while the Mengistu 
government restricted the growth of national 
NGOs. The new government in Addis Ababa bas 
encomaged the establishment of NGOs, OD both 
religious and ethnic grounds. while attempting to 
tighten control of foreign NGOs. ID Zirnbllbwe 
the NGO-govemrnent relations have generally 
been enimical, and most foreign and national · 
NGOs auacbc:d to the aid channel have been pro
government NGOs. Lalely, and partly as a result 
of the restructuring programme, this is about to 

· d,anp- Bugladesb is a country in which NGOs 
are wsyvisibJe in public life, IQd the past decade 
bas witnessed a pm1ifmtioa 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 foreign 
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 Norwegian policy on NGOs 
(including the Ministry of Foreign Affain, The 
Ministry of Development Cooperation and 
NORAD). Our study includes both development 
aid- meaning long tam 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 fanned the basis for a 
reconstruction of the political developments and 
how policy. changes have been justified. These 
were then compared to the way state institutions 
have canied out this policy. The policy and 
administrative guidelines for the various state 
units, the public coordination of policy and their 
relation to organisations have been studied 
(especially by a reconstruction of the history of 
NORAD guidelines and discuuions at NORAD 
Board meetings. 

All organisations 

On the one band, our objective was to present an 
all-embracing description of the field and its 
history in Norway. One method may be called an 
extensive, quantitative 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. 
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In addition, the study collected central, written 
documentation material for 1988-1991 from all 
the 99 organisations registered at the NGO 
Division in NORAD. We received information 
from 83 of these organisations. 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 compared to own financing; project 
portfolio and the number of employees working 
with developing countries were registered and 
analysed. In the Phase I report we presented a 
rather complete picture of this Norwegian scene. 
We found that information registered in different 
DAC overviews was inaccurate. 

Selected organisations and areas 

Data have been collected at three levels: 

Ten organisations were selcctcd on the basis of 
different criteria; The Norwegian Church Aid, 
Norwegian People's Aid, Save the Children. 
Norwegian Federation of Trade Unions, 
Norwegian Missionary Society, Stn,mmc 
Memorial Foundation, the Latin American 
Solidarity Groups of Norway, Norwegian Council 
for Southern Africa, Norwegian Association for 
the Blind and Partially Sighted and The 
Norwegian Association for the Disabled. The 
Norwegian P.mplo)a's Confederation (NHO) was 
originally one of the selected organisations. They 
withdrew from the NORAD cooperative project at 
approximately the~ of this evaluation, and we 
tb:n:fore chidc-d '= the inclusion of NHO in this 
study would be inelcvant These organisations 
wezc chosen became they belonged to different 
categories of Norwegian organisations (sec 
chapter V), and because they represented 
different working styles within the same 
categories. 

These organisations' annual reports, strategy 
documents, evaluation reports, etc., from every 
year in the period 1981 to 1991 were collectcd and 
analysed (for a list of sources. sec the final pages 
of this ieport). In addition a questionnaire was 
distributed to these 10 organisations. 
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In addition four organisations were selected in 
order to carry out comparative case studies 
(Norwegian Association 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. 

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 (see appendix). 
Abnost 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. 1be answers 
have to be interpreted in different ways according 
to their nature, but in general the replies seem to 
be accurar.e and balanced. also because the 
respondents knew that the present study was in a 
position to meek the c:orrectness of the 
information given. 

The main approach has been to c:any out archive 
studies and close readings of different kinds of 
written material. and to collect different kinds of 
written data: parliamentary documents as well as 
documents from NORAD and the organisations 
carry more weight as sources to the history of this 
field than individual statements in individual 
interviews. in retrospect. This method was also 
chosen in order to achieve the greatest possible 
distance and independence from the different . 
actan and special iataests 1his field. A much used 
and less dcmaocting method in evaluation studies - · 
interviews - involves. problems of memmy, 
rec:ollection, the wish to •g1oss over" the put, or 
to ~Jacbn• it. d,peoding on the present position 
w the iataviewee. Hundreds of in1aviews have. 
nevertheless. been carried out. in order to 
c:heckfunprove the interpretation of the written 
mab:rial, and to fill in the gaps in our analysis. 



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 privatization 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 relations, 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. · 

1bese 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 functions as well, 
and not Jeut, other potentials. Norwegian NOOs 
have helped to save thousands, perhaps millions 
of lives during the years, they have managed to 
mobilise the Norwegian people in showing 
empathy and solidarity with people OD other 
continents whom they do not know and will never 
meet and they have established zones of 
conummication and built communities of interests 
that differ from relations created by states and 
firms. }{ere the official aims and official policies 
are taken as a starting point. Ale tbcsc policies 
and guidelines conducive, counterproductive or 
self-contradictory in achieving their stated aims. 
and are the stated aims and policies clear, 
consistent and in line with overall declared 
intentions? 

The rec::,1DJJDCDdations relate to three different 
levels. The most fundamental level deals with 
more general and abstract issues such as policy, 
~. definitional issues etc. The second level 
deals with issues of imponance for bow the state 
administers the NGO channel The third level 
deals with the NGOs themselves. 

A RECOMMENDATIONS RELATED TO 
OVERAU. POLICY ISSUES 

xi 

1. Chani<: 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 recipients so different, their competence and 
cost-effectiveness 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 
justification 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 in chapter V): a) expanding the 
•commumty of interest•, i.e. Norwegian NGOs 
should seek international 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 oda- countries in the value of pluralism 
and the plmality of morally acceptable value 
hierarchies; c) the NGOs should play a more 
important role in mobilising people for solidarity 
and concem, 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 Ibey focus OD 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 
realistic; since it is based OD lheir formal 
•nongove:mmentality•. On the other band it is 
more •iclealistic•, in the sense that it pay more 
attention to the NGOs' value -orientations. The 
NGOs and lheir leaders will have to address a 
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prevailing dilemma with more direction: It their 
mission to expand as producers of social services 
or as contractors for state policies (which might 
gradually 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 suppon to 

NGOs, issued in September 1994, should be 
withdrawn or reformulated on imponant points. 
Although in many regards 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 wort. 
- The NGO acton should propose that thi 
official dacription ojtMir capacitiu, potentials 
and drawbacks are more balanced. The funding 
institutions and the NGOs should have a policy 
for bringing the NGO image down to more real 
proportions (as an iDJJ71C'di11e measure NGOs 
should "forbid" their spokesmen to say absolutely 
absurd things lib:"we reach always the most 
needy"!). 

2. A c1w policy fr:amewcu fpr NGO usistancc 
bu DAC >TL afta:3Q )Tffl hcco fgnnuJatcd Ia do 
so should be a primey. The policy framewOlt as 
formulated in the Report to ihe Storting No. 51 
(1991-92) should be replaced by a strategy 
which is more s,MCijic on the importance and 
rok of NGOs, which empluuisu the need for 
country-specific analysis and which maka a 
more realistic assumrent of their potential 
contribution to develop~nt and democracy. 

Previous policies do not address present global 
development· processes, such as the religious 
revival, the ideological and political challenges to 
the legitimacy of the state, the new 1lelld (m 
Norway) to meb aid explicitly a part of the 
donor state's foreign policy and economic policy 
etc. The strategy development at present under 

way in NORAD should be continued and may be 
built upon, but must be broadened in order to 
encompass these fundamental changes affecting 
the international frameworks of the NGO channel. 

- Countcy stratc~cs should be fonnulatcd by Toe 
Minjsn:y of forci~ 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 necessary analyses of this kind • This has 
Jed to ad hoc policies and a profile of Norwegian 
NGO assistance which is not in line with official 
aims. 

- In this work it is most· important that the 
Stoning, MFA. NORAD and other actors within . 
the channel consider whet the Norwegian attitude 
should be to tM "new paradigm" regarding the 
role of NGOs in development. Globally, there is a 
fight for the ideological hegemony of the fast
growing NGO c:hannel. A cleer 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 Sc.andinavian or Norwegian "model" 
of close cooperation between state and 
orgenisations. 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 i~ unique 
history in this field, Norway bas bad no political
ideological voice of its own. 

3. The SURD for Jipltjnr cmccacney aid and 
dcvcJopmcnt aid is not YCJY sOJlhistic;atcd and 
ncr,ds to he paid mon; attention. because of the 
growing IIUIDbec of \\hit bes been called "complex 
magm::b• mi becanse oif problems inherent in 
the developmentalism that has influenced 
Norwegian aid thinlcing. Repon to the Stoning 
No. 51 (1991-92) declared that emergency aid . 
should be more closely linked to develop~nt 
a.uinance, and that long-term develop~nt was 
mo.st important. Emergency aid bas become the 
most ~t adivity for the NGO channel, in 
spite of all policy declaralions. If present funding 
trends continue this development will be 
strengtbcned. This also counteracts what 

.· 



governments in many developing countries say is 
most important This development is furthered by 
present administrative set-ups. But it 
fundamentally reflects conceptual problems in 
grasping the new developments and interventions 
from Norwegian foreign policy interests, which 
arc 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 is a 
strategy that regards both elements as part of a 
development process. To develop a clear policy 
for this complex field will also improve the 
administrative system and save money. because it 
will make it possible to use funds more rational ly 
and efficient. 

4. The cxpetieoce of MFA in usinr NQOs as 
oontractor:s in forciro policy initiatives should he 
assessed. 

A very important and far-reaching reorientation of 
Norwegian 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, Parliament and the MFA. based 
on experiences to date. 

s. In order to develop a clear su:atea it is 
important to improve our undeatandinr 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 ~tions of 
the NGO and try to agree on a tenn and 
definition of what an NGOrvoluntary 
organisation" is, which is broad and at the same 
time not value-ucbuive. Implicit definitions or 
ideas about \\bat an NGO is. lie at the heart of the 
NGO mytm. To the extent that Norwegian actors -
have ambitions to play any role intemalionally, it 
is also important to have a clear idea about what 
one is talkmg about (especially since there is both 
widespread confusion and struggle for ideological 
hegemony). 
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- The term "private organisations" should be 
replaced by the term 'Jrivillig" or "voluntary" 
organisations in Norway. This is due to national 
traditions, actual characteristics (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 discussing 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 

-NORAD/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 mganisational landscape they 
have impacted. and which they wish to influence 
in the future. 

6. Quidcliocs for how NGQs should relate to state 
policir:; are unc;lw and oontradictocy, Toe present 

· "rules" are not coherently adapted to present day 
conflicts and tensions. · 

- 1be Stortiog should discuss the neutrality 
paragraph again on the basin of experiences 
during the 30 years of NGO assistance. NORAD 
should withdraw its new regulations which have 
changed the neutrality paragraph without prior 
discussions in the Starting. In a context in which 
NGOs increasingly become actors in political, 
cultural and ethnic conflicts, and the focus on 
religion and civilization as pan of the "aid project" 
becomes more important, it is necessary to assess 
~ past and present guidelines are sufficient. 

- The question of the relation between mission 
activitiu and aid should be reopened. Since the 
NGO clwmel was established, the question of 
relations between civilizations, religions and 
cultures has become gradually more important in 
peoples perception of NGOs.- 1be question of 
Cl'OSKUltural communication is a cballeoge that 
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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 (Bistandsnemnda has initiated what 
has been an important process: studies of mission 
and nationalisation processes) 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: 

L lbcm is I occd for better nmonat coordinmnn 
of NGO sgpport, cspccia1Jy hetwr,cn support for 
dcvei0pmcot and CJDCC&CQcy/huroao ridJts, 
Experience shows that present policies are 
inefficient in tenm of resource utilization. and that 
they create problems for the organisations and 
between the organisations and their partners. 

An assessment of the administrative set-up must 
be seen in a longer time perspeaive. Twenty yem 
from now. if support continues on 1he same level. 
about NOK 25 billion will ba\'C been channelled 
through NGOs, in addition to the more than NOK 
15 billion that will ba\'C been given by the 
Norwegian people. Should a practice continue 
wh=by NORAD will gi\'C about NOK 10 billion 
and the Foreign Ministry pemaps some more in · 
the next two decades. to the same ~nisations. 
for 11:lated tasks, but without institutiPnaJiud 
coordination? 

The existing system was set up at a time wh:1i 
emergency aid was marginal and 
dcvdopmemalism was the dominant ideology. Its 
institutionaHz:ation is based on a concept of 
developm:nt and emcrgencics that bas its roots in 
the developmentalist ideology of the 1960s and 
70s. It does not 11:flect or cater for global changes 
in the dcvelopmentalist project and the rising 
incidence of complex rmpncy situations. 

- As long u the present ldminismdive set-up 

continues the declared aim of development aid as 
the most important field for the NGOs will not 
easily be reached. Within present structures it will 
also be more difficult to channel more emergency 
aid to lcx::al NGOs in different countries, as would 
become natural if the policy of "recipient 
responsibility" and "partnership" is further 
developed in the years to come. 

- H NGOs are to worlc in development on a long
term basis, this would require that the funds that 
they are given. are given to a greater extent under 
the same conditions and better coorr:linated. At 
present, MF A in reality also makes big 
allocations for development aid, without having 
built up an apparatus which can handle it 

- The present administ:ralive set-up also affects the 
rather periphenl role, of NGO issues in country 
strategies, in spite of their importance in terms of 
money and personnel There are two options: 
a) Adminisb'atively, this problem can be reduced 
by dissolving the NGO Division and giving the 
Regional Departments in NORAD, Oslo, the 
responsibility for NGO support. From one 
"NORAD-internal" perspective this may look 
convenient. but it presupposes that Norwegian 
NGOs can be coordinated with Norwegian state 
policy in different countries. and that all NGO 
support to countries where NORAD has no 
country~ 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 drawbaclcs. 

b)A bigger NGO Division under NORAD could 
be established. If so, it should possess 1110re 

authority and leverage vis l vis the different 
NORAD Departments and should . ba\'C the 
competence and capacity to play a leading and 
efficient role in Norway, and to strengthen their 
potential to influence the international debate on 
NGOs. This anangement must pay heed to 
Norwegian elpCrimce and might also be based OD 

a close analysis of the Swedish system. wbidi 
lesembles 1bis proposition. It should also facilitate 
bc:aer coordination of deve1opmmt and eDiCIFb','Y 
aid. and reduce the incenti\'C and potentials for 
exploiting NGOs for more short 1erm foreign 
poJicy inttaests. In practice this would also imply 



that NORAD taking over responsibility for 
emergency aid. 

- Proposal b) above may find justification in the 
fact that we are experiencing, not necessarily an 
associational 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 Norwegian 
foreign policy and aid policy. Norway may have 
a role to play internationally in this field, due to 
a combination of several factors,· its non
colonial past, its smallness, its lack of strategic 
interests, and the availability of funds and 
experienced organisations. It may also find 
justification in the discussion of the relation 
between complex emergencies and development 
Moreover, if the main thrust of the channel is not 
to be the provision of more or less efficient 
instnunents in a service delivery context, but to 
establish OChec forms of partnership and networks 
in development, Chen such a bigger division may 
become useful 

n. NORAD should amsidc:r a,:aduaUy tcnnina,tiu1 
its support for local NGOs. because of foreign 
policy considerations and problems related to 
powec structures, sustainability and organisational 
cultures. The study has shown that NORAD bas 
carried out Ibis task in an unsatisfactory manner. 
However, NORAD Oslo and some of the Countty 
Offices have given th~ task - at least occasionally 
- the attention it deserves. The argument beie is 
that even if NORAD manages to improve its 
policy (within the existing structural limitations), 
there are structural relations pertaining to power 

. and organisatiQnal culture between an embassy 
and a loc:al oqanisation which would make proper 
"institution building" and equal "partnership" 
difficult to achieve. If the aim is to use the local 
organisations for specific political pmposes. 
which is an idea that goes against Norwegian 
traditional relationships with these countries, then 
this should be the task of the Foreign Ministty 
rather than NORAD. 
- A certain portion of the funds should be 
charlMlled through Norwegian NGOs, because 
these organisations are in a better position to 
support institution building, establish long-term 
relations, and create global netwom outside 
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existing state and multilateral institutions. 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 NORAD 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 partnership. 
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 ponion of the funds should be 
channelled through the national recipient 
governments to local NGOs, working in 
agreement with the govemmcnL This does not 
imply that NORAD sbbuld 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 ~ question of 
foreign interference and improve the efficiency in 
resource utilisation. This policy must, of course, 
also vary from country to countty, 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 mu.rt be country specific: In some 
countries (like 'l'anzania and Z.ambia), 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 sttategy 
should be altered. while the implementation 
should be pragmatic and gradual. 
- If and when the Norwegian government wants 
to suppon 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 
handJcd by the Ministry of Foreign Affairs. These 
are issues of possible important diplomatic 
c:onsequcnces. ~ such decisions should be 
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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 tbe relative 
position of Norwe~an 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 continue 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 ~'live". They provide also 
important links with and face-to.face relations 
between the Norwegian society and non-European 
countries. TMir role as transminen of funds to 
local NGOs however, should be strengtMMd, 
both in tkvelopment aid and compla emergency 
situations. This development must match local 
capacities. On tM otMr hand, tM "absorption 
capacity" of the Norwegian channel has in 
general been reached - al least for some yean to 
come. Some NGOs have already become to 
resemble mini-NORADs in important aspects. 

IV. lbc state should continue to mabiUm a 
brondrr s;Jggign af Norwe£ian mpnisadons into 
tbis sbannel, defined as a social and sultun,I 
netw9tk. 1bis should be based OD their need for 
international contacts, learning requirements and 
their special compdeDCeS that could be transfemd 
to other countries. To close the door to new 
orpoisatinns in gm:ra1 because 1hele are DO more 
professional development NGOs is unreasonable 
and is hued on ms about the role of NGOs that 
belongs to a time when NGOs sbou1d be 
operational NGOs. Some of these organisations 
may be w:ry professional in a •commumty of 
interests" perspective, u exporters of special 
expenise or u otpnisations that can anchor this 
wost and cross-cultural cm,rn•mication in mare 
sections of Norwegian society. NORAD bu 
already beJped to creale a unique involvrment of 
NGOs in aid. In the fulme dJe)' should expend this 
activity to creale an even broader involwmat 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 total official funds. This 
monopoly trend has come further 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 
statctsocietY relations in cooperatin, countries. 
As a follow up of its support to the compilation of 
NGO directories in seven.! countries NORAD 
should initiate and support studies/research . 
projects (how it should be organised should be 
based on tM contat) on tM history of tM NGO 
system in different countries, how it relales to 
the third sector in the society (if tMre is any), Its 
conflicts and links with the apparatus of state 
etc. Such studies may be an important element in 
these countries' self-understanding, and will of 
coune usist NORAD and 01her donors in their 
local NGO policy (see below). 

V. NORAD should maintain its policy of 
streootnio, NGOs' autonolJl.V and identity. For 
ewnple: NORAD should maintain the prevailing 
8010 20 'I, ratio of government 10 NGO shares of 
total project costs. This is important to reduce 
dependence and strengtMn organisational 
autonomy. TM aim should be to gradually 
increase the ratio of the NGOs but al the same 
tilM implement this policy with pragmatism and 
can. How far it is possible to go in this direction 
also depends OD 1he genen1 political situation in 
Norway, the status of the NGO COIDIIIIIDity, the 
gmc:ra1 concrm for third world matters, etc. 'Ibis 
policy sbouJd Dot become an end in itself but 
should be regarded u a means to achieving 
autonomous · NGOs wi1h their own value . 
orientations. 
- NORAD should consider its present 
administrllive system vis l vis Norwegian NGOs 
as n,Jficlently developed. and ntbcr be aware of 
possa"ble unintrnded c:onsequences for the 
oqauisations' activity profile and on the 
cbmcter of the NGOs that they will tend to 



create over time. 

VI. National authorities 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 organisations 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 detrimental to 
relationships that the organisations have built up 
over the years. It may always look nice in a 
Norwegian political budgetary context, but it may 
smell tenible in a development aid context, on the 
ground, where people arc 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 dwl to 
1115h and "throw" money on NGOs or projects. 

C. RECOMMENDATIONS RELATED TO 
THE NORWEGIAN NGOS 

i}. More Norwegian NGOs · should formulate 
strategy documents for the dccade(s} to come. 
1lJeSC should include careful assessments of their 
relation to Norwegian nanonal institutions and to 
institutiQDS in the n:cipient 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 analyses of bow the orpoisarinn can be 
even better geared towards cooperalion with 
groups with common interests or towards 
problem-solving for the poor and oppressed. 
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 
°'P'risarions should be buih upon sb.-ed values. 
- A starting point should be that lack of clear ideas 
and strategis will increase coordination problems 
in developing countries. Thousands of . 
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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 delivery will still be most appropriate. 
The individual NGO should decide in what 
direction it wants to go in these issues. 

ii) The Norwegian NGOs involved in emergency 
assistance should consider how to develop an 
organisation and a policy that can cope with the 
compla emergency situations which seem to 
become more and more common in many 
developing countries. They should be aware that 
the comparatively easy availability of funds from 
the Foreign Ministry may change the 
organisarions' profile without being planned or 
intended. They should pay heed to experiences 
that show that isolated emergency initiatives 
may have devastaling effects in the long nm. 
Rather than separating development from 
emeagea:,, as two different processes. they should 
develop 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 arc beading 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 agendas. 

iii} The organisations should continue to assess 
the ~lationship between engagements, activities 
and aims on the one side and the need for 
adequate knowledge and competence on the 
other-side. NGO staffs are growing in Norway 
and abroad, especially in some important 
humanitarian 0tpnisations, due to emetgetl(,y 

wmt. There is an obvious lack of knowledge in 
the orpoisarinns, especially regarding macro
issues lib bistoty, economy etc., and bow the 
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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. 
Organisations should consider establishing 
their own "development aid school", or a kind of 
pennanent "seminar" or more systematically 
attach themselves to NORAD's programme for 
staff development (Bistandsskolen). 1bis is 
especially important if NGOs reorient their 
activity towards "community of interests", 
"partnership" and "dialogue". Then they will need 
to be educat.ed not only in the history and role of 
developing countries, but in their own values, 
Norwegian history, the "Scandinavian" model, 
etc. 

iv) NGOs haw 1ately focused more on supporting 
organisational and institutional processes. which 
aim at building up institutional strength and 
capacity in the non-govenuMntal 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". 1bis will imply the 
export of Norwegian models for o,ganizing 
societies. which may be more productive 1han 
export o.f unclear donor patemalism, covered in 
rhetoric about •umversa1• ideas. of popular 
participation. etc. This means trade unions mixing 
with trade uniom. c:hurdles with churcbes, women 
groups with women's groups. Redd Barna with 
Redd Barna groups. etc. (over time). 

- Fmding such partners solves fewer problems 
than orpnisations tend to believe (or at least like 
to 1ell). When NCA finds a church partner, that 
does not mean that NCA finds either a good or an 
honest partner. Proper analysis and 
1111/lerstanding of the organisations .should be a 
prereqw.site for funding. to avoid what bas 
sometimes been the case: the joy of finding • · 
partner- at,. scrnimr, eu:.. bas overshadowed the 
need for assessing its capacities and cbanc11::r. 

- NGOs . should on the one band, ireiJt thae . 
pannen a.s they them.selva are treated by · 

NORAD; i.e. as demanding reports, audit 
statements etc. There are too many examples 
where "good-beaned" 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 Norwegian NGO should 
allow the cooperating organisations to treat them 
with the sam: 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 
aechbility. Partnership requires - at least this kind 
of partnership relating to such issues - that policy 
disagr=ments and project disagreements are 
spelled out. 

v) The Norwegian NGOs should contimu the 
ongoing tkbate on autonomy and identity. In 
practice this can be done by building up links with 
international NGO networks and local and 
regional NGOs in order to create zones of cross
cultural communication with more equity and 
nciprocity 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 opportunities that have not been 
sufficiently grasped: Norwegian NGOs are 
considered as "do-gooders" internationally and 
organizers of altruism in Norway, and are 
supported by a state that bas less dominant 
interests and more crech"bility than most other 
states. when it comes to aid as an altmistic. 
solidarity project. 

vi). Organisations that are implementing 
arpnisations should consider bow their activities 
can gnduaily be changed .to some form of 
pmm::rsbip, either with loc:al ~isations or with 
intemation:aI networb. Political global 
dewlopmmts will mau the above type of project 
more difficult to 1111/lertalce in the futme in most 
countries. 

vii). Norwegian NGOs should critically a.ssus 
their i,fonnatlon activitia in Norway. It bas long 
been aCX11lventional wisdom that nation infowodc 

· bas been an important factor behind Nonvegian 

-· 



attitudes to aid. 1bis 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 suppon 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 practice 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 legitimacy of 
the channel in the long run, and even more 
important, the NGOs will have been an important 
psychological-cultural force that hinders equitable 
relations, and creates stereotypes rather than 
knowledge. 

viii) The NGOs should strengtMn tMir systems 
of quality control. Evaluations have often been 
nothing less than a costly ritual, and gcnerally 
very narrowly focused, and often canied out by 
people who have had a stake in the project 
themselves. If the NGOs arc to improve their 
development work, and if they arc to improve 
their role in different networks, in cr0$S-cultural 
communication and in information work in 
Norway, it is of vital importance to initiate broad 
and critical assessments of their work. 
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A DESCRIPTION OF THE NGO 
LANDSCAPE 

Toe knowledge about the NGO channel and the 
organisations it comprises, as well as th~ 
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 
eotmtries. In reports to the Parliament in Norway, 
the sector has generally bmt 1mderrcpresented due 
to lack of overall perspective, as well as 
CX>ordination problems between state institutions. 
In other countries, the sector may be 
overi'epn:sented c:ithcr 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 mmet, while 
othei- 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. It relates to points 3.1, 4.1, 
S.2 and S.3 in TOR. 

THE NGO SECTOR IN NORWAY 

a-~-
~·~.., ,. 
ne . 

Although the government has played a very 
central role in modem Norwegian welfare state 
history (the concept of "the Scandim'lian 
model" catches these characteristics),2 the 
voluntary sector has been rather strong.3 It has 
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been said that especially the Scandinavian social 
democratic model provided social welfare with 
"no ideological space for voluntary 
organiz.ation" (Lorentzen 1989: 11 ). In ~e c_ase of 
development aid, the growth in official _aid_ has 
definitely not made the voluntary orgamsatlons 
redundant (Sec 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 ll national, Norwegian 
point of view and in a wider time ~ve, ~ 
activity from 1962 to 1992 was a pionee~g 
period; it was a period when Norwcgum 
organisations started their worlc for development 
in other countries and they also became crucial in 
informing Nowegians about the third world. A 
study of the activities of NGOs in Norway is 
c:onscquently relevant, not only to the foreign and 
aid policy of the organisations themselves; it ~o 
involves desatoing a main channel through which 
the reality of "the others" is filtered. Thus, the 
strengths and weaknesses of the field and its 
degree of amateurism or. professionalism should 
also be seen in such a historical perspective. 

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 pan 
of their strategy they established hospitals, 
schools etc., supported financially by their 
congregations in Norway. Before 1963, 20 
organisations 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 organisations got a total support of 
NOK 3 million for seven 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 
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was underlined that the organisations should 
take care to maintain their independence.6 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 support 
of Norwegian NGOs. In that year NORAD 
supported 34 Norwegian organisations, and the 
total budget for NGOs was a little less than NOK 
50 mill. 1bis was 4 per cent of Norwegian 
bilateral aid. At the same time policy and 
guidelines for the NGO field were fundamentally 
revised (1977 and 1979): The establishment 
phase was over. 

During the next decade the support "exploded". 
NORADs support to NGOs grew rapidly year by 
year from 1980. In 1981, NORAD supported 70 
organisations with NOK 80 millions. In 1982 
NORAD allocatccl 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 organisations, many hundred "local" 
organisations and between 20 and 30 
international NGOs working in ~ut 100 
countries were supported by the Norwegian 
government with about NOK 1,2 billion. While 
the NGOs share of the total aid budget averaged 
7,2 percent for the whole period from 1963 to 
1981, it was increased during the 1980s to 2Sper 
cent of the total bilateral aid in the early 1990s. 
About 43 "new" organisations started work in 
developing countries in this decade. The 
relationship between the state and the 
organisations was dming this period not only 
broadened in scope. but it also became more 
routinised and bureaucratised. Different 
governments formulated a number of new 
guidelines, defining them as both operators for 
and partners with the 5tatie. During the same 
period many organisations took on 
commissioned work for both the Foreign 
Ministry and NORAD, especially in relief and 
emergency and in specific programs such as 
AIDS, the Sahel program etc. Not only bad the 
size of the · channel increased, but some 
organisations now also canicd out pro~ that 
were 100 per cent financed by the .~ A 

logical outcome of this development was that the 
organisations, 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 
Foreign Ministry launched a major review of 
past experiences 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 administrative 
governance and partly by stressing the need for 
the organisations to maintain and strengthen 
their autonomy and identity. At the same time 
there bas 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. 1be organisations on their side discuss 
(to organise) a lobbying organisation for 
voluntary activities within the aid sector. 
Cearly, the NGOs and the NGO/state 
relationship are at a crossroads now7

• 

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 effectuated by 
conscious government decisions. In the euty 
1960s - when government-to-government aid 
was undisputed as the main and best form of aid 
- they were invited ID 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. 1be state deliberately involved the 
organisations to achieve a broader aim: the 
•internationaiization" of Norwegian society.• · 
During the late 1970s and early 1980s the state 
and NORAD deliberately gave a number of 
offen which the organisations "could not 
refuse•. by reducing the demands for own 
contribution and by increasing the financial 
support to administration and managemenL The 
initiative was in the hands of the government and 

. .. 



the state, and only gradually the organisations 
acquired enough political leverage to exert 
considerable influence on parliamentarians and 
the aid administration on policy issues and in 
defining their "space" within the overall ODA. 
Public pipeline problems (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 government decision to 
launch aid programs to countries affected by the 
SAHEL drought outside the traditional areas of 
Norwegian 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 formulated 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. 1be 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. ' 

Because the Norwegian state has had few and not 
very important political and strategic interests in 
the developing world, and because the 
Norwegian business community 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. 

In Norway popular support to aid bas primarily 
been based on altruistic arguments. In the 
fonnative 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 be.cause ~t 
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was "positive for Norway" (in 1974 and 1977 
none answered this). 10 In Norway the NGOs 
have traditionally had very weak -mostly 
nonexistent - 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 
important element in Norwegian identity
management and identity-production in the 
epoch of the development aid. 11 The altruistic 
attitude has been dominating in the public 
opinion during the whole development aid 
epoch: In 1993, for example, 66 per cent had the 
opinion that developing countries receiving aid 
from Norway should be allowed to buy their 
products wherever they want, even if it would 
harm Norwegian finns.12 

• 

The NGOs have emerged in Norway as one· of 
the most important and most visible organisers 
of alttuism. Norwegian Clurch Aid, Redd Barna, 
Norwegian Red Cross etc. have become national 
symbols of "good-heartedness". The work of the 
organisations abroad arc usually mentioned by 
the King and the Prime Minister in their 
addresses to the nation every New Year. Their 
leadm 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 
unconditional 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 expecting reciprocity. Dominant 
theories of the economic man or the interest
ma-.;imizing actor ("If you scratch my back I will 
scratch yours") is therefore not very useful to 
understand bow the channel has been perceived 
and understood. Reciprocity and reward have not 
been implied in the vision of this relation. One 
important IC8SOll 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 altruistic than people in ordinary forprofits 
ventures or in public bureaucracies. Therefore 
the analysis separates between image of the 
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NGO-group, and the goal and attitudes of the 
individuals working there.). 

The NGOs play a mobilizing role. According to 
the EUROBAROMEI'ER 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 percentages were 
40,4 for and 40.2 against 13 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). 
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 
percent 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.•• 

1be 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) 
worldng to help the Third World, as compared to 
an average of 6,6 per cent elsewhere. The figures 
for the Netherlands are almost as high. 15,1 per 
cent. while in Portugal 1.2 per cent and in 
Denmmk 8,7 are members of such groups.15 The 
strong prevalence of Norwegian NGOs is even 
clcm:r 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.S per 
cent, in Greece 7.S per c:eat and in West 
Germany 21.S per cent.1

' 'Ibe same opinion 
polls shows that no less than 81.1. per cent of the 
Norwegians bad been asked to give money for 
some specific project in the 'lbild World, u 
compared to an average of 54.S per c:eat and 63.3 
in Nethedands, 27.S per cent in ~ and 58,9 
per cent in Denmark.17 1bis indicates that the 
Norwegian NGOs are more visible in the public 
and are more active in askin& people for 
contributing their time (and not only their 
money) than in any of the EEC- countries.11 

The Norwegian NGOs were not more important 
in providing infonnation 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 per cent. 13,1 per cent 
in Norway said they had read infonnation 
leaflets 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 organisations, the 
channel does not reach the population to any 
noticeable extent 

The growth of this sector in Norway cannot be 
explained by the failure of the state due to its 
hiearchical structure, bureaucracy etc. Rather it 
reflects the combined effect of state success in 
inviting and mobilising Norwegian voluntary 
organisations to broaden their work to include 
development aid (for example Norwegian 
Confetkration of Sports, Norwegian Howewhles 
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 othei'. 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 are more 
linked to ideological agendas than social 
diversity and consumer positions in Norway. 

The NGO landscape 

The official classification of Norwegian 
organisations involved in aid is based on 
ideological aiteria, 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 
political parties and solidarity movements 
3) Missionary purposes 
4) Special interests groups and organisations that 
promotes 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; 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 
conditions that were central in Norwegian debate 
on the vobmwy organisatons as aid channels, and 
which influenced NORAD's distribution policy 
between ~nisations 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 people. In 
genen1, NORAD had a positive view of the worlc 
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 and Vocational 
organisation, so in order to cn:ate a balance 
among the business and industry organisations, 
NORAD was working to tum NAF (presently 
Confederation of Business and Industry, NHO) 
into an aid organisation as well. In the 1980s, the 
solidarity organisations argued that their 
organisations, as a special type. should be granted 
support to educational work and to nm 
development projects. 

The number of organisations within the different 
categories which have been active dwing the 
1980s (we have information on the yean 1981, 
1986, 1989, 1990, 1991), are 19 humanitarian, 24 
mission, 22 special interest 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 0'p]1isational landscape which was the aim 
as expressed· through policies and guidelines 
established during the 1960s, but as discussed 
below; this balance u about to disappear,. due to 
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the very rapid growth in support to the few big 
humanitarian organisations. 

The humanitarian and mission organisations 
demonstrate the most stable landscape. There is a 
great turnover among the other organisational 
types. The newcomers 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 
percent 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 
appropriations eannarlced for the NGOs, they 
"only" get 40 percent, while from the MFA they 
received 69 percent in 1991. In 1993 they got 
almostallofMFA'sallocations, i.e. 81,8 percent, 
while in for example 1989 this pert:entage was 
49,6. MFA supported these organisations with 
more than the double of what NORAD did. What 
is even more noteworthy 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 
rcflccting 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 pert:ent of the 
means in 1991, of which Mellomkirkclig Rld 
received nearly 28m. and The Nmwegian Tibet 
Mission 22m. If these somewhat special 
appropriations are kept aside, the missionary 
organisatinu' share is less than 10 percent, which 
means that their importance as a whole is severely 
weakened compared to what was the case in the 
1960s. Comequmtly, the state's policy in trying to 
extend the basis of Norwegian aid, bas been 
reached. However, six of the 20 largest 
organisations are still missionmy, and if we add 
Norwegian Church Aid, Caritas Norway and 
Mcllomkirlcclig Rid, some 40 percent of the total 
means goes to Christian aid organisations. 

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

However, as is already indicated. there are large 
intcmal differences within the various categories 
established here. We have categorised 16 
humanitarian organisations. Five of these receive 
3/4 of the money. while the other 14 share the 
rest Within the Trade and Vocational 
o,pnisations. the Norwegian Confederation of 
Trade Unions got about 50 percent of the public 
support in 1991, and the Norwegian Teachers' 
Association got about one third. If we add the 
Confederation of Norwegian Business and 
Industry, these three organisations received some 
30m. while the remaining 12 organisatinns share 
Sm. As we have mentioned, a few political/ideal 
organisations are receiving the bulk of the support 
given to the 54 organisations we have categorised 
under this labeL Three o,ganisations got SO 
percent of the support given to 34 cnpnisations. 

Norwegi.an NGOs may also be grouped according 
to diverse criteria as •O'pnisational capacity•, 
•size•, •experience•, the role of aid (m financial 
terms/persoDDel etc.) as compared to the total 
activity of the D'g&Disation, •information 
activities•, •policy aims• etc. 1bese 
classifications haw been be1pfu1 when used to 
bigbtight differwt apects of the Norwegian NGO 
landsc-a.pe. 'Ibey also make it possible to analyze 
the field from many angles (see Tvedt 1993) 

Big and small_ NGOs 

- The tm largest NGOs received in 1993 65,4 per 
cent of of the· total grants alloc:md by the 
Norwegian state. as compared to 47.S per cent in 
1981 and about 60 per cent in 1986 and 1991. 
The fiw largest n:ceived 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 differ from the 
development in certain other DAC countries in 
important areas. In Sweden. the 11 largest 
organisations, having a frame agreement with 
SIDA, receive more than 90 percent of total 
public funds. In Denmark. the three largest 
organisations receive almost 40 percent of 
DANIDA's support to Danish organisations. A 
survey of 56 Dutch organisations (van Heemst. 
1989) shows that the seven largest organisations 
received more than 90 percent of total public 
funds. A few spokesmen for the large. 
professional organisations have advocated that 
they be given more, or rather all, of the public 
funds. In other words: that Norwegian policies iD 
this field should be more like those of other DAC 
countries. NORAD has rejected this proposition. 
and pointed out the advantages of a varied non
govmunental aid field. both for aid itself and not 
least to maintain support to development aid iD 
Norway. Still, it is obvious that representatives of 
many smaller organisations do not feel quite 
comfortable, as 1he initiative coincides with a 
stronger demand from NORAD to the 
organisations. regarding possible contlicting 
demands such as professionality and popular 
basis, unique characteristics and political
administrative supplement iD country strategies, 
etc. The relatively weakened budget position of 
the NGO Division within the state system will 
also influence the relationship between large and 
small °'Jl'Usatiom over time. MF A's policies and 
appropriation profile imply that the large tab 
priority, since they provide the most useful 
instruments b. emetgt.lk,'Y situations. The above 
trend is mainly due to the role of the MFA. which 
predominantly channels funds to the fiw big 
NGOs. NORAD and the NGO Division bas m· 
fact counteracted this development: In .1981 the 
ten laJJest organisations received 83 per cent of 
the grant, vmile in 1992 the corresponding figure 
was 56 per cent International li~ discusses 
•obigopolitical tendencies. within the field of 
private aid These tcndcncies are also strong in 
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Norway, counteracted by the large undergrowth of 
strong Norwegian organisations with aid as a side 
activity. In countries where public support is 
rather more marginal (the US, Great Britain), the 
tendency towards "monopolising" 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 become 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 Norwegian Committee for Afghanistan turned 
from a "poor" voluntary solidarity organisation 
into one of the most significant receivers of public 
funds (MF A) during the latter half of the 1980s, 
because the MFA wanted to assist Afghan 
refugees and also to support reconstruction efforts 
within Afghanistan. This committee in this 
political context possessed what was conceived as 
necessary competence and local network. This 
also affected the character of the organisations, 
and it was transformed from being a solidarity 
organisation to becoming primarily a dev~lopment 
NGO. Very few organisations, except the biggest 
humanitarian organisations, can rely on the state's 
courting or interest to last, especially this bolds 
for the MF A support. Another matter which 
should be pointed out is the state's liberal attitude 
concerning acceptance of political solidarity 

· ~sations, even though they have actively and 
openly opposed Norwegian foreign policies. 
Therefore the NGOs in Norway belong to the 
whole polical spectrum. 

Project profile 

In 1963, Norwegian organisations administered 
seven projects with public funding, whereas the 
number today is about 1050. (The exact number 
is difficult to calculate. As a measure of project 
activity, a project index is measured which, with 
certain reservations, indicates the number of 
projects for each tn'pnisatinn, as well as a total 
figure. The number of projects quadrupled during 
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the 1980s, from 273 in 1981 to 1058 in 1991. 
This growth , however, took primarily place 
within the larger organisations; their project
portfolio was doubled many times over, and in 
1991 Norwegian Church Aid and Norwegian Save 
the Children were administering approximately 30 
percent 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 
organisations run only one project Around half 
(55) of the organisations are funded through one 
budget channel only; in most cases the Office for 
NGOs. Based on the answers of the 10 chosen 
organisations to our questionnaire for example, it 
becomes clear that Norwegian Save the Children 
tripled their numbc-z' of projects between 1986 and 
1991, from 116 to 225; during the same period 
the Norwegian Confederation of Tnde 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, 
vm:reas 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 spent ~ "planning 
and public administration", whereas more than 
NOK 64m (15 percent) is spent on social 
infrastructure, social welfare, and culture, along 
with nearly NOK 95 · million on health and 
population projects, for example. 1be sectorial 
priority is made evident through the spending of 
approximately NOK 8 million on industry, mining 
and craft. as opposed to nearly NOK 30 million on 
fanning and fishery. It seems as though the 110 
million categorised under "Multisector and 
U~ed" are largely related to the tertiuy and 
welfare sectors. The development of public utility 
semces (9.9 per cmt) shows that the organisatons 
are attached to public administrative structures. 
To a large extent the projects will be associated 
with various_ forms of welfare arrangements. 
Consequently, the overview confirms what most 
people will perceive as a typicil "NGO profile". 
Results from the questionnaire to all NGOs 
working in Banpadesh, Ethiopia. Nicaragua and 
7.imhRbwe strengthen this impression. 
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Geographical profile 

Norwegian 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 fonn of 
Norway's relations with non-European countries. 
Several organisations, traditionally worlcing in 
developing C01D1tries, arc 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 refugees from El Salvador). 

In 1991 more than 15 organisations have 
commitments in Nicaragua. India. Tanzania and 
Zlmbabwe, and between 11 and 15 organisations 
are active in the remaining main cooperating 
counmes. On the other band, in 22 countries only 
one Norwegian °'B3oisation was active (we do not 
haw figures fer 1994/1995, but the situation more 
or Jess is the same). These arc. of course. 
countries other dum the main cooperating ones. 
Most o,ganisations nm projects in between 2 to S 
countries, while 12 organisations arc involved in 
development aid in more than 20 countries. In 
1991, Norwegian Clwrch Aid worbd in 61 and 
Norwegian Red Cross in 55 development 
countries. The 17 organisations wodcing 'in only 
one counuy seem to be distributed fairly evenly 
between cooperative and non-cooperative 
countries. 

Pcrsoncll 

In 1990, the total number of positions in Norway 
associated with NGOs aid was about 240. 
Consequently evczy full-time employed aid 
bureaucrat within the organisati~ administered 
on aw:nge about. NOK 6m. The relationship 
between turnover and personnel is such. 1hat 
bureaucratic expansion should be able to occur 
without raising criticism OD •parasiting OD the 
money designated to the third world• etc. 

About 2/3 of the organisations (80) from which 
we haw acquired our information. maintain a 
paid. home-based staff. Added up, 24 
organisati,m adminisuater a total 1990 budget of 
NOK 45m without having employees of 1beir own. 

This implies that the state, buying services from 
the organisations, gets good value for its money 
regarding expenditure for wages and staff. 
However, variations are of course significant 
between the organisations. Another interesting 
point is that many large Norwegian organisations, 
being relatively modestly engaged in the field, 
have delegated this task to their ordinary 
administration. 1bis applies to for instance the 
Norwegian Housewives' Association, Norwegian 
Confederation of Sports, The Norwegian 
E.ducational Association and the Norwegian Union 
of Journalists. There is also an expressed 
difference c:oncc:ming the organisations' amount of 
paid or 1mpaid. voluntary manpower. Amongst the 
organisations, only the traditional solidarity 
organisations belonging to the group of "large" 
organisations and the small organisations arc nm 
on a voluntary basis. 

Especially during the last decade the 
organisations' activities have escalated. The 
administration of Norwegian Church Aid is 
sevenl times bigger than that of NORAD's NGO 
Division and the aid-related offices of the 
Ministty of Foreign Affairs put together. but then 
the organisation had 1990 expenditures of NOK 
lbn, 168m. Norwegian Clmrch Aid has boosted 
home administration from 21 in 1981 to 71 in 
1990; 27 of these arc declared to work directly 
with aid-activities., Nmwegian 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 arc 
based on our questionnaire). 

The self-financing of the organjsations 

What is 1he financial basis of the organisations, 
and how much is 1he 0tp0isations' WOik anci 
eostmre depemmt on injections Qf gifts from the 
state? 



To focus on the self-generated funds, or own 
capital, might disrobe a fundamental change in the 
organisations' relations to the state. In 1965, the 
organisations raised NOK 20-22m, while 
receiving NOK 3-4m in appropriations from the 
state. Come 1975, these two sources are cqui
important; NOK 25m fropl 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 
80pcrcenL 1be 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 whcle the state is 
"running• several of the organisations. 

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

The organisations arc 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 
c.ontributors, registering over NOK 77m of 
collected means and gifts in 1991, in addition to 
iecciving contributions from ocher O'pnisations 
(nearly NOK 20m), project funds from various 
UN-organisations. etc. In 1992. they arranged 
um 25th fast-action. after having collected NOK 
16.Sm in 1991. The Red Cross annually colleds 
about NOK 70m from their gambling mac-hines. 
The Norwegian Save the Cwdren carried out a 
very successful fund-raising TV campaign in 
1993; at the same time 1he ordinary contributions 
are steadily increasing. They have also made 
arrangements wi1h the employees of 70 
Norwegian companies. introducing reductions for 
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the benefit of Save the Children. Other, more 
typical members' organisations, such as The 
Norwegian Educational Association, have set 
aside I per cent of the members' subscriptions for 
an international aid fund, and the Norwegian 
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 
organisations have financial problems, most of 
them display an impressing piece of work 
collecting money from the Norwegian people. 
Doubtlessly, these efforts - in line with the state's 
objectives - have contributed 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' formulations of their aims must 
take into account the various expectations of 
different groups; the attitudes of members and 
contributors, the official aid related slogans and 
administrative routines and to the changing 
c:onw:tions of the recipients in different societies. 
Besides, a number of other considerations affect 
Wget fonnulations; the economic situation of the 
organisation and its sh!lre in the aid market; which 
member and leader groups influence the target 
fonmlations, 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 •rea1• goal of the 
organisations. These arc results of struggles and 
compromises between different interests. Our 
searchlight will be directed at such a 
•compromise•: the interaction betwCCQ state and 
°'JBDisation as target formulations are created. 
The distribution of power and resources in this 
relationship, and the utilisation of these, will 
dctamine which formulations will be adopted, and 
which goals are carried out in practice. 

Objectives serve as guidelines for the worlc of the 
C'T'ganisatinns, as legitimation of their activities 
(this is not least important for organisations which 
depend on dar •image• and continuously beg for 
CXJDtributioos) and as a tool for assessing the work 
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of the organisations (Etzioni 1978). Research on 
organisations have shown that only very few 
organisations have clear, unambiguous and stable 
goals and aite:ria for their activities. Toe 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 survive and prosper with ongoing 
ambiguities about preferences, causal ties and 
history (Olsen 1988:S). 

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 drawn up closely to the state's 
and public declared political profile. Nearly all the 
organisations have goals for giving aid and 
working among exposed target groups: the poor, 
the blind, wom:n. cbildrm etc. As a Nie, the goals 
are related to the tertiary sector. To the extent 
administrative structures and local cooperation 
partners are deemed important. focus will be on 
local and often more informal structures. 'Ibis is 
not the case for all the organisations, however: 
1be objective of the Norwegian Association for 
the Disabled is to strengthen the situation for the 
disabled, but primarily by working through the 
state administration. A look at the oqpaoisations' 
straregics and doafflJCfflS ctill gives the impression 
of a striking uniformity conceming project 
objectives. They may thus not be used as a basis 
for differentiation. The health projects of very 
different Cltgaoisations with very different •va1ue 
orientations•, as the Latin American Solidarity 
Groups and the Norwegian Lutheran Mission 
hardly differ as far as the objectives are 
concerned. 

The project objectives of the orgaoisati()DS 
demonstrate that a nmow miclO-perspective 
, !~ There is little concein for the projects' 

_;QOD to national OJ" international economic 
;, .,-su:ms and fundament. national political and 
institutional framewmt conditions. etc. '!be 
organisations have this feature in common. with 
few variations. The objectives show little 
rd1rlction over the special role the third sector may 
play in the ~velopment of a socid:y. In recent 
yems. some of the 11101e "fashionable• 
organisations have expressed objectives such as 
the strengthening or •avn· socid:y, but the · 

objectives are usually not integrated in a concrete 
and superior 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 comprehensive 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. 

1be organisations' strategy documents reveal two 
typical features: A nonnative general motive for 
action and a very limited micro-pe~ve of the 
project activities. According to international NGO 
literatme, this is a common feature. However, an 
increasing number of organisations have joined 
projects extending the traditional functions. The 
Norwegian Church Aid works through global 
network institutions, such as the Lutheran World 
Fedention and through national church structures 
such as the Mdame Jesus Onuch in Ethiopia. The 
Norwegian Red Cross cooperates with the 
International Red Cross League, and has for a 
long time woda:d with the establishment and 
strmgthcning of national Red Cross o.-ganisations. 
The Norwegian Confederation of Trade Unions 
has extensive contacts with other trade unions. 
The Mission works in several places through 
national or regional chun:h institutions. 

NGOS IN SOME SELECTED 
DEVELOPING COUNTRIES19 

One important difference is . economic self
sufticiency. The study bas collected empirical 
data on the Norwegian NGOs (questionnaire b) I 



and about "local" NGOs (questionnaire a; see 
Appendix). The figures speak almost for 
themselves: In Norway 22 out of 70 
organisations received more than 80 per cent of 
their budgets from the state; 39 organisations 
received more than 60 per cent while 23 
organisations received less than 40 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 Norwegian NGOs in four selected 
countries; Bangladesh, Ethiopia, Nicaragua and 
Zimbabwe, shows that out of the 87 
organisations that responded to the inquiry, only 
4 organisations provided more than SO per cent 
of their funds from their own organisation, and 
the great majority 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 
"ttaditional" 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 
perspective becomes the recently established 
NGO system. Some organisations, like Eritrean 
Relief Agency, helped to mobilise the Eritreans 
to win the war against Ethipoia. 

Another variable may be degree of voluntarism. 
In Norway the degree of voluntarism in the work 
of the organisations have been comparatively 
strong. 

During the last decade research bas shown that 
this is going down, but still voluntarism may be 
important In · 1994, Norwegian People.s Aid 
mobilised more than 90.000 people to take part 
in a national campaigning day for people in 
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Mozambique, Angola and Bosnia. This means 
that about 2,5 percent 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 
developing 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). In the above mentioned 
survey of local organisations 80 organisations 
answcn:d. Out of these, 17 said that they did not 
have volunteers in 1992, 15 bad 10 or less and 8 . 
bad 20 or less. The majority of those 
organisations that said they bad many volunteers 
were Christian organisations (Ethiopian 
Evangelical Church Mckane Yesus, SO 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 
defme voluntarism. A study of rural NGOs in 
Zimbabwe shows that 69 percent of the 
organisations bad 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 . 
reponcd large numbers of volunteers counted all 
former beneficiaries as volunteers, giving them 
the role of "spreading the word". A few relied on, 
according to this survey, volunteers for a 
substantial proportion of their activities (Vivian 
and Maseko 1994:11-12). 

Below some central data and analytical 
approaches to the NGO field are presented. in 
order to show the !ieterogeneity of the field and 
bow insufficient a project perspective or a 
"national style" approach is in understanding the 
role of NGOs. • 
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Bangladesh 

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

The proliferation of small rural organisations in 
B&l'\gladesh 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 bas 
occupied them at a certain point in time is not 
decided by the mmket or the sccton' 
comparative advantages. but is primarily 
affected by decisions taken by donor 
governments and the gow:mment of Bangladesh.. 
and the ability of NGO leaders to communicate 
with the donon. Pervasive COffllptiOD during the 
&shad regime was one reason why international 
donors swanned around local NGOs. seeking 
altemative avenues for funds. In 1981 68 foreign 
NGOs were registered with the NGO Affain 
Bureau. while in 1993, 109 had registered In 
1981 45 foreign-aided national NGOs had 
registered. while in the 1993 the number had 
increased to 513 (AmirnnzaJMD ·1993:6).This 
has led to a situation where most NGOs depend 
almost completely on external fonding. At the 
end of the 1980s and the beginning of 1990s the 
government · ·wanted to control what its 
prcdcc:essor had unleasbcd, which led to the 
strife between the government's NGO Blll'ellll 
and the NGO-community. On the other band. 

data from questionnare A suggest that the NGOs 
in Bangladesh are more positive towards NGO 
government cooperation than are NGOs in 
Nicaragua and Zimbabwe. 

The state and the NGOs are competing (but also 
collaborating), but the prize is not so much 
maiket 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. 1bc 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 ctc.20 Others sec them as 
expressions of pluralism. rationalism. and 
people-centred development 

The NGOs that are linked to the NGO channel 
ba\'e been classified in many ways in Bangladesh. 
The Islamic movement tends to distinguish 
between Wcstem (or Wcstemized local 
orpnisations), Ciristian and Scc,1Jv 
OlpDiutions OD the one band and Islamic 
"'13nisations OD the other hand. Radical political 
movements ha\'e tended to focus OD the 
°'PJDS1tion's attitude to the state and to political 
questiom of perceived imponancc in Bll\gladem 
Asian Development Bank classified NGOs in 
Bel'gladesh according to tbrcc 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 
vmich they are giving direct support. NORAD has 
developed a sort of classification system. The 
sysum used in Bangladesh sterns from 1991. The 
classificalion is based on NORADs own policy 
prioririrs 1be example is given here to show how 
NORAD has attempted ·to grapple with 
"'P"iytjnoal heterogeneity, and also to indicate 

.· 



concretely the implications of different systems 
and how they are used. 

- The first category consits of organizations 
described as organizing women and landless day 
labourers. They are providing "functional 
education and conscientizing", thus enabling the 
groups to collectively resist demand for dowry, 
negotiate for khas land, to qualify members for 
getting loans etc. NORAD-supported 
organizations 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: 
• ProVJding 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 organizations 
(VHSS) 

- The third group supported activities "among the 
minority groups". NGO allocations _"being used 
for the promotion of human rights (travel grants, 
seminars on human rights, election monitoring 
etc)" are put under this categmy. ("The NORAD 
support to non go~tal organisatiQDS in 
Bangladesh. Operational guidelines". Asia til 
Priv.org., Forslag til retningslinjer for bruk av 
1okal NGO bevilgning", 28.5.1991). 

'This classificatinn focuses on activities more than 
on ideological background (different from what 
NORAD does for the Norwegian OlpDisations in 
Norway). In NORAD's categoriz.ation of the 
organisational landscape there are no Islamic and 
Christian organisations. It does not include the 
international NGOs (NORAD, Dhaka. bas over 
the years bad very little contact with Norwegian 
NGOs). It mentions therefore .Bangladesh 
Northern Evangelical Lutheran Ciurch (BNELC), 
an organisation heavily supported by Norwegian 
initiatives and Norwegian funds ·anc1 having 
become nationalimd, but not the Norwegian 
Santai Missim, which works in close coopemtion 
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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 
below). 

Zimbabwe21 

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 
Zimbabwe government to restructure their . 
policy, reduce state involvement, reduce social 
benefits etc. By encouraging 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 
Nl'll 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 c~ged the environment and 
space for both indigenous and international 
NGOs. The gap they are to fill bas gradually 
been widening, not so much because of the laws 
of economy, but due to external conditionalities. 
Similarly, the NGOs that existed prior to 
independence were also the outcome of policies, 
at that time by the racist government, which 
banned black organisations, except "apolitical" 
burial societies etc. 

The NGOs in Zimbabwe have been categorized 
according 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 l~vel NGOs, such as 
Manicaland Development Association and 
ORAP; and c) local level, mainly community or 
grassroots organisations.22 · 

They are also often put into five other categories: 
Community-Based Organisations (CBOs), 
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Intermediary NGOs, Service NGOs, Trusts and 
Unions, and International NGOs (INGOs).23 

Community Based Organisations (CBOs) 

It has been estimated that as much as 60 percent 
of the organisations in Zimbabwe are 
community-based organisations (see Moyo 
1994). Only few of these are part of the NGO 
channel. Many are promoted by various 
Government 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, OCCZlM, and Manicaland Development 
Association. CBOs are largely self-help 
groupings and associations that most often exist 
in a particular locality for a specific activity. 
Since independence, there bas been a 
mushrooming of two particular kinds of CBO, 
farming groups and collective cooperatives. The 
latter were ideologically supported by the post
independence Government 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. governments and funding agencies. The 
largest intermediary organisations are Cuistian 
Care and Cadec. whose national and regional 
offices identify rural projects to be presented to 
foreign donors. Both are also implementing 
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 ill 
Zimbabwe (OCC'ZIM), both CBO ~Da 
organisations. ORAP works ill 1he two 
Matabeleland provinces. Midlands and part of 
Masvingo. OCCZIM. operates at national level 

and aims to unite all registered cooperatives 
under its umbrella. Its target groups are in the 
fields of manufacturing, 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 protect the rights of disabled. 

Service NGOs 

These NGOs provide an expanding range of 
support services. They assist in project 
formulation and execution, or engage in 
consultancy and research activities on behalf of 
donor agencies, regional groupings, other NGOs, 
and Government institutions. 1be Zimbabwe. 
Project is such a service NGO, set up to assist 
ex-combatants from the liberation war. 

Tnut.s and Unions 

A fast-growing category of NGOs are the trust 
funds, modelled on the Manicaland 
Development Association, which has 
demonstrat.ed remarkable success in fund-raising 
(de Graaf ct al. 1991). Some trust funds have 
been established by influential politicians, such 
u the Zimbabwe Development Trust. whose 
patron is Vice President Joshua Nkomo. 
Included in this category are the various interest 
group organisations, notably farmers' groups 
such as ~ 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 investment funds among small enterprises 
for income generating projects and 
disadvantaged business people. 

International NGOs 

Around 30 international and.regional NGOs are 
registered. These engage ill collaboration or 
c:oordination with local NGOs, bot rarely involve 
1helaUerinprojectactivities (Ciinemana, 1991); 
In 1991 15 Norwegian NGOs_ womd there, 
Redd Barna being the biggest with a staff of 30 
people and 17 projects. . 



This classification system reflects also national 
characteristics. 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 mobilisation, state 
policy and donor support. It is also natural to 
in.elude Unions and Trust Funds as a category 
since trade unions and farmer unions are a 
natural parts of the NGO-channel, while they are 
consciously excluded in Nicaragua and in 
Bangladesh. 

An analysis of the NGO landscape or the 
relations between 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 
missiorwy "civilatory" tradition. Christian Care 
and CADEC were the main channels 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 
establishment changed fundamentally. A 
growing number of "black" NGOs emerged, with 
the declared aim of contributing to the 
rehabilitation and reconstruction of the country. 
They developed close links with government 
agencies, particularly departments concerned 
with improving the welf&le of the citiz.ens. This 
development has been influenced by Mugabe's 
policy and government regulations for NGOs. 
But this policy in itself has been formulated and 
developed in a nationaVmtemational context 

The volume of funding to NGOs in Zimbabwe 
has grown quickly since 1980. 1be foreign 
support to the NGOs has been estimated at US$ 
40.000.000,- annually, which represents 10 
percent of all foreign assistance to Zimbabwe. 
This was estimated to be equivalent to between 
15 - 25 percent of total ODA in 1990, and 
probably representing 20 percent of the official 
foreign currency aid inflow (Moyo, 1994:58).2' 
There has been a wide range of sources of funds 
available to the NGOs. NOVIB, Netherlands 
was found to have contributed 27 percent of 
recorded NGO assistance. OXFAM, Save the 
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Children, (England and Norway), Norwegian 
People's Aid have all established country 
branches operating 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 channelled 
about 3 million dollars annually to a total 
number of 45 local NGOs. A third source of 
funding is the multilateral agencies; although in 
Z.imbabwe 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 reduced their contributions 
(Swe.den cut back its foreign aid with 10 percent 
in 1992, while Britain froze its ODA), some 
NGOs had to change both aims and profiles; 
some transformed themselves into some sort of 
consultancy firm or started income generating 
businesses. Many also shifted focus from a local 
level to national and regional le\lCl. FSAP 
(introduced in 1991) affected the NGO 
community. NGOs faced increased competition 
due to the deregulation of agricultural markets 
and the liberalisation of i,mports, 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 1 Opercent of the overall 
NGOs funding (Moyo 1994). Fund raising is 
mosdy associated with disasters and extreme 
Social Welfare problems. 1be government's 
development policy and strategy are not 
designed to target NGOs as a channel of 
financing development 1ne Finance Act of 
Zimbabwe tends to exclude NGOs from 
m:eiving fiscal allocations, unless the NGOs are 
deemed to be QUANGQs. · whose financial 
operations are govcmcd by the Auditor-General's 
standing rules (Moyo 1994). Government 
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 
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government expertise in design and management 
of their projects, and to the use of Government 
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 arc exempt from overall 
income taxes and parts of income duties. All 
other sources combined, they arc insignificant, 
and will be insignificant for a long time to come 
compared to that of foreign donors. (1bc NGO 
scene in Zimbabwe will be described and 
analysed in two case studies below). 

Ethiopiais: 

In :Ethiopia there has been, historically speaking, 
weak traditions for organisations in opposition 
to the government or fonnally outside the state 
apparatus. Its history is closely linked to and 
affected by fundamental political changes and 
natural disasters. After World Warn, Emperor 
Haile Selassie gradually allowed 1hc formation 
of acsociations 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 bad ruled 
with the support of the Orthodox Cliurch, an 
institution which recendy has emerged u an 
NGO, with a development branch. Welfare 
associations emerge.cl in the 19SOs to serve their 
home areas. 'lbrougb such 'home uea' 
organizations several schools, clinics and roads 
were built. Basically these organizations were 
ethnic-based welfare associations. From one 
point of view these may be seen u forcnmnen 
to the present proliferation of edmically based 
NGOs. while the incoming of the church 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 regime ofMengistu 1974-1991 
and c) 1he period after EPRDF took over in 1991. 
Two developments are especially important. the 
drought in 1984 and the Cwter- of the Meles 
govemmenL The drought in 1984185 created a ' 
humanitarian outcry in Britain and the U.S. Band 
Aid wu started. Michael Jacbon, Bob Dylan 

and other "superstars" went in studio to sing 
charity songs for Africa (e.g. "Do they know it is 
Christmas" and "We arc the world") and a great 
number of NGOs went to the Hom 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 liberati~n 
movements in the north. As a political and 
military weapon, the Ethiopian government 
wanted to command distribution of relief. 
International NGOs were not allowed to work 
outside government controlled areas. Toe UN 
was constrained by its mandate. Toe Christian 
Relief and Development Association (CRDA) 
and the Joint Relief Programme challenged 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 govemmcnt strategy, because it was better to 
reach some groups instead of being expelled. 
1be Government attempted to control the NGO 
growth through its Relief and Rehabilitation 
Commission - RCC. RCC was established in 
1974 in response to the Wollo relief. It was 
charged with the responsibility 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 
the government-establish Relief and 
Rehabilitation Council in 1985. Presumably the . 
figure was close to 100. Although unclear 
criteria make exact figures difficult to give, more 
than 10 Norwegian NGOs wolbd in the area and 
many more collected money to alleviate the 
1984-85 crisis. Some local NGOs emerged also, 
but these NGOs wae vay weak (also because at 
that time it was more unusual for donors to 
dwmel money to local NGOs), except for those 
attached to guerilla movem~ts. 

In the period 1973-91 there was a growth of 
NGOs a.mated with h"beration movements and 
NGOs which wanted to usist refugees that fled 
Ethiopia. 1be combination of w~ and drought in 
1984185, caused both nation■l and international 
NGOs 10 move in wbele the government was not 
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present (for example during the war and drought 
situation in 1984/85 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 activities 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 Banlc as the 
leading agency, demand 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 arc important. This 
is partly reflecting the number of catastrophes 
and their aid mobilization character; if the BBC 
bad not "discovered" the Keren camp in 1984, 
the Ethiopian NGO landscape would ·have 
looked very different Also important is the 
strength and si7.e of the middle classes and the 
intelligentia in the country. i.e. whether there arc 
social groups capable and interested in formation 
of NGOs which satisfy donor notions and 
expectations; government policies and the 
recwrent trends followed by the international aid 
communities. 

The total numberofNGOs in Etbiopia 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 more than 90 Ethiopian 
organisations (92 registered by RRC in 1994, 6 
awaiting registration).26 According to figures 
from Relief and Rehabilitation Commission 
(RRC), there were in August 1994 229 NGOs 
whereof 134 were indigenous and 95 
intemalional. 27 Until 1990 only seven Ethiopian 
NGOs were registered by RRC, while in 1992 
alone, 21 were registered. In 1994 the 
government estimalcd that about 200 million US 
dollars were transmitted through NGOs. 

The emergence of strong liberation movements 
in Ethiopia and F.ritrea created NGOs of a special 
type. Tigray Peoples Liberation Front (TPLF). 
operating in the wcstem part of Tigray, managed 
in 1977 to mobili7.e people to fight the Ethiopian 
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Democratic Union out ofTigray. Its political and 
military line was to mobilize the rural people 
around its programme for rural transformation 
and national 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 registered as a humanitarian 
NGO with the Sudanese government. 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 coordinating body for 
Christian NGOs (called Christian Relief 
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 th~ 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 international secular NGOs, 
indigenous independent NGOs and recently 
admitted, the relief anns of political movements 
such as REST, ORA. Ethiopian Aid and ERO. 
CRDA is criticized for excluding NGOs 
representing sections of the Muslim population. 

Cama1 political-ideological issues in Eduopia 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 categomed into the 
following groups (building on Karadawi, 1994): 
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Religious NGOs. 

The most important Christian organisations arc 
The Ethiopia Orthodox Church (EOC), claiming 
to have more than 30 million followers (EOC 
Booklet, 1990), the Ethiopia Catholic Secretariat 
(ECS), and The Ethiopian Evangelical Church 
Mekanc Y esus (EECMY), claiming to have about 
l 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 
organisations (also secular members). Islamic 
agencies officially arrived in 1991, including 
Islamic Relief Agency (IARA), al-Dawa al
lslamiya, the International Islamic Relief 
Organization, 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 o,ganimions are also 
organiud locally. Examples are Islamic 
organizations such as al Manar welfare 
association, al-Omimam Relief and development 
Association, al-Barbara Relief and Rehabilitation 
organization. Islamic African Relief Agency 
(IARA) and Muwafaq_are both created in Sudan 
by the fundam:ntalist political o,ganization of 1hc 
Muslim Brothers. There are 15 orgm;dsatfons that 
can be put in this category. 

Relief and Development NGOs. 

These are divided into two sub-groups: 
-a) NGOs Assoclat.ed with liberation 
Fronts/Edmical political mganisations, The Relief 
Society ofTJgray (RES'I). formerly the relief um 
of the TPLF in the W81' against Mengistu and 
mainly ~ating in TJgray, The Ethiopian Peoples 
Relief. formerly the relief um of the Democratic 
MOYelDl:llt. waddngin Gander and Wollo or what 
is now Region 3 Ambara (registered with RRC 
Sept. 1991). The Oromo Self-Help Organiz.ation 
(OSHO) ,ssociat.ed with the Oromo Peoples 
DemocraDC . Organization (OPDO). wbich 
dominates ~ administrative structures in Region 
4, Oromo Rdid' As.codarina (ORA). formerly the 
!did arm of the Oromo Lilxntion Front. which is 
now banned while ORA is a legally regis1ered 
NGO and wom in Wollep. Borana, and 

Hararghe, The Ogadeni Relief and Rehabilitation 
Society associated with the Ogadeni National 
Liberation Front. There arc also, Afar Aid 
associated with the Afar Liberation Front and 
Ethiopian Aid associated with the Ethiopian 
Democratic Union. 

Another generation of organizations was born in 
1991 , inspired by the experience of 
humanitarian/relief arms of the liberation fronts. 
Among these arc The Afar Relief and 
Development Association, The Bani Shangoul 
Relief and Rehabilitation Association,; Eastern 
Hararghe Development agency; Gcrgaar Relief 
and Rehabilitation Association; Gonder Relief and 
Rehabilitation Association, Guardian (Ogaden); 
Harar Relief and Development Association, Relief 
and development Group for Oromiya and Wollo 
Development and Rehabilitation Association. 

This class reflects and coincides with the· new 
•ethnic• administrative policy. The S1rcngth of this 
group of organisations is in their close links to 
political struggle for transformation. The 
successes of REST and other such organisations 
bas become part of the received wisdom of the 
politic:i7.cd Ethiopian SCCDC. 

b) Independent NGOs: 
1bcsc can be divided into three sub-categories: 
(i) those conamed wi~ community development. 
(ii) Research Organizations. )Karadawi includes 
the Organization of Social Science Rcsearcb for 
East Africa (OSSREA). a non-govemmental 
grouping with membership from Academics in 
East and Centtal Africa, the Centre for Research 
and Training on Women in Development and the 
lnsurute of Development Research based in Addis 
Ababa University, and finally Armauer Hansen 
Institute. 

Flll&Ctional organisations. 

These include orpnizatil"IDS \Ww:h serve particular 
purpose and/or provide services for specific 
groups. These c:ategoiy include Development Aid 
for y outb. .Lem FJbiopia Enviromncnt and 
Development Society. Abcbecb Gobena 
Orphanage and Schooi Nazred1 C1i1dren Centre 
andlmegtated Commmity Development. Clildren 
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of Light Welfare Association, Kind hearts 
Children Village, Multi-disciplinary Health 
Resource Education and Assistance Team, The 
Crescent of Hope. 

Advocacy Organizations 

The Inter-Africa Group: A group formed by social 
scientist and activist NGO workers who have 
quic~y moved to pivotal positions in Ethiopia 
shapmg debate on economic reconstruction 
con?ict resolution and development 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 ~mpeting political groups: The Ethiopian 
Cxmcil of Hmnan Rights, the Ethiopian Congress 
for Democracy and finally the Human Rights 
Rest-arch Centre. (The NGO scene in Ethiopia will 
be analysed in two case studies below). 

Nicaragua21 

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 Indigenous NGOs. The Revolution in 
1979 changed the context radically. The existing 
NGOs received legal status, and new ones 
emerged. ln this new climate the NGOs worked 
closely with the Sandinist government in 
designing 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. 1be 
conflict stems from, among other things, 
disagreements between the state and the NGOs 
on development objectives, the state's loss of 
social legitimacy, the emergence of stronger and 
more autonomous social movements and the 
withdrawal of the state from the social sector. 
Assessing the growth of NGOs, one finds a clear 
lack of complementarity. 1be failure of the 
nwbt and the state has on the one band created 
a too broad gap to fill, at the same time as there 
is a dissonance between NGOs and the state on 
which prob~ to solve, and by whom (It ought 
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to be solved?). (Bebbington and Rivera, 1994:5-
7). The amount channelled through NGOs 
increased from US$ 35-40 mill. during 1980s to 
US$ 100 mill in 1992 alone (estimates referred 
to in Ibid, 1994:7) 

In Nicaragua the development of the NGO 
landscape cannot be explained by 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 modem NGO story in Nicaragua starts with· 
the establishment of Caritas-Nicaragua. a 
Nicaraguan Catholic Episcopal Conference 
which began to operate in the mid-fifties (this 
part is based on Skar et. al. 1994 and Bebbington 
~Rivera 1994). The earthquake of 1972, gave 
birth to the largest NGQ in Nicaragua today, 
CEPAD • the Consejo de Iglesias Evangelicas · 
Pro-Alianza Denominacional. During the 
Somoza dictatorship organizations such as 
INPHR.U (lnstituto Nicaraguense de Promoci6n 
Humano),1966, CEPA (Centro de F.ducaci6n y 
Promoci6n Agraria), 1974 and the ERN 
(Escuelas Radiofonicas de Nicaragua), 1966, 
began literacy work and organiwir,nal activities. 
The Bishops' meetings of Madeleine in 1968 
expressed its "option for the poor", and gave 
~ to such activities. This development was 
1nfluenccd 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 ofNGOs began to appear, 
such as ADP (Associaci6n 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 inswtection years against the Somoza 
dictatorship (in the 1970s), many of the present 
NGOs emerged and were consolidated. Some 
examples ire the Sandinista Defense 
Committees, the beginning .of . AMPRONAC. 
{Asoci•ci6n de Mujcres Frente a la Problematica 
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Nacional), the Association of Fann Workers 
(ATC), which later continued as a fann workers' 
organization with a spin-off - the UNAG - the 
Nicaraguan Union of Small Fanners 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 international NGOs. 

During the Sandinist period the context for NGO 
work changed fundamentally, partly because 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 positions in the Sandinista 
government 29 Several major new NGOs were 
created. The Augusto C. Sandino Foundation 
(FACS) was established in 1980. It aimed at 
channelling support to Sandinista-affiliated mass 
cqaniutions. 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 
Antonio V aldievieso (CA V) and the Eje 
Fa1rneoico, were aeated and began to spedaJiu 
in development projects with Cuistian-basecf 
communities. In general the NGOs were very 
pro-government. as was the international NGO 
community. 

Foreign NGOs were attracted to Nicaragua by 
the Sandinista revolution. Not less than 120 
offices of international NGOs were opened in 
Nicaragua during the 1980s. Many established 
dhect relationships with popular organizations 
or with the government Coupled with the 
enonnous growth in donor funds for NGOs and 
the governments . policy for mobilising the 
masses, this shaped the NGO sc:ene in the period. 
Significantly, many Nicaraguan NGOs opened 
offices for International Relations and began to 
negotiate projects directly with international 
NGOL Relations with the Nicaraguan 
government were very good throughout the 
1980s for the majority of the NGOs. NGO 
coopcntioo 1ep1csea11d one of the major soun:es 
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 international 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). 
1he deep-seated cultural traditions did of course 
not change overnight, but during some few 
months in early 1990 opposition groups 
hastened to register civil "Jegal bodies" by the 
outgoing members of the Sandinista-dominated 
National Assembly, which could provide both 
alternative employment for those out of power, 
and para-political platforms. Only about 150 of 
the new NGOs have survived 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. 

1be shifts in orientation and the rapid growth in 
number can indicate the importance of extemal 
funds. When first published in 1991, the 
Dh=tory of NGOs in Nicaragua 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. 
Approximately 100 of those previously 
identified had disappeared. 53 new had been 
established. the majority of whom had begun to 
wort in 1991. 12 of the NGOs supported by 
NORAD as part of the local NGO-grant were . 
established in 1990 (Questionnaire L 39 
organisations 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 •. Tbc organisations 
supported by NORAD and the Norwegian NGOs 

... 

. . 



were in general not the same organisations. All 
together the organisations 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 arc taking place 
under new policy contexts. The government now 
tries to reduce the ministries and the state 
apparatus to a minimum. The government has 
turned the past policy upside down, and pursued 
a neolibcral policy. From a decade of state led 
development in a war economy, Nicaragua now 
develops according to a policy of rapid 
retrcnchement 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 desaibed and analysed in one case study 
below}. 
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THE EFFICIENCY AND IMPACT OF 
NGO ASSISTANCE 

This part discusses experiences with NGOs 
development assistance (see point 6.1. and 6.3. 
in TOR). Fust it will analyse and discuss the 
PfflSlUDC'4 oomparative 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-dwmeL 

COMPARATIVE ADVANTAGE 

What is comparative advantage? 

This concept raises a number of both theoretical 
and empirical problems. For a decade, 
evaluations and reports have been attempting to 
demonstrate that NGOs have comparative 
advantages. It is possible to assess wbetbcr 
NGOs have succeeded in mobilising people. 
reaching project targets and improved the 
standard of living of the target groups. as it is 
poss11>le to do 1he same for state-to-state aid and 

government projects. But such studies cannot 
substantiate a claim about comparative 
advantages for a whole group of heterogeneous 
organisations vis-a-vis another equally 
multifaceted group of states. 

The way the concept "comparative advantage" is 
currently 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 tenns? 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 bas the same 
purpose but does not possess these traits or 
features" (Fowler, 1990). Therefore, to show that 
a grassroot-oriented NGO in Chile under tbe 
Pinochet government managed to reach the poor 
with true and meaningful participation to a better 
extent than the elitist government 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 ~ this country'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 government, does not imply that 
general comparative advantages have been 
demonstrated that the former assists the poor 
better than the latter in the long nm. 

What do we know? 

1be relatively few studies that have assessed the 
comparative advantages of development NGOs 
in reaching the poor and vulnerable as· compared 
to governments have not managed to draw any 
clear conclusions. Tendler analyzed 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 
problelm being dealt with and ~ experience in 
dealing with them". and that the projects 
evaluated by USAID found no basis for the 
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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%" (UNDP, 
1993:96). The DAN/DA/CASA evaluation of 
1989 stressed the difficulties experienced by 
NGOs in reaching the very poorest groups, 
particularly where the emphasis was on self-help 
(DANIDA/CASA. 1989:91-92). The study by 
the Overseas Development Institute (0D1) of 
interventions funded by British NGOs showed 
that most of the projects that were examined 
failed to reach the very poorest. with 
disproportionate 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 ISO 
projects involving membership organisations 
and public service organisations in Africa, Asia 
and Latin America, selected 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 concluded that •the 
limited evaluation work available so far 'tended 
to show that NGOs have a comparative 
advantage in addressing basic human needs at 
the grass-roots level' (OECD, 1987:104>■ 

(quoted in Fowler, 1990). However, 'Ibese 
studies cannot be used as evidence for general 
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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 between 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 expenditures (inc!ucling 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 
comparison could bring forth interesting 
similarities and differences between one state 
and one NGO in these particular 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 NCA.s project in 
Southern Sudan (see Harden, 1992, and bis 
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 cany 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 supponers of the "comparative · 
advantage" argument Many NGOs are based on 
strong ideological orientations, be they political 
or religious. They are value-rational rather than 
means-rational (as state bureaucracies are said to 
be), to use the sociologist Max Weber's terms. 
To compare them generally would therefore 
entail comparison of entities with different 
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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 
meaningfully assessed according to comparative 
advantages than, for example, a mission 
organisation and a secular state. 

What can we know? 

1be sudden popularity of the term expresses a 
faddish application of concepts of neoclassical 
welfare economics to the NGO channel 1be 
theory is also based on a functional ugument: 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 distributive aspects, and hence the actual 
role of different NGOs in different countries at 
different times will be less easy to detect and 
analyse. 

How •s 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 atttibutes. 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 reasonably 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 

example, can change the tax-system or the 
curriculum of primary schools with immediate 
and important (positive or negative) 
consequences for all the poor people in a 
country, while all the NGOs with all their 
combined effons never reach more than a 
fraction of the people. On the other hand, 
governments can have a number of planning
experimentation units without enabling 
structures 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 Bangladesh 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. 1be 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 
poss1ole. 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. 1be way it has been employed 
within this field is especially problematic: the 
thesis bas a universal ambition; it claims that 
NGOs are 9better9 than governments, 
disregarding NGO/government heterogeneity in 
time and space. 

Comparative disadvantage 

Everybody talks about comparative advantages, 
but very seldom does anybody in the aid 
community dare to mention the term 
•comparative disadvatage•. Elsewhere it bas 
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 
assistance in ·political conflict areas. The sector 
in this perspedive serves as a ~risk-reduction• 
cbannel. and is not .the efficient. flexible and 
grusroot~entm provider of services that NGO 



propaganda suggests. The cynical version of this 
theory would be that NGOs are swanning the 
world, giving the impression that something is 
being done about poverty, injustice, environment 
etc, while most basic relations continue as 
before. The "leftist" version of the same theory 
(argued by traditional Marxist-oriented political 
groups in Bangladesh, for example) is that the 
NGOs are "opportunistic" organisations, 
diverting and fragmenting the struggle of poor 
classes. Seibel (1990) argues that these 
organisations survive because of their 
inefficiency and lack of responsiveness. The 
NGOs can exist and thrive because they 
represent a de-modernized area in a modem, 
means-rational organisational culture, i.e. they 
represent an alternative in maintaining the status 
quo, because they are less efficienL 

Seibel has emphasised. on the basis of his 
research into mismanagement in the third sector 
in western states, a paradoxical phenomena: that 
organizations survive "despite 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 sotjety (Seibel, 
1990: 108). Organisations are not inevitably 
inefficient and irresponsive, but they exhibit a 
broader range of inefficiency than for-profits and 
public bmeaucracies. · 

-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 organisational responsiveness and 
efficiency. If this had not been the case, long
term organisational behaviour would, because of 
requirements of efficiency and responsiveness. 
otherwise become similar to that of for-profit 
organisations and public bmeaucracies. 

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 uwtct 
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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 example, that may make them 
less efficient and less competitive 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 considered helpful. 
Studies of "comoparative advantages" in other 
donor countries about are not very useful in this 
regard, since basic conceptual, theoretical and 
methodological problems have not been properly 
addressed. They have usually been asserted, 
rather than demonstrated. 

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-America has 
helped to undermine the deeply rooted 
patriarchal 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. Furthermore, 
NGOs have been established to serve a wide 
nnge 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 analysis of 
Brazilian NGOs, WJ.ls refers to "NGOs 
established by a womed bourgeoisie which 
hopes to disarm what it considers a "social 
bomb" threatening to explode and destroy 
Brazil's capitalist system; and another group of. 
NGOs which began to emerge recently and 
which is tied to right-wing Protestant sects and 
movements inside and outside Brazil" (WJ.ls, 
1991:9, quoted in Keen (1994)). 
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There arc therefore no clear findings about the 
most fruitful relationships between a donor 
country's primary strategics and the 
administrative structure of individual 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 relationships between the 
organisations and the state arc influenced by 
national traditions, it is also impossible to draw 
any firm or useful conclusions about which 
strategic, administrative or operational factors 
are important prerequisites for succcsful 
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 certain activities. 

The question of flexibility and creativity 
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As discussed above, it is not particularly fluitfu1 
to compare NGOs with govemmen~ or the 

"NGO-group" with the "government-group" on 
a general level. Governments arc 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 and efficient To 
what extent will the legal standing of NGOs as 
nongovernmental organisations affect their 
potential "flexibility" in situations in which 
governments have particular legal or political 
constraints on actions? And to what extent will 
NGOs' value orientations affect their flexibility 
in reaching development objectives? 

Reports to the Storting_ on flexiblity 

First. an outline of Norwegian government 
policy regarding the general flexibility and 
creativity of NGOs is presented. 

Report to the Storting no 36, (1984-8S), 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 dw the private 
orpnisations 1qxeseat £ valuable alternative 
for dwmellinJ Norwegian aid to c:c:rtaiD 
specific JOals. 1brouJb die organisations it 
bu been possible to reach c:c:rtaiD target 

poups lbalare imponant for NorweJian aid. 
and which it may be difficult to reach 
duec:tly in 1ovemmcnt-to-Jovemment 
c:oopcration. Women. labour unions. 
aboriginal poups and disabled persons are 
cumples of such imponant poups that for 
1be first lime miJht be reached through such 
channels. In many situations 1hc worldn1 
style of lhese organisations gives more 
oplioas forfleli"bility 1han state-to-state aid. 
Many organisations have shown a larpr 
abili1y to work unbureauc:raticly, fast and 
direc:dy, and demonstrated an ability to try 
out new ways and to adapt lbeir activity to 
local tecbnolol)' and resources.• (Rq,ort to 
1be Stortiq: 81 DO. 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", 
"unburcaucraticness" (and perhaps "smallness") 
arc here conceived 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 Stoning no. 51 (1991-92) on 
North-South relations generally tuned down the 
role. of the NGOs as compared to no. 36, 1984-
8S. It repeats some of the same notions, but in a 
slightly less generalized mood. 

"'Ibey arc of1m more flexible when it comes 
to a quick response to new needs that arise, 
and many of them reach further down to the 
•grassroou• in developing countries than 
stateaid.• 

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

"1be role of the organisations must be seen 
in connection 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 prioritiz.cd 
1lrJd groups and sectors, in such a way that 
their endeavours may be complementary to 
~ cooperation.• (St.meld. m. 51, 
1991-92, p.235.)1 

1be coordination of NGO work within the 
overall direction of governments is stressed. 
Thus the second notion of flexibility (as far as 
their adaptation, speed. and ability to change is 
concerned) is repeated, although it is emphasised 
less. The first notion (flexibility as an alternative 
channel for the state's aid policy) is still viewed 
as imponant, but more complementary with 
official aid policy. 1be 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 approach", 
"experimentation" and simultaneously be a tool 
(or contractor) for government policy. 
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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 says organisations says oligarchy", and 
that all organisations would become dominated 
by a self-perpetuating 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. 

Flexibility may vary with si:ze. In Norway the 
organisational landscape shows great variety. 
Some of the biggest are (according to aid 
budgets in 1992): Norwegian Church Aid:NOK 
299 mill; Redd bama: NOK 277 mill. (1993); 
Norwegian Red Cross: NOK 193 mill and 
Norwegian People's Aid. NOK 161 mill. On the 
Olhcr hand there is a large undergrowth of small 
organisations. The four biggest got 55% of the 
support in 1991, and the 22 biggest received 
90% of the funding the same year. On the other 
band: there were 100 registered organisations, 
both Norwegian and international, that had a 
budget of less than NOK one mill in 1991. 
(NGOs supported directly by the NORAD 
representations 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 advantages. The ~on of such 
a goal requires a great variety of prganisations. 
since different organisations have developed 
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different profiles. Will Norwegian Church Aid or 
the Norwegian Lutheran Mission (9th in 1991, 
more than NOK 21mill.) 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 
N01WCgian Students' and Academics' International 
Assistance Fund be the best channels? Obviously, 
the argument of variety and comparative 
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 organisational map? There can be no 
doubt that NORAD's policy and opeMess to new 
organisations and the willingness of the NGO 
Division to "train" these bas contnl>uted to the 
amtion of a variety of aid organisations of which 
few. if any. countries have seen the like. 

Is the c:JwmeDjng of aD funds via, for instance the 
ten largest organisations oppor11me from a point 
of view of what is the most effective, or is si7.e a 
measure of efficiency at aD? The point of 
depanure 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 o,ganisations are 
bureaucratic. slow and inefficient To choose a 
c:ritmon like this is alluringly simple. because si7.e 
is a variable common to aD orgaoisatillDS. 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 cbaooels giving their support. The 
problem. however, is that a variable like this 
cannot be used as a aiterioo of aid quality, 
cfficimcy or informational competence. Reseatcb 
on correlations between me and the quality of 
activity in <17oisations in genenl has concluded 
that me is not ielated 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 
si:r.e is positively related to some aspects of 
activity. but negatively related to otben 
(Bouman. 1987:24): i.e. that size is not an 
iocticari'Xl of anything but the fact that it is big. To 
introduce this as a cm::doa of priority. as 
suggested. will therefore be unfnmfu1. · 

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 Dietz 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. 1be 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 historical duties, social welfare 
activities and act as a catalyst to development". 
with its first priority: to "involve the Church in 
economic. social and cultural development 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 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. 

Oo the other band.: large NGOs. like BRAC and 
Norwegian Church Aid. might be more flexible 
than smaller organisations when it comes to the 
ability to cbaoge and experiment Both 
experiments and change may presuppose more 
financi.al resources and a stronger ability to cope 
with failures etc. Thus one could argue that the 
combination of financial strength with non
governmental status could be an appropriate 
environment for flexibility in this sense of the 
word. 

Fleu1>ility may vary with activity profile. Many 
of the big O'JIDisatioos are multisectoral. They 
have over the years shown great willingness (the 

. . . . 



ability could, however, 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 previous 
projects in Ethiopia from "Rural Development 
projects" to "Child Centred Rural Development 
projects." Organisations have taken on all the 
most popular slogans 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 organisations that participate with 
only a small input in 1his field. Many of these are 
interest organisations for special 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 Consumer's 
Organisation; World Council of Indigenous 
People; International Tropical · Tunber 
Organisation; International Confederation of Sea 
Fisbcrworbrs etc. These organisations naturally 
tend to be rigid in taking up responsibilities 
outside their domain or ~ssion. On the other 
band the same organisations might show 
implcssive 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 
organisations in general are more succesful than 
multi-sector organisations (10R6.1.4 and 6.3.5). 

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 
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elected Boards etc. In some cases flexibility and 
membership organisations/democratic 
organisations 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 
membership organisations and non- membership 
organisations is not reasonable, because the 
criteria may have marginal influence on aid 
conduct and aid profile. Take. two of the most 
important Norwegian NGQs; Redd Barna (Save 
the Children, Norway}, a membership 
organisation, and Norwegian Church Aid. Redd 
Barna is a strong membership organisation in 
Norway. It is a firmly and formally constituted 
'"PDisatiQn 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, culture and ans, emergency, 
income generating etc. Redd Barna started 
development work _in 1961, and runs 
development projects and relief operations in 
more than 30 countries. Its total expenditure on 
development activities 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 Ciurcb Aid was established in 1947. 
It is not a membership organisation. but is 
governed by a Board appointed by a Council 
that in its tum is established by various 
institutions, including one from each Bishopric 
in Norway, one from the Annual Ciurch 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. 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 primarily 
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with local churches, while Redd Barna primarily 
implements its own projects. 

In Ethiopia Redd Bama'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 Mckane Yesus 
(EBCMY). 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 
<>Cher countries is an implementing organisation. 
From one perspective these organisations are 
"many" types of organisations, and fit many of 
the most used terms. 

Flexibility may vuy with value consciousness 
and traditions. Brown and Konon argue that 
what c:haractemes 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 tlying to reach this aim. 
Other organisatinns are vezy value conscious and 
share · values that to them are much more 
imponant than aid and the particular aid projects. 
Here we can find mission organisations 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 infle:iu"ble 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 AchilJetbeel 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 EthiopiL Other 
types of organisations could have been selected. 
but few "'P'Jisatinns have a documented history 
and are 10 aware of this dilemma as the mission 
organisations. In order to bring to the attention 
the complexities and dilemmas involved.. it is 

thought useful to present some case studies in 
detail. 

A case study: Norwegian Lutheran Mission 
- mission and aid 
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The focus here is on the Norwegian Lutheran 
Mission (NLM) and its work in South EthiopiL 
Other organisations, 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 secular 
development NGOs. 2 

· 

This rather detailed case study intends to give a 
description of the intriguing complexity and 
important processes that hide beneath the 
metorical level and abistoricism of conventional 
evaluation studies. It is, of course. unique but . 
may illustrate problems of a ~ore general nature 
in NGO aid. . 

. . 



Norwegian Lutheran Mission. Aim and 
organization. 

NLM is a mission organisation which is also a 
development NGO. Its development projects 
have 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 literature 
deals mostly with secular organisations like 
OXF AM, CARE, Save the Children, Medicins 
sans Frontieres, etc., and with some religious 
organisations like Norwegian Church Aid, 
Christian Aid, NOVIB in the Netherlands, but 
more rarely with mission organisations. 1bis 
perspective reduces the heterogeneity of the 
field, and it makes it less natural to analyse the 
NGOs in a wider historical perspective, since its 
forerunners ~ lost in the graveyard known as 
past. 

It may be useful first to refer to some centnl 
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 
bas its starting point and mandate in Jesus' 
own words to us. 'Ibc great commission, as 
it is given to us at the end of all four Gospels 
and in thc beginning of The Acts, is a call to 
all believers to proclaim thc Gospel so 1hat 
new people CID become disciples of Jesus. 
The preaching of thc word of God and the 
wimcss for Jesus arc the main concern of the 
mission. because it is only the good news 
about him which CID give salvation to 
sinners. 

NLM therefore wishes to be an insuumcnt 
for fulfilling the great commission in the 
world of today. We wish to be available to 
persons who arc called by God and suitable 
for missionary service. to lrlin them and 
send them with the word of God to those 
parts of the world where it is 1ittlc known. 
We want to be a sending mission, because 
our most important resource in mission arc 
people who have a living testimony about 
Ouist.. 
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"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 adequate 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 (]Jina until 1948. It was invited to Ethiopia by 
a Swedish missionary organisation. Following a 
decision of 1he NLM General Assembly in 1946, 
a delegation visited EthiopiL They were given 
an audience by the Emperor, Haile Selassie. He 
asked them to start their work in the provinces of 
Sidamo and Gcmu Gofa, which have been their 
area of concentration until today. Since then 
Ethiopia bas 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 homccrafts, one theological seminar, 
one orphan home, several bible schools, one 
youth polytechnic and three hospitals. (Skolc og 
misjon, 1/1988) The permanent secretariat in 
Ethiopia ~ manned by a staff of five: Mission 
Secretary; Consultant of Projects; Fmancial 
Secretary; Secretary and Accountant 

The total NORAD-granted budget of NLM in 
Ethiopia in 1993 was NOK, 10.2 mill., of which 
80% 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. Mckane 
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Yesus.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 mill 
project costs, under the 80/20% NORAD/NLM 
arrangement NLM was also paid 5% on top of 
the total costs of NOK 10.2 mill 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 
"nationalization" developed? NI.M's policy 
regarding evangelisation and development work, 
and its relation to what in modem secular 
development language is called a "local 
o,pnisation" ora "partner", has a long and well
documented history. This analysis focuses on 
what bas been a main problem in the history of 
NLM (and other missions, but the problem takes 
on different aspects from organisation to 
organisation and depending 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 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 
Selbstlindig/ceit tkr jungen Kirchen au 
missionari.scha Problem. 'l1ie question involves 
fundamental aspects of both mission strategy 
and development strategy and can bring to the 
fore constraints of flexibility in organisations 
with strongly shared values. 

Scandinavian missions have played a leading 
role in spreading Lutheran Cuistianity to 
Edliopia. In 1866 the first Swedish missionaries 
came to Massawa. A mission was established in 
Eritrea and started to work in Tumna. In 1904 
Karl Cerderquist came to Addis Ababa as the 
first Swedish missionary. The Swedish Mission 
BibletnJe Friends officially commenced WOik in 
Ethiopia in 1921, although a missionary family 
bad already worked in Adwa for some years 
before that time. 1be first missionaries of the 
Norwegian Lutheran Mission came to 1be 
country in 1948. In their assigned area they were 

allowed to work among "unreached people" but, 
according to the regulations, not to evangelize 
and only to undertake development work. The 
Emperor's decree of 1944 on the establishment 
of missions ruled that mission activities in so
called closed areas, i.e. areasin which the 
Ethiopian Orthodox Church was dominant. had 
to be confined 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.' The more 
modem "holistic" diaconal approach had not yet 
been internalized in strategic terms. 

NLM was not primarily interested -in 
development projects. Their concerns were 
church-related. Should a chmcb be established or 
not, and if so, how should the church function 
and what should NI.M's role be? NLM supported 
the establishment of independent Lutheran 
congregations instead of working through the 
Ethiopian Onhodox 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 
poss1ole6 (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 
fint NLM missionary conference, Abune 
Tunoteos,1 the bishop of Yuga Alem. warned the 
faithful celebrating the timqet festival against 
NLM. In bis judgement the NLM missionaries 
were "lions and poisonous snakes" who planned 
to harvest the fruit of EOC's efforts.' Later he 
complained to the Emperor that the NLM 
pcnerted the people and that he therefore could 
not return to Sidamo as long as the mission 
remained in the province.' Complaints 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 Onhodox 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 
missionary policies in regard to what in today's 
aid-language· would be called "competence 



building" or "local participation". In the 1950s it 
was still rare to give leading positions in 
missions work to "local boys". The colonial 
impact on Western mission was clearly felt. In 
Sidamo NLM gradually had to give leadership 
positions to young Ethiopian converts. Because 
ofEOC pressure the missionaries were forced to 
concentrate on leadership training, rather than on 
district evangelism (or as it would be called now: 
on "direct implementation of projects to target 
groups"). 11 1bis 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 govemmenL 12 1bis 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 country" 
concerning cooperation with the Church of 
Norway was another factor: Since they did not 
favour such cooperation 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, 
dissociated itself from the World Council of 
Churches, regrets that the Norwegian state is a 
member and advise its cooperating churches to 
exclude themselves from membership in this 
mpnisation. They were and are also very critical 
to The Lutheran World Federation (where for 
example Norwegian Church Aid is a prominent 
member), because the organisation has not 
"portrayed a genuine Lutheran understanding 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 L WF 
(Ibid: 19). .When NLM talked about 
"pannership", - religious attitudes to ecumenism 
have been of paramount importance- it was 
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therefore partnership on their own conditions. 
After having worked for more than 60 years in 
China, NLM now for the first time accepted 
cooperation with another Lutheran mission on 
more than a purely theoretical issue (Bakke, 
1987:161). 

This hesitant attitude was noted by contemporary 
missionaries, but interpreted culturally and 
historically rather than based on scriptural 
interpretation: "I see this on the background and 
my knowledge of my own people who are, I 
believe, the hardest group to work with when it 
comes to all kinds of cooperation. The 
theological and psychological temperament of 
the Norwegians sometimes necessitates making 
haste slowly.13 (Bakke, 1987:162). Missionaries 
from other countries could write: "Traditionally, 
Norwegians and Swedes distrust each other and · 
historically, because of the last World War, 
Norwegians and Germans find it difficult to 
forget the old bittemess1415 (Bakke, 1987:162). 
The NLM Home Board discussed the issue, but 
were not willing to support cooperation. 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 others16

• 

(Bakke, 1987:164). 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.11 

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 
fundamental religious matters. Gradually they 
accommodated 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 
permits in o•r to do evangelical work. 

A classical discussion in the history of missions 
soon started: should the weak and new EECMY-
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church, established 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, bad to 
take on development projects, 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 after a church 
was established? 1bis was an economic question. 
To continue its work, NLM was dependent on 
money from Norway. 1bese could be obtained 
through appeals. In order to convince people, 
NLM argued that it was crucial to have people, 
missionaries, in "the field". NLM and its leaders 
therefme fought a battle with EECMY regarding 
the right of the mission °'BJlnisation to remain in 
Ethiopia. The strategic question was: how to 
maintain a mission organisation 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 befme 
to its support groups (Sevcrls, no date:155). It 
was also important to maintain its position in 
relation to other mission organisations, with 
other messages. The conflict with Norwegian 
Missionary Society (Det Norske 
Misjonsselskap=NMS) in 1968 can show this. 
NLM was negative to NMS' plans to be involved 
in Ethiopia. partly because, according to NMS, 
they inteq,reted this as an attempt to capture the 
very many mission friends that supported work 
in this counuy (Kjosavik, 1992:130-131). NI.Ms 
working areas were also restricted. 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). 

And finally: in -which direction ought the new 
church to develop? NLM advocated that 
EECMY should not become a Oiurch with 
priests, cu:. but if they must have priests, women 

priests should not be ordained, and EECMY 
should not join L WF. NCA on the other hand, 
also with money from NORAD, has an official 
policy that EECMY ought to take an active part 
in L WF, that women priests should be ordained, 
etc. Religious divisions in Norway are thus 
exported to EECMY paid by the Norwegian 
state. An Ethiopian minority Lutheran Church 
has been built up to a large extent with money 
from the Norwegian state - under guidelines that 
strongly underline that projects shall not be 
motivated or serve special economic, political or 
religious 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 bad several other projects in South Ethiopia. 
but dris analysis is not an attempt to reconstruct 
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 
Eduopia. and considered to be one of the best. if 
not the best, in the whole country. Compared to 
similar hospitals elsewhere, the cost is very low. 
The expatriates are missionaries, with a salary 
far below other expatriites in Ethiopia Everyone 
who visits the place seems to return impressed 
by what NIM and the Ethiopian staff manage to 
do with relatively modest budgets. It shines, as 
Albert Schweitzer's hospital 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 relationship 
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 
geneial tmmanist basis without being motivated 
by economic, political or ~ligious special 
interests.211 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 prepared to 
support the running cost of the hospital. 30 years 
later tens of millions of kroner have been 
transferred to this project, and the Norwegian 
state is still financing expatriate salaries, the 
programme against 1B 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 donors 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 serviccs.22 (Bakke, 1987:123). 
The hospital has therefore been important from 
many points of view; it has served tens of 
thousands of Ethiopians for a comparatively 
modest sum of money; it has been a central 
clement 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 development oriented Lutheran minority 
church in Ethiopia. · 

Nationalization of the Hospital. 

What has happened in the meantime and why is 
the Hospital not yet natinnaliscd. or why is not 
EECMY rcspoDS1°ble for the project? There arc of 
course a number of reasons for this situation. 
The hospital has generally functioned very well. 
Toe mission and many Ethiopians have feared 
that if NLM withdrew, the level of services 
would deteriorate. Due to war and general 
poverty the state has been unable to tab it over 
and maintain present standards. The government 
has therefore been sceptical to a "hand-over". 
Many in EECMY have felt that the church's 
commitments arc heavy enough. without the 
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burden of running the hospital. Recurrent 
administrative shake-ups at the regional level 
(the overthrow of the Emperor, the war situation, 
the overthrow of Mengistu, the ethnification of 
regional and local politics after 1991, etc.), have 
made it difficult to find state institutions that are 
able or willing to take it over. 

Here we focus on another aspect: how the 
mission agenda itself has affected NLM's 
development policies and choices. The point is 
that other mission organisations have similar 
problems in many countries. Fundamentally, 
these reflect goal conflicts; the mission's mission 
agenda and the mission's externally defmcd 
development agenda. or as it is · called in the 
internal language of the mission organisations: 
projects run with "alien money". The point here 
is not to discuss whether mission organisations 
arc "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. 1be task is to show bow organisational 
values breed inflexibility in relation to 
development aims. 

NLM and development goals 

One analytical point of departure might be a 
comparison of the language of the Statement on 
Mission (NlM. 1991) and Strategy document on 
NU,l's project work abroad (NLM. 1988).23 Tbc 
latter states that the main aim is the spread of 
God's word. Diaconia is not "primarily" 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 rcsomces arc available" (Strategy 
document). 'The most striking thing about this 
document. if compared to the Statement on 
Mission, is its language. While the latter uses an 
expressive . language, highlighting the 
convictions and seriousness of NLM 
commitments, the· aid document is written in 
imprecise "NGO-speak". Their project criteria 
arc: 

"Projects that support the ~t. the weakest 
and the most oppressed 
- Local needs and conditions 



36 

- Priorities set by the local population 
- Have to be adopted to public plans 
-: The resources of the organisation and its 
panners 
- Projects with a education profile" 

On partnership in development aid, the strategy 
document states that: 

"The main cooperation partners of the 
mission an: local churches and synods. 
Where such do not exist, the mission wishes 
to work for the establishment of church 
societies built on local congregations. In 
those cases where there is a church co
partner, the other types of cooperations an: 
organized through the church organisation 
and not directly with NLM• .'M 

lbe strategy document thus refers to the •1oca1 
pmtners•. emptied of religious convictions, with 
no trace of its stand against the ecumenical 
movement and opposition to church networks 
like LWF and WCC. 1be impression is that 
NLM is a development aid organisation, 
certainly religious, but that this is not a big deal. 
1he document does not reflect problems related 
to encounters with local cultures, dialogue, etc. 
The emphasis is simply: the need for preaching 
their version of Christianity as the best way to 
aease development 1bis type of use of concepts 
(and other central words within the phraseology) 
creates a notion of uniformity (on the surface, 
i.e. in the documents circulating within the aid 
channel) wbeie the realities •on the grouncr, are 
ambiguous and contradictory. As a mission 
organisation bred within the Norwegian lay 
movement the NLM bas several objections to 
cooperation with churches of high-church order 
or with strong hierarchies. 1beir 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 •nanonaJise•. if their fundamental 
convictions about the message of Quist are not 
secured. Thus such cooperation with a "local 
partner", •orgamsanonal support• or •institution 
building• becomes difficult and leads to 
ambiguous strategies that conflict with the 
fundamental g~ of the mission. When such 
concepts are 10 readily used by the organisation 
in its official development document -(as 
demanded by NORAD) it should be interpteted, 

on the background of 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 presence been solved 
concretely in relation to this project? These 
dilemmas were brought into the open as early as 
1972, when EF.CMY, NLMs cooperating partner 
and "offspring", became famous within the world 
missionary movement with a religious line that 
countered the separation between development 
and evangelization that the NORAD link made 
obligatory. EECMY urged NLM and other 
missionary organisations and religious 
organisations to implement a holistic approach; 
i.e. not to separate the two and give priority to 
evangeli7.8!ion. For NlM. which is not registered 
with the Ethiopian authorities and which allowed 
to work there only as employees of this same 
EBCMY, this bas created permanent and deep 
conflicts of orientation. 

What was the background to EECMYs appeal? 
EF.CMY soon took over some of the projects the 
mission had started and the projects initiated by 
other donors. All the health work of NLM, 
except the running of two hospitals, 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 

1be cbmch discovered that money was not a big 
problem. Support was coming from abroad. 
1berefore it could not responsibly let the 
opportunities to get funds for development 
projects go by without making the fullest 
possible use of them. 1bis sharpened the conflict 
between evangelization and development wort: 
It was easy to obtain funds for development 
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 WOik bad become a means to an end, 
"baits by which the unsuspicious and the 



suspicious are caught".26 An employee at the 
hospital in Yirgalem wrote a memorandum to the 
L WF in which he complained about the tendency 
to "count charity work as a footstep for the real 
mission work which is preaching 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 welfare, education 
and evangelism".21 Toe 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 salaries in order to attract 
people. Living conditions and benefits above the 
norm were the natural results. An imbalance 
between evangelism and development became 
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 L WF to reconsider their 
criteria for aid and include direct support of 
congregational work, leadership training and 
church buildings. This initial request was 
followed up by the now famous EECMY letter, 
On the /nte"elation 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 band; 
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 initiative of the 
Home Board to cooperate with NORAD, based 
on overall assessments of strategy, funds and 
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expansion, threatened to widen this conflict. Toe 
EECMY 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. Toe 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 missionaries from NLM were 
allowed to operate under Mengistu partly as a 
result of being involved hca~ly in development 
activities. NLM and the NLM camp at Awash, 
for example, were left undisturbed, 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 resources in highly qualified 
personnel and large financial contributions, 
which EECMY did not have. In the opinion of 
the NLM these institutions would serve the 
people 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 
responsibility for an increased number of 
positions" (Bakke, 1987: 224-225, footnote 7). 
The hospital project's role as a shield and source 
of money for NUds continuous missionary work 
there was not mentioned. 

Put under continued pressure from NORAD in 
the late 1980s, - the Office for Private 
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Organisations incessantly hammered on the need 
for nationalization - without showing particular 
knowledge of and interest in the particular 
histories and role dilemmas of mission 
organisations and "local panners"- NLM was 
forced to set out a ten-year nationalization plan 
for this hospital (and for Arba Minch Hospital) 
in 1988. Since then a number of evaluations, 
reports, discussions, internal seminars and open 
conferences 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 nationalization ( other NGOs 
would also find it hard to make themselves 
redundant). These discussions presuppose that 
everybody favours nationalization. Hesitation 
was generally explained sociologically or 
psychologically (a general fear of change, a fear 
oflosing 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 docs not focus on how the 
organisation interprets missionary work or the 
diaconal project. clements that are crucial to the 
organisation's existence and self-understanding, 
and how these relate to existing NORAD 
guidelines and policies, will blur the 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 development work 
separated from evangclization, although for the 
last decade they have bceil employed as 
missionaries in a church that preaches a "holistic 
approach•. Separate accounting in this system 
and context is not easy. NLM could not give the 
hospital to 1be church. because that would have 
threatened their own presence and undermined 
their own agenda. (NIM does not want EECMY 
to be a member ofLWF, to ordain women priests 
etc. An EECMY that distances itself from pans 
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 
nationaJizatioo, NLM did not. but on grounds 
that could not easily be discussed (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 arguments). 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 assct.30 In addition, a survey undertaken 
by NLM in 1972 - 73 supported the 
"dcvelopmentalists" within NLM; it was said 
that the literacy schools had a markedly positive 
influence on church attendance and church 
offerings. Later, while other missions (like the 
American Sudan Mission) were expelled from 
Ethiopia and NLM could continue more or less 
as before, even maintaining their beautiful camp 
at Area Minch. aid as a political guarantee was 
underlined. 31 Undoubtedly, development 
programmes are furthering the authority of both 
EECMY and the Mission, and enables pastors 
and evangelists to operate. 1be imbalance in 
funds between development work and 
evangclization work has increased, 'notably in 
the late 1980s and beginning of the 1990, as 
NCA and other European NGOs have increased 
their support to the Church. In this situation 
NLM becomes even more important as a bridge 
between those who put most emphasis on 
evangelization and the European Church related 
organisations that are described as almost 
secular organizations. (In the middle 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 
twpnisarion on •the right side•, but they should 
at the same time, and from NORAD's point of 
view, act according to neutrality regulations, 
including the issue of religion. 

FLEXIBILITY AND MICRO-
DEVELOPMENT 



show that ·many NGOs have potential in this 
area. This does not mean that NGOs cannot be 
very flexible in very important macro situations, 
as shown below.Nor does it-imply that all NGOs 
are interested in this work or.have the potential 
to undertake.them. Their successes obviously 
depend:-;to,:.:a :;,very.,,Jar_ge ,·:extent "OD -~ 

relatio • s·outsidetheeontroloftheNGOs. ,: 

This part focuses on NGO flexibility and micro
projccts, without assuming that this is an area in 
which NGO activities are more or less relevant 
than in other areas. Fowler has described micro
development as activities which require control 
based on micro-social relations, 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 research which 
require significant inputs from the intended 
beneficiaries for them to be relevant. or in which 
natural conditions are desired and/or controlled 
conditions are not possible, activities which 
stimulate learning, adaptation and sharing of 
knowledge and comparative 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 government bureaucracies 
can. 1heie 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. n There are a number of 
cases in which NGOs. with a dedicated staff, 
willing to live •in the bush• or.in remote mraI 
_areas, with local knowledge, 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 their field. 

BRAC's Non-Formal Primmy F.dncation (NFPE) 
programme runs about 20,000 schools. Girls are 
given priority since they are the most 
underprivileged among rmal children. All the 
schools have high attendance rates. The ~ 
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dropout rate is only 3% as compared to 80% in 
government schools. BRAC schools are different 
in curriculum structure and flexibility of the 
teaching system. 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 
srudents 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 compcmentary 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 
programme, and are contemplating replicating 
k . 

Another example can also be mentioned 33• The 
Kenyan NGO, Participation for Productivity 
Services Foundation (PFP) is one of the oldest in 
this field. It dates back to before the more 
generally known "take-off' of this type of 
scheme 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 living. 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 % of the districts 
of the country, especially north and west 
NORAD started cooperating with PFP in 1989 
the Bungoma Farmers Small Enterprise 
Development Project. a five year plan with 
annual budgets of two mill. Kenyan shillings, 
was agreed upon. This project obtained renewed 
support from NORAD via NCA after the 
diplomatic crisis in 1990. The aims and 
objectives generally match Norwegian 
development policy: 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 
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87 was brought under the programme. The 
groups were mutually responsible for loans. 
Leaders were elected every year and were always 
women. Credit was given on a 30-month basis at 
a rate of 18% a year to groups. Individual 
activities was small businesses, one cow dairies, 
selling maiz.e, handicrafts, small work-shops etc. 
In Lurarc Women Group, Malakasi, the group 
received a loan of 10,000 KSH in 1989 and made 
a profit of 23,900 after repayment In 1990 the 
profit had increased to 33,900 KSH. Later that 
year the group received additional support loan 
of 60,000 KSH. transferred 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 the following points: very 
good and proper training by the PFP staff who 
knew the area and the "trade"; good follow-up by 
PPP; sound accounting practices: flexibility in 
credits and activity; small and self-ruled groups 
with elec:ted 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 NORAD. Neither the 
Kenyan central government. the district authority 
nor the banks were able to provide such a low 
interest rate of loans and certainly Dot the 
training component. 

A number of other projects canicd out by 
Norwegian NGOs that 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 Cbrucb Aid among farmers in 
northern Thailand etc., are so wide, that DO 

general lessons can be drawn. In such micro
situations individual factors such as the 
personnel's competence and . enthusiasm, 
become very important. 

This issue can be analysed from another angle. A 
study of different perceptions of NGO-managed 
income-generating projects can reveal some 
structural factors influencing donors "dircct
funding" policies. Bishwapriya Sanyal analysed 
such NGO projects within 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 government and the donon. He 
discovered strongly conflicting perceptions 
among them. Y ct, despite these contradictions. 
all three actors continued to implement more of 
the same projects. This -phenomenon of 
simultaneous conflict and cooperation he called 
"antagonistic cooperation". By understanding 
institutional perceptions we can better 
understand institutional actions. and · the 
difficulties that a donor faces in deciding on 
strategics. 

GOB initially supported and encouraged the 
work of the NGOs in connection 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 Fust 
Planning Commission was set up. the GOB has 
iegarded development work as the responsibility 
and the prerogative of the government. Rural 
development will 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• (lbid:1368). This view of 
development conttasts with the view presented 
by the NGO approach, which regards 
development as a result of what starts at 
grassroots level: by generating employment and 
income for the poor. The GOB regards all NGO
income generation projects as not very effective 
in promoting development. also because these 
projects aie seen as requiring intense supervision 
and conttoL They cannot therefore, it is argued. 
be replicated in large numbers. GOB officials 
thought that the NGOs' int:9me-generation 
projects were illogical in economic terms and 
were considered as "yet another of the fads that 



characterize Western aid" (s.st. :1370). They also 
thought that some donors 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 reduce the overhead cost 
of recovery" (Ibid: 1371 ). Some argued that for 
the .poor to participate in such projects will 
increase their wlnerability to market forces. 
Therefore, 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 bands in 
country-wide organisations, to create a national 
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 
regarded as not viable in Bangladesh due to the 
huge number of landless people in rural 
Bangladesh. 

The "most notable" concept in the NGO 
community, it is argued. was to see their 
relationship with the government in an "us" 
_versus "them" perspective (lbid:1371). The 
government was bureaucratic, lethargic. and 
conupt, and served only the interests of the rural 
~lite, while the NGOs bad exacdy the opposite 
qualities. The NGOs dealing with income
generating projects viewed donors as slow in 
supporting 1hem 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 band. 
most of them regarded such projects as too small 
to be able to eradicate IUl'81 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. 
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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 important 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 political parties. For many NGOs the projects 
arc regarded as good and worthwhile to support, 
although some have criticized them for being 
inefficient and status-quo oriented and 
individualistic. For donors they offer an 
opportunity to disburse money to "good", · 
although in general inefficient. projects. 

FLEXIBlln'Y AND POLITICS 
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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 
cooperation 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 Affairs to allow for the 
continuation of NORAD support to some 
Kenyan NGOs. These were NGOs that had just 
previously signed 3-S year contracts with 
NORAD. 1be following paragraphs are based on 
the evaluation report by Hflklnebt& et al.: •Grace 
Period or a New Dear, Bergen. 1993, reviewing 
this support since 1990. 

NORAD's aim WIS very simple: bow to 
rninirrn:ze the negative impact on Kenyan NGOs 
if all Norwegialt financial wpport were suddenly 
to be cut off. To band 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 WIS support 
to democratization and popular groups that 
advocated c:atain interests in the •civil society•. 
1be Norwegian Foreign Office bad DO objections 
to such a continuation. The NORAD support of 
NOK 15 mill in 1990 WIS reduced to NOK 5,6 
miD. Support WIS given to 12 Kenyan NGOs and 
follow-up and payment of lK retention money 
to 32 other projects. As a result of negotiations 
with NORAD in November 1990, Norwegian 
Cimch Aid WIS willing to serve as a contractor 
forNORAD. 

rJJ'St NCA hesitated. The organisation WIS 

initially reluctant to play such a role for the 
Norwegian government. The NCA board 
accepted that their Nairobi office could function 
as a •maU box• between the Kenyan NGOs and 
NORAD, but on two conditions: this should Dot 
harm any of NCAs other ·activities in Kenya. 
This was important to NCA. since their regional 
office for East Africa WIS in Nairobi. Secondly: 
this role of a contractor for NORAD should not 

in any way alter the aid profile of NCA. The 
organisation immediately approached the 
Kenyan government. They were assured that 
they 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 governments. A flexible solution had 
been found in a diplomatically 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 ins.titution building, 
welfare and advocacy organisations, poor and . 
marginalised groups etc. were goals shared. by 
NORAD and NCA It shows that the Norwegian 
aid system shares many of the same values, and 
therefore enables assessment of comparative 
advantages. A review of aid profiles and aid 
activities of NORAD 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 (see Hflkinebtt et 
al., 1993). It is interesting, and says much about 
the channel or the ~GO-thing•, that NORAD 
and NCA did more or less the same thing in 
Kenya. 

A case study: NCA and the emergency 
relief-desk (ERD) operation." · 

. 
• 



The background to ERO was simple: it had 
proved very difficult if not impossible to assist 
the victims of war and drought in the areas 
controlled by the Eritrcan guerilla movements, 
Eritrcan Liberation Front (ELF) and Eritrcan 
People's Liberation Front (EPLF). They could 
not be reached from Ethiopian ports or roads, 
because of Ethiopian government policy. One of 
the very few options available was illegal cross
border support from Sudan. ERO 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.S mill. Support for 
transport in the same period was USD 116 mill. 
ERO 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 RE'SI' and less than 10 for ORA in 1991. 
Until 1985, ERD was responsible for about 2/3 
offood deliveries to Eritrea and Tigray, and after 
that it stabilized at around 40-50 %. 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. (Sec Table A.10 and 
Figure A.2) This aid profile must have bad 
important consequences for the outcome of the 
wars and rebellions, especially since it was in 
reality the political 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 Ciurcb Relief (SCR) and Norwegian 
Church Aid.35 after the Sudan Council of 
Churches (SCC) bad accepted channelling aid 
into Eritrea from Christian organisations in 
Europe. Between 1977 and 1982 they were the 
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only organisations involved in these operations, 
and they supplied almost all relief assistance that 
reached Eritrea and Tigray from international 
agencies. In 1977 an Eritrcan Desk was 
established in SCC, channelling aid to the 
humanitarian wing of the Muslim-dominated 
ELF. In September 1977, the other organisation, 
EPLF, contacted 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 (L WF) were 
unwilling to become involved in Eritrea 
(Duffield 1993: ). NCA decided to go "alone". A 
few other Protestant agencies also became 
involved.36 Negotiations 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 sec 
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 
organisatinm began to meet on a formal basis. It 
bad been, and still was, NCA ~d 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, ~ about 20% of all cash 
donations to ERD. 

How did ERO regard itself or describe itself in 
this period? ERO 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 
humanitarian arm) was divided equally. In 
relation to ERA and REST (Tigrean People's 
Liberation Front - 1PLFs' 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 humanitarian arm of Oromo 
u"bention Front (OLF}. In 1982 NCA and ERD 
regarded EU and ERCCS as being crushed after 
internal fights with EPLF, and after 10,000 of 
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them were put in a camp near Kassala. Eastern 
Sudan. The lAs were consistently described as 
humanitarian. implementing agencies and it was 
not before the end to the war that they were 
described as humanitarian anns 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 
procurement 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 
information about the operations to iu members. 

TM probkm 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 the neutral ERD 
from 1981. In 1982, help from the British 
government. via Ouistian Aid, was only 
possible on 1bis basis of conceived neutrality, as 
was the case with the Dutch and American 
govemmenu. 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 demonsttated its flexibility. This WU 

espccia)ly the case with reganl to donor support 
for Tlgray, which did not develop until the mid 
1980s. In this period. the increasing involvement 
of USAID and EC made a neutral screen even 
more essential. In autumn 1984 · NCA went to 
New York with representatives from ERA and 
REST to secure this support. . 

ERD balanced OD • thight rope. Its international 
credibility as an humanitarian agency rested on 
its non-political image. The image of ERD was 
that of a neutral humanitarian consortium. ·· 

Because ERD only worked on one side of the 
conflict and, moreover, collaborated with relief 
associations established by the Fronts, this 
required rhetorical skills or "voluntary" blue
eyedness, or a conbination of both. The solution 
was to describe · ERA and REST as neutral 
humanitarian organisations or as Implementing 
Agencies. ERA and REST were, however, clearly 
part of the Fronts. They depended on the support 
of their respective civilian administrations. They 
could have implemented little on their own. The 
lAs 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.37 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 bad long-standing relations with 
Ethiopian church agencies which were critical of 
what they regarded as illegal activities in support 
of rebel groups. 

FRA and RFST were portrayed as having similar 
aims. REST approached SCCJSCR in February 
1981, shortly before the establishment of ERD. 
1PlP 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 sensitive. EPLF was 
seen as having a more or less legitimate 
taritorial claim while TPLF represented a direct 
challenge to the integrity of the Ethiopian state. 

This arrangement was fragile since ERD's . 
"neutrality• was constrained by the nature of the 
operation. A combination of war, areas of 
drought and transport problems meant that it 
could only wodc on one side of the conflict even 
if it bad preferred to Work OD both. . 

ERD, being confined to one side, heightened the 
tension between neutrality and involvement in 
forwarding the viewpoints of ~their• side. By the 
mid 1980s. while EID's colledive neutrality was 
being confirmed, individual members bad started 
to support their cause in public. The . 
contradiction between neutrality and 
involvement continued to _influence the 
discussion in ERD. 



ERD and NCA did not comply with dominant 
ideas about state sovereignty. Cross-border relief 
work, according 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 personnel 
were "segregated" (Duffield. 1993). ERD 
defined itself in terms of meeting humanitarian 
need "in parts of Ethiopia which arc 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 attempts to maintain 
a political distance allowed it to mediate between 
the political differences which distinguished the 
Fronts and their respective relief associations. 
From the mid 1980s. however, with the support 
of USAID and EC for the operation. together 
with the grcady enhanced role of NGOs, the 
situation began to change. Western humanitarian 
politics has been increasingly 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 "humanitarian interventionism•? NCA 
said they gave priority to the humanitarian 
mandate. while organisations such as L WF and 
wee were more reluctant, partly because of 
their official links with the Ethiopian churches 
(this was the argument later used in NCA
material). but also because 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 realities at the 
Hom of Africa, and therefore no comprehensive 
analysis of the emergency situation or of the 
important political role NCA and the Norwegian 
state played was produced. Defining ERA and 
RPSI' as simply "IA". produced a neutral image 
of the international agency, which resulted in a 
superficial "naive" view of the political 
dynamics of Eritrea and Tigray. 
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This cross-border operation can show that NGOs 
can act in situations where governments, due to 
legal and diplomatic constraints, cannot. Their 
lack of accountability 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 arc 
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 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 participation" (NCA: Sak 
123/93 i Styremette 26.11:1993). 

NCA argues in hindsight that "politicians i.n 
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. L WR was a mi,-idlc-man for 
USAID, while DIA and CA played the same role 
vis-a-vis the EEC. 

CONCLUSION 

NGOs in development do not function in any 
specific way. They 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 
fflglDisations play different social, political and 
cultwal roles in different contexts, than to try to 
assess such general characteristics. 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 i~logy of self
reliance. minority group interests, etc. In other 
cases they have been marginal. and by and large 
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they play a modest role as gap-fillers in different 
societies' social sectors. 

NGOs do not have the general "comparative 
advantages" 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 empirical 
understanding and assessments. NGOs may have 
imponant potential for supporting development 
and democracy in some cases. as ha been shown. 
panly because of their "value-orientations", but 
may also be inflexible in other situations, partly 
because of particular "valueorientations". 

1be contradictions between organisations' "value 
orientation" and donors' policies have been 
little discussed in NGOliterature, 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 NGOs 
c:omparative advantages as if they were more or 
less 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 NGOemployecs may make 
them flexible and willing to work "in the bush", 
i.e. to work among the poor etc. No doubt the 
NGOs have been very flexible in worlcing in 
conflict situations, in the sense that they have 
done a lot of things which governments and the 
UN cannot even contemplate doing. 

~ ·.. . ,:- . ... . . . 
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To assess this question (see TOR 6.2), it is 
necessary to relate it to dominant theories and 
thinking about the actual and future role of 
NGOs in furthering democracy and pluralism. 
Aspects of the role of NGOs in different political 
and socio-economic processes are then 
discussed. 

In summer 1994 Foreign Affairs ran an article 
which argued that a •veritable associational 
revolution• is underway at •the global lever, 
comparable in importance with the rise of the 
nation state in the nineteenth century.1 Here we 
are not concerned with whether this assessment 
is supported by empirical data. but with theories 
about what most regard as an important 
phenomenon in NGOs' role in society. The many 
theories 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 theories will be 
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discussed, one "civil society-centered" and one 
"state-centered", both fonning parts of the 
political-ideological context in which 
NGOstrategies have recently been formulated. 

The way in which this relation between state and 
society and between state administrations and 
NGOs has been conceptuafu.ed has been affected 
by identifiable historical developments and 
ideological trends. The historical situation after 
World War II; the anti-colonialist movement; the 
globalization of nation-building projects; 
dominant state-centred development theories and 
the statc-centrcdness of the UN charter and the 
UN system caused an unprecedented trumpeting 
of the cause of the state. Now, strengthened by 
the fall of the Soviet Empire, the reemergence of 
ethnic and religious movements, the crisis of the 
welfare state and the UNs policy of · 
"humanitarian intervention", have together 
nourished a very influential ideology which 
represents an assault on the state and a 
tnunpeting 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, p.11) . 
Now social scientists 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 this field they have 
been regarded by many as places where people 
learn through practical experience about society 
and 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 
reality they were often involved in important 
political games, both on the "Right• and on the 
"Left•. 'Ibe focus was on micro-level 
development and the need for local 
empowerment. This view centred around loose 
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concepts like strengthening of local capacities, 
grassroots panicipation and mobilisation. It 
included unclear ideas about on what social 
level and to what extent this "grassrooting" 
would be effective for societal development in 
general.2 Emphasis was often on local economic 
self-sufficiency, a project which was based on 
the idea of mobilisation of certain kinds of 
popular organisations such as producers' 
societies, cooperatives, self-help groups etc., 
possibly supported by external donors or even 
implemented by Northern NGOs.3 The more 
politicized version included the aim of de
linking rural producers from the capitalist world 
market, by mobilization and organisation of the 
local people 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 bas not only 
enlarged the role of the NGOs. but which also 
implies a view of the relationship between 
society and the state as being dichotomous. It 
suggests and implies a far-reaching 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 controlled by anti-popular 
forces. the "new paradigm" implicitly regards 
the relationship between state and "civil society" 
as a "uro-sum" game. By strengthening the 
"civil society" the state is weakened. and vice 
vei"SL 

4 NGOs replace of the state in key aspects 
of societal development, and hence we might sec 
a redefinition of "the social contract" between 
governments and citi7.cns (Farrington and 
Bebbington 1993, p. 188). In advocating the new 
"paradigm", traditional theories of development 
are rejected. 1bc old strategics. 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 society 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 associations 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 
fim distinguished between stare 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 ethical life found in tpe human micro
community in order to be itself contradicted and . 
overcome (ie. cancelled and preserved, 
aufgehoben) by the macro-community of the 
politically independent, sovereign nation" 
(Pelczyns)d 1984, p.1). It represented a stage in 
the development of a metaphysical idea, where 
the State was the final end-station of human 
development 1be role of civil society was to 
prepare the ground for the state's final victory. 

1be 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, however, excluded national 
characteristics from the notion of civil society. 
which is one reason why the term still is 
insensitive to edmic 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 the 
civil society than on the national/political 
arcana. and when they had achieved that, they 
could conquer the political power of the state. 

Competition with the state 

Within the •new paradigm•• a plwalistic 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 respond 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 governments which, because of the 
differing natures, mandates and accountability of 
governments and" civil society", is regarded as 
either impossible or not preferable. Within the 
same paradigm NGOs are defined in terms of a 
"commitment to organizational autonomy", 
owing "allegiance to no vested interest" but, 
instead, claiming "a direct relationship with 
social groups and movements". (Bratton 1989, 
p.S74). Whereas the state is driven by the 
organizational imperatives of administrative 
command and control. NGOs generally seek to 
encourage "autonomous and participatory 
action" (Bratton 1989, p.S73). NGOs are nothing 
less than the special guardians of democracy, 
inherently representing democratic forces and 
"civil society" in a competitive relationship with 
the state, and in which one actor's gains are 
another's loss.' · 

The new paradigm on the shoul~rs 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 represented a counterweight to the 
"accumulation of excessive power by a political 
executive". In Africa, however, 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 Independence saw the "intact transfer of an 
already large ("overdeveloped") state from 
colonial to nationalist bands" (Bratton 1989, 
p.S73). If history had provided such clear-cut 
lessons and this summary of African state 
formation and the implicit assumptions about 
history of democracy in the West had not been 
highly questionable, then the "new paradigm" 
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could stand secure by, on the shoulders of 
History. But there is no clear causal link between 
the number and diversity of NGOs, and 
democratic institutions in a society. The 
expansion of social welfare services in the 
"West" generally required the active involve
ment of the state. An NGO-dominant paradigm 
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 empowcnnent by establishing centres of 
influence and institutions outside the state and 
provide instruments which deprived or 
disenfranchised groups may use. · 

In the literature it has also been generally 
concluded that NGOs have contributed to 
pluralism and democracy in developing 
countries. For example, it has been documented 
"clearly in Latin America" (F.dwards and Hulme 
1994,p.4,quoting Loveman 1991 and Lehmann 
1990). Thcie 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 desaiptions 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 Konen 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 
projects, the NGOs had no significant impact on 
social transformation (Smitb 1990, pp.27S-278). 

The popularity of the present paradigm 
overshadows opposite theories: a less influential 
view holds that NGOs within "civil society• 
reflect elite interests (Arnove 1980, Cocbon & 
Persell 198S, Stanfield 1984); i.e. that the 
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people-centred ideology is a sort of rhetorical 
camouflage. In this perspective charity is seen as 
a form of "regressive redistribution" (Ostrander 
· t 984 ), 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 ideals 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 bands 
with the President or the poor). It is therefore 
also. possible to interpret foreign and national 
NGO political communities as representing 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 contn'butes 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 private 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 functions 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 developing countries 
it is not the state. but often the donors, that 
delegate scnices 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 SOCIB'IY 
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The inherently good civil society 

UNDP has recently come up with a definition 
which breaks out of the more narrow NGO focus. 

•simply SlalCd, civil society is, together with 
state and market, one of the three •spheres" 
that interface in the making of democratic 
societies Civil society is the sphere in which 
social movements become organised. The 
organisations of civil society, which 
represent many diverse and sometimes 
contradictory social interests are shaped to 
fit their social base, constituency, thematic 
orientations (e.g. environment, gender, 
human rights) and types of activity. They 
include church related groups, trade unions, 
cooperatives, service ' organisations, 
community groups and youth organisations, 
as well as academic institutions 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 uniform. 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 1hc organisations "sonictimes" 
represent contradictory interests. This definitely 
do, and rather it is safe to assen that there arc 
always contradictory interests in civil society, 
but that the degree of conflict will vary. 
Development NGOs arc only a small, and often 
a very small section ~f the organisational 
landscape in a society. They can therefore never 
aspire to talk on behalf of it, or of "the people", 
or of "1hc popular mpnisations". They always 
talk on behalf of some particular.group interests. 
no matter how broad and altruistically 
formulated their demands arc. Civil society is 



not only organisations caring for "environment, 
gender, human rights", as UNDP indicates. It 
also consists of racists, authoritarians, 
fundamentalists and male-chauvinist interests 
and groups. To strengthen civil 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 
strengthening the "popular will", as is often 
implied in " NGO-speak". The relative 
importance of "civil society" 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 lhc 1980s. To strengthen 
"civil society" might mean that some groups, not 
seldom at the cost of others, are strengthened. H 
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 impacting 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, democratic ideas 
and interests. 1bere are many examples showing 
that strengthening NGOs has weakened "civil 
society", because stronger NGOs have led to 
weaker organisations elsewhere in society.' 
Stronger NGOs may have emerged not as a result 
of a stronger "civil society", but of a weaker, 
rolled-back swe, since a state might not only be 
a negation of "civil society", but also its 
guarantor. 
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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 development NGOs, docs 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 arc their character, strength and 
mobilization capacities. No less important arc 
aspects related to their legitimacy and roots in 
the society. External funding from an alien swe 
might become a liability and a serious Achilles 
heel, precisely because they question the 
organisation's sustainability and support in a 
given society. It might increase the number of 
organisations, without strengthening the 
capacity of people to organize themselves. 

Some NGOs have emerged in order to fight for 
special or sectarian interests and concerns. They 
may serve as instruments for canying the voices 
of different sections of the people, aiming at 
providing services to these group~ or aiming at 
influencing government policies. Indirectly, of 
course. they help to manifest diversity in society. 
Advocacy NGOs may work in close cooperation 
with the swe or against the swe,7 and which 
strategy is most conclusive in the long run for 
democratic development or improvements for 
the marginalizcd 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 constituting 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. 1bey 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 dwmeL The NGOs do not therefore only 
mobilise the poor. They also cre:ate new - and in 
some cases - very important social groups with 
long-term impicts oti the political and cultural 
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orientation of the intelligentsia, and the character 
of the middle class. This is, of course, of special 
imponance in societies where NGOs represent an 
attractive job opportunity for academics and 
entrcpeneurs. 

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 general 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. 
lmplicidy they reject Hegel's developmcntalism 
and Marx's and Gramsci's focus on civil society 
as an arena of struggle for political power in the 
state. The international situation and the pasts of 
these countries demand the establishment of 
strong states. Strong states are seen as a 
precondition for functioning societies. This 
perpective does not necessarily reject the 
proposition that governments cannot create 
sustainable progress on their own. or the 
imponance of creating a conducive social, 
economic 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. Jbe main issue in securing delopment and 
democracy in the long nm is for strong states to 
emerge and to take controL Where states are at 
loggerheads with ethnic groups. kinship, 
particu]aristic oriented 0tpnisatinns. strongmen 
or localised sentiments. neither living standards 
or society might improve in the long nm. 

States. of course, differ as do NGOs and third 
secton/"civil societies". This penpective 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. 1be 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 descn"bed as the "ability to 
appropriare n:sources for particular purposes and 
to regulate people's daily behaviour ((Migdal 
1988, p.261). Without a ttemendous 
concentration of social control strong states · 

cannot develop, is Migdal's theory. The 
following is a short summary 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 
strong states in the non-European world. In Latin 
America and in societies that escaped formal 
colonial rule altogether, the alliance of European 
merchants and indigenous strong-men limited 
the ability of state leaders to concentrate social 
control. Key players in the expanding-world 
economy channelled resources into societies 
quite selectively, allowing for the strengthening 
of caciques. effendis, caudillos, landlords, kulak
type rich peasants, moneylenders, and others. 
Through credit, access to land and water, 
protection. bullying, and numerous 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 difficult to transform. State leaders could 
not easily dismiss conflicting sets of rules in 
society. Their central problem has been in the 
political mobilization of the population" Migdal 
1988:263). . 

States and "strongmen" 

The effects of society on the state - that is, "the 
impact of fragmented social control and the 
consequent IUler's dilemma on political style and . 
state preferences in distributing resources have 
been monumental" (Migdal 1988, p.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 (Migdal 1988, p.264 ). 
State leaders in such states have destroyed the 
very anns 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 mobilizational 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 leadm remains, and results 
in vacillations and unpredictability in state 
policy toward powerful agencies 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 interference, strongmen have 

. ensured a •modicum of social stability•. 1bc 
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 
accommodate state leaders. but due to their 
influence can capture lower levels of the state. 
They represent, therefore, .a new type of 
strongmen. in Ol)e way both more powerful than 
and more independent of the local state than 
previous strongmen have been. Most NGOs do 
not have enough power to represent 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 
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state power difficult, not the least in societies 
where a weak state is an Achilles heal. 

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 organization 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 
ttying to offer viable strategies to the populace at 
large, andby 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 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, but the overall distribution of social 
control may remain remarkably constant The 
bureaux of the state may (in· some 
circumstances), especially at lower levels, 
become little more than arenas for 
accommodations with other organisations. 

State policies and NGOs 

Strategies of strengthening state control vis-a-vis 
NGOs take on different forms, like monitoring, 
reporting systems, and in some cases outright 
repression which can end in dissolution of 
NGOs. In many countries the government has 
bad 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. 1 

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 Frontim was expelled from 
Ethiopia. In Kenya the government demanded 
that "ethnic welfare . organizations with 
sectionalist political ambitions should disband" 
(Bratton 1989, p.58O). In 1987 the government 
of the Sudan expelled certain foreign NGOs. 
(none of them Norwegian). Another method is 
legal scnJtiny (in order to do their wmk. NGOs 
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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 Another 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 formal 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 ausbed REST and ERA 
if they bad 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. 
daefore. one may argue that the NGOs have not 
represent.eel that tlm:at 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 conceived of by the 
actors. 

This may 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, 
agricultural extension services etc. Therefore. 
Bratton is wrong when he argues that the "very 
existence of NGOs is a test of a government's 
stance on a basic issue of national governance: 
how to balance central political control with 
autonomy for civic °'P"isations" (Bratton 1989, 
p.576)~ 

Bratton's argument deemphasises the importance 
of the donors and their influence. The space for 
NGOs both ill Bmglwtesb (after the "tug of wit' 
between NGOs and the government's NGO 

Affairs Bureau in July 1992) 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 centrifugal powers? Are some 
states in Asia really overburdened. and do the 
NGOs there therefore ·represent the open. 
pluralistic society which can sustain 
development and democracy in the long nm? 

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. under certain conditions have a 
fundamental impact 1be importance of NGO aid 
should not therefore be underemmatcd 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 OD the 
particular NGO-state relationship in the country 
concerned, and, very important 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 
deliver. On the other hand an assessment that 
concludes that NGOs are "unlikely to have 
significant impact on political reform because 
regimes have effective instruments to contain 
such a possibility and the legal standing, typical 
development approach and the relations 
maintained by the NGO community are not 
sufficiently consistent with this aim" (Fowler 
1993, p326). 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 
Hom of Africa. 

DEMOCRACY, PLURALISM AND 
ACCOUNT ABil..ITY 

~n ~~~=-~~¥:~~~~:~~~~~~~: 
.-as,::~;co~:qu_~~OJ:i~fdemocraticideycl~pnientsj 

~~ ,. ,. ., ·:, 
~-:.,,.:· 

Govemmcnt(s) cannot always be responsive to 
· peoples' demands and needs, because this may 

inhibit the continued existence of democratic 
government and public administration. No 
respons1'ble government for example, can accept 
all demands from the people, neither in Norway 
nor in Bangladesh or Ethiopia. On the other 
band, a lack of responsiveness cannot go too far. 
They cannot reject all demands by referring to 
the "universal" interest of the country. 1bat 
would endanger the legitimacy of the political 
system or political party in question. NGOs can 
accept all demands from a certain section 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 leadm: NGOs compensate for market 
failure in helping victims of restructuring 
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programmes, but unlike governments, they also 
provide a structural non-responsiveness and 
inefficiency. Organisations can function as a 
cordon saniraire, as Seibel argues; they are both 
a disguise (of the real problem) and a buffer 
(between people and government), but they 
cannot solve the initial problem. They help to 
segregate a social problem from the 
government's responsibility and install what has 
been called a "a tyranny of structurelessness" 
(Seibel 1990, p.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 ideology 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 
advantage vis-a-vis the state is the "different way 
that NGOs can relate to the intended 
beneficiaries, and their freedom in organising 
tbcmselves" (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, on-ambiguous position of support. 
mutual trust and equality of interest with their 
intended beneficiaries; dominance and control 
need not huk in their shadow". For governments, 
the "hierarchical structure of bureaucracy 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 
unpredictable futures". NGOs are said to be free 
"to design their organisations in ways which are • 
optimal for the situations and development tasks 
they themselves select while demands on 
governments lead to hierarchical bureaucratic 
structures which rely on uniformity, 
standardization and rigidity" (Fowler 1990). 
Based on such stereotypes. bow can comparative 
advantage be measured? The focus is very often 
on the same descriptive points and the whole 
argument thus tends to be tautological. Their 
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ascribed special traits arc their comparative 
advantages. 

Democracy and the question of how NGOs relate 
to the beneficiaries (I'OR 5.3.4) is fundamentally 
an issue about accountability. 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 arc the local NGOs or 
the Northern NGOs accountable? To their 
beneficiaries, to their members, to their boards, 
to the "public", or to their founders(s)? Here, as 
elsewhere, accountability tends to become an 
issue when power and resources arc delegated. 
Accountability is especially complex for the 
NGO channel in aid, due to the number of actors 
(different donors and different cooperating 
partners), different states and governments and 
the distance between beneficiaries and 
orpnisation involved. lntrmational NGOs might 
obtain support from their own government, but 
since many organisations also work in many 
different sectors they can obtain funds from 
different government departments. Norwegian 
Church Aid, for example, gets money from 10 
chapters in the Norwegian state budget In 
addition they can receive money 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 governmmt donors be given support (in 
cash or in personnel 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 
donors. Beneficiaries contribute legitimacy, 
voluntary labour and small amounts of cash. 
Members of organiz.ations or the public give 
money to support NGOs. All of these actors may 
be involved in one and the same project. 1bis 
kaleidoscope crcates unusually complicated 
roecbanis1115 of accountability. 

1be donor states control the lion's share of 
resources, and they also possess the means of 
acquiring knowledge of NGO activities by 
institutionaU'Zed reporting and accounting. 
NGOs that are intermediaries for funds to 
national NGOs will tend to institutionalize 
similar types of accountability and control 
rntdwdsms with tbc:ir "pmttd'. National NGOs 

that arc receiving money either from foreign 
donors, the national state or international 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 borders, economic and social 
sectors, and widely different legal systems or 
formal accountability mechanisms. The strong 
ideological emphasis on alternative 
accountability mechanisms; "people's 
participation", "putting the last first", and the 
conviction of many NGOs that the marginalized 
groups are there to defme 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 •1oca1 recipient groups, 
organizations and governments• are linked to 
type and si7.e of resource transfers. Official 
donors, and in some cases natioo-1 governments 
(m general the public or the recipients are not in 
a similar position) arc in a position to enforce 
accountability. 1be donors have power to 
sanction organisational behaviour. It is natural 
that when a government gives money to an 
organisation it will demand a certain level of 
influence on what actions is taken and in which 
ways. 1be recipients of NGO assistance do not 
have the same leverage. 1bere are also 
exceptions to this •ru1e•. In some cases the 
donors have become so dependent on local 
partners, that the local partners in reality exert 
considerable power over donors. Recipients for 
whom donors compete to support, as REST and 
ERA in Tigray and Eritrea and BRAC in 
Bangladesh, have bad sanctional possibilities. 
'Ibey have been in a position to reject donors 
that have required 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 availabl~ sanction is to 
refuse to participate. 'Ibey can sanction action. 
but the NGO can move to another country or to 



another place. International development NGOs 
have more "exit options" regarding 
accountability downwards 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, competition pressure on 
organisational decision-making will increase. 
The greater the degree of similarity of goals and 
tasks between 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-Hanold 1990, p.128). 
moreover focus on fiscal accountability is easier 
to deal with than programme accountability or 
goal-measuring accountability. especially 
because development aid is an arena in which 
the public and the donors have insufficient 
knowledge of or lack of interest in assessing, 
social impact.~ imba]anr.e 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 
development impact of NGOs. can be seen as 
reflections of these relations. 

The discussion about accountability in the NGO 
community often presupposes that everybody 
favours improved ~untability. 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 bas been called the buffer 
'lheory). Another theory is the escape theory: by 
giving tasks to NGOs known weaknesses of 
government departments can be escaped. and by 
reducing accountability 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 Leal 1990, p.144). One point can 
be added: the PR theory; NGO successes can be 
used to funher governments' reputations, while 
their failures might be written off as •private• 
failures, outside government responsibilities. 
Donors do not necessarily always want 
accountability systems without holes. The 
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"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 
governments in the country in which they work? 
Many governments try to increase their control 
of the NGO channel by requiring different types 
of accountability from organisations 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 are, however, 
opposed to this, which often described as undue 
state interference, and wtdch is said to divert 
their responsibility for the target groups. In 
many countries there have been open political 
confrontations between the state administration 
and the NGO community related to this issue 
(Ethiopia in 1992 and 1993, where the 
govemment bas wodccd 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 international and Norwegian 
NGOs are accepting accountability and 
government control from their home 
governments to quite another extent than they 
do from national governments. There has 
developed 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. the 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. 

Accountability and organisational behaviour 

In general institutions in society will tend to opt · 
for separation of control over policy from 
control over resources. This is a marked feature 
of the NGO channel The Starting provides the 
political guidelines, but bas little possibility of 
controlling how the allocated money is used in 
Torit. Arba Minch. Rushinga or Sylhet. On the 
other hand. Northcm NGOs prefer independence 
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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 arc often that he who knows best 
should also have the power to decide what is 
besL In cases in which donor states and 
organisations, or Southern or Northern NGOs, 
work in tandem. the accountability problem does 
not aappear to be so importanL 

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 marginal to 
the total. Because of similar situations national 
NGOs have , an ambiguous attitude to donor 
consortias. Many c,rganisations regud it as better 
to have a consortium of donors than only one 
donor, because the latter relationship will often 
be experienced as a form of paternalism 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. Accountability is not therefore 
a relation that everybody supports at all tunes or 
in all situations, as cum:nt NGO myths imply. 

In the· literature it has been argued that 
"accountability" is related to the question of 
making NGOs more effective - 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 efficiency and not the least, 
legitimacy. An NGO, especially in countries in 
which there are political and ideological 
conflicts, that is seen as being too concerned 
with pleasing (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 farm:n might jeopardise 
financial support and work-permits. The 
questions of accountability and legitimacy are 
related, but should not be intermingled. 

Organisations may have great legitimacy, and 
precisely for that reason be subject to few and 
weak accountability arrangements. This is a 
feature of development NGOs, especially those 
working in other countries. Legitimacy can be 
based on media legitimacy, 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 growing 
activities and a growing professional aid staff, 
involved 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 
marginali7.ed within accountability flows. In 
some organisations a growing gap has developed 
between formal responsibility for overall 
management 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 policies. 

Accountability and target groups 

It bas been argued that the implicit contract 
between NGOs and recipients is a fundamental 
basis of accountability mtd,anisms. 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 
programme period, but recipients (as •contract
bolders•) 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 fro~ a project (this 
happens all the time)~ this is-often defended as 
justifiable 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, because there is no contractual 
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" bas succeeded. The project 
might have been improved. the W'get groups 
might have become more involved. but at the 
same time this might increase accountability 
problems. Why should poor women in Wolata, 
Ethiopia or in Rushinga. Zimbabwe, 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 circumstances, the more difficult 
will it be to be accountable upwards in the way 
the system expects. The legitimacy of the 
channel is panly 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 in this context organisations arc accountable 
to segmented and overlapping constituencies, 
and some levels have more sanctional power and 
knowledge than other levels. 

The target groups in aid arc •victims• of what 
can be called the imbalance of knowledge. 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 bad. 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 not created by the aid relation, but 
the aid relation is an expression of it. 
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Multiple accountability or institutionalised 
irresponsibility? 

An organisation might be formally and 
rhetorically accountable to a number of 
institutions and groups. Most 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 demands 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 important It has been 
suggested that a genera! hierarchy of groups 
exists, to which organisations have to relate. 
Empirical data suggest rather a number _of 
different hierarchies which change internally all 
the time, related to the different political and 
resource needs/environments 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•? "NGOspcak• suggests the 
target group. The target groups and their 
opinions cannot be ignored always and in the 
long nm. because lack of participation might 
affect the general legitimacy of the organisation 
in the country where donor funds come from, but 
they CID be ignored and often ignored. When 
conflicts over accountability arise, what happens 
is that accountability becomes primarily a 
question of being accountable to those who CID 

exert most power over the organisation. This is 
often the donor, but not always. In general. 
withdrawal of financial support is more 
important than withdrawal of popular support 
from the target group, which it is possible to 
•sumve·. unlike the withdrawal of financial 
support which is more difficult to overcome. 
This does not imply that it is impossible to show 
volunwy accountability to . selected target 
groups, based on organisational ideologies and 
values. But in a situation in which the 
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organisations develop economic dependence on 
a donor, the former will tend to play second 
fiddler over time. The amount and type of 
resource 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 
accountability issues could be interpreted from 
another angle: Because of the distance and 
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 impossil>le. It might therefore maintain 
existing roles between recipients. public donors 
and the organisations and its members. Since 
nobody is accountable to anybody in particular, 
but a little accountable "to everybody", one ends 
up by being "controlled" by or being really 
accountable to nobody. 

A CASE STUDY: GOVERNMENT AND 
NGOS IN A "TUG OF WAR" IN 
BANGLADESH 

A study of the Bangladeshi NGO scene (both 
Norwegian, international and national NGOs arc 
here considered 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 
comparatively strong social and political force in 
Bangladesh during the 1980s. In Bangladesh the 
growth in the number of NGOs receiving foreign 
funding has been tremendous. The number of 
national NGOs increased by 1040 % during the 
NGO decade, while international NGOs 
increased in number by 60 %. In 1981 there 
were 68 foreign NGOs registered while in 1991 
d1elC 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 % in 1972-73 (Abed 
ct al, 1984 - quoted in Aminuzzaman, 1993). By 
the end of the fiscal year 1986-87 this bad 
increased to 17 .6 % (Alam 1988), 10 and is still 
increasing (from US 5 million in 1972-73 to USS 
339 million in 1986-86 (Amirmzzaman 1993, 
p.S). The number 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-lslami. an Islamic fundamentalist party. 
One NGO called Rabeta Al-Alam Al-Islami has 
its headquarters in Mecca and many of its top 
Jeadeis in Bangladesh belong to the cadre of the 
Islamic fundamentalist party. 

Their importance bas made it natural that they 
haw also become an issue of public debate. One 
starting point for this short analysis is an 
interview published in Courier, May 11-17, 
1990 with Mohammad Asafuddowlah, the 
secretary of die Ministry of Social Welfare. He 
talbd about the relation between government 
and NGOs. He said: "There must be some motive 
behind offering such aid and in my opinion they 
are not always honest". He says that people in 
Bangladesh will not give up their culture and 
religion and argues that •~me beliefs are 

· purchased with money", especially thinking on 
the mission o;pnisations: "Sale of religion is 



religion and argues that "some beliefs are 
purchased with money", especially thinking on 
the mission organisations: "Sale of religion is 
not social services". "Conversion to another 
religion should not be a precondition to having 
social services. This sort of mentality has to be 
abandoned". He also argues that when NGOs 
"start accumulating wealth through their own 
projects then they are not different from 
multinational companies". What is the guarantee 
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 continues: "Why should the 
laws be relaxed for the foreigners who work 
here? When the new ordinance will be 
introduced there will not be any confusion 
regarding this. The foreign organisations will 
have to work according to that law". This 
interview mirrored opinion in important 
government circles. 

The same year the NGO Affairs Bureau was 
established. The NGOs started to show 
resentment, especially 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 band, 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. 'Ibis 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 
relationship between NGOs and NGO Bureau 
had continuously deteriorated. ADAB submitted 
a memo to the Prime Minister's office with 
complaints against the NGO Bureau. It urged 
the Prime ~ster's office to facilitate NGO 
activities. Ir also urged the simplification of the 
procedures for project approval. permission for 
release of funds. renewal of registration, etc. The 
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PM office had also received complaints against 
the NGO Affairs Bureau 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% 
was used for staff salaries and administrative 
costs. The report recommended an evaluation of 
how the rest of foreign assistance was used. It 
also mentioned that NGOs show unconditional 
loyalty and subjugation to the donor agencies. 
NGOs make political statements from time to 
time, participate in local elections, publish news 
magazines with political propaganda. cany out 
religious activities and proselytization by taking 
advantage of the illiterate and poor people.· 
Besides, they are· involved in embezzlement, 
inegularities, conuption and anti-state activities. 
In the absence of representative government 
during the previous regime, no action was taken 
against the activities of NGOs. Ar. 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). 

The report contained allegations against 46 
NGOs of receiving Taka 138 crorc from foreign 
countries from 1988 to 1991 without the 
approval of the government, and of spending it 
as they wished. Among them were BRAC.. 
PROSHIKA. MCC. CARITAS and many others. 
The immediate action of the Government in 
response to the report was to cancel foreign 
donations registration of ADAB. 111ey were not 
allowed to spend foreign assistance 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 govemmcnL The Bureau also 
opened court cases against seven NGOs, and in 
connection with one of them the Metropolitan 
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Magistrate of Dhaka issued arrest warrcnts 
against three foreign nationals. 

ADAB, an umbrella organisation with 600 NGOs 
as members was described as being "beyond 
Government's control", "NGOs defeating the 
Bureau?" (DC 28.8.92). It 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 countries met the prime 
minister several times and complained 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 Prime 
Minister's office. Immediately after, the 
director-general of the NGO Affairs Bureau was 

· placed under order of transfer while be was on a 
foreign tour. 

The Bureau also formulated some 
recommendations with the declared aim of 
making the NGOs more accountable to the 
governmenL 1bese included: a) supervision of 
NGO activities by elected representatives of an 
area; b) . the formation of a committee or a 
commission at the highest level to which the 
NGOs would be accountable; c) ensuring 
application of laws for regulating NGO 
activities; d) formulating laws to ensure 
pmisbment of defaultin&, NGOs; e) working out 
a salary structure for the employees of NGOs; 
and f) making sure that appointments of NGO 
personnel are made OD the basis of competition. 
However, not yet clear wbetber the government 
would go in for a new regulatory system for the 
NOOs (DC: 14.8.92). 'lbese measures were made 
less strict, and the proposal to administer NGO 
activities at district level by the district 
admhdstration was turned down. The suggestion 
of fixing the salaries of NGO executives at a 
ma:r.imum of Tab 20,000 and· to limit the 
number of foreign experts to 10 in each NGO 
were, according to a left-wing newspaper, 
"undermined" (AK: 27.7.92). 

Most of the articles wriUen OD NGOs in 1992 in 
different newspapers. ineapectiYe of their 
political colours. were negative to NGOs. 1be 

government was shown as an innocent victim of 
corrupt NGOs. The NGOs were generally 
accused of misappropriation of funds, 
administrative 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 religious 
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 
devclopmenl Through this propaganda they 
are bringing the women out of the house and 
encouraging them to become loose 
charactered _ They are destroying and 
breaking down the discipline of family life. 
1be lady who is the Project Director 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 was different. A 
common criticism levelled against government 
°'PJJimions was that they were not sensitive to 
local problems. An NGO source said. that the 
bmeauaats loved "issuing edicts without a sense 
of urgency or a positive direction" and "that 
approval of projects and registration 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 1he 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 
govemment" (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 
primary 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 continues, 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 educated. the role of NGOs will 
come to cease" (DB: 3.9.92). 

11iese two statements reflect two different views 
of the NGO/state relationship. 

NGOs as "Western agents" 

Two arguments are used against NGOs in this 
context First, NGOs are considered as agents of 
imperialism, and secondly, they are involved in 
proselytization of the poor to Christianity. 

The NGOs are proselytizing the poor to 
Christianity in the name of welfare service, the 
fundamentalist Dainik MilJat argued (DM: 
12.8.92). Others argue that what the NGOs are 
c,loing is only to implement official government 
policy; developing systems and institutional 
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 lslamists ('IDS: 
11.2.93). Islamic forces also have propagandized 
that. like the East India company, the NGOs with 
foreign blessings are conspiring to occupy · 
Bangladesh. Even at that time BRAC was 
singled out for attack fm 1994 some of their 
schools were burnt down by Islamic 
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fundamentalists) :"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 
considered as benevolent imperialists. The 
Scandinavians have subtle conflicts with the 
"American imperialist". American imperialism 
has an institutional character and is thereby able 
to support industries like the garment industry. 
Because of the fact that the Scandinavian 
imperialism emerged much later than the 
American imperialism. it is bound to be of a non
institutional character. Therefore, a pro
establishment newspaper wrote, instead of 
investing in garment industries, they 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 l 0 
which may be considered as a vicious cycle of 
profit-making (DS: 31.8.1987). 

Some consequences of the Crisis ' 

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 activities were in accordance 
with the law of the land. They denied the 
allegation that they bad received foreign 
donations without the knowledge of the 
government They denied the accusation that 
they were engaged 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. Prosbilca denied that they owned a 
printing 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 evaluate its 
own position and attitudes towards NGOs. It 
begun to examine the efficacy of existing laws 
that govern the NGOs. 1be government felt a 
need to formulate a comprehensive law. A 
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cabinet sub-committee was established to work 
on the foffl'lulation of a consolidated law that 
would empower the government to look into the 
affairs of NGOs. The government made an 
attempt to noffl'lalizc its strained relationship 
with NGOs on the issue of allegations against 
their involvement in the country's politics. In the 
presence of US Ambassador, the Finance 
Minister M Saifur Rahman spoke, "We arc 
welcoming the good NGOs for development, 
progress and prosperity" ('IDS:14.8.92). The 
good NGOs are those who strictly follow an 
accountable, transparent and development 
oriented system for national progress and 
prosperity. Thus, "we want real NGOs and we do 
not want NGO business" ('IDS:14.8.92). The 
government set ut a meeting which was attended 
by "high officials of the Bureau, representatives 
of the Prime Ministds office, and the Chairman, 
Vice Chairman and other officials of the 
Association of Development Agencies in 
Bangladesh (ADAB)• (1DS: 9.9.92). At the same 
time. the Bureau approved 35 projects submitted 
by NGOs ('IDS: 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• ('IDS: 9.9.92). 

Th~_July 1992 events created opprotunities for 
both the government and NGOs to make efforts 
to recognize and understand each others roles. 
However, a trend is clear. The political •1ctt• 
gradually lessened their criticism. and the 
Communist Party bas come up with suppon for 
NGOs. The conflict bas become a conflict 
focussing on the question of culture and religion 
(ls}an, against the West and Christianity, and the 
NGOs as spcarbeads of westernization) and the 
question of accountability (to whom are the 
NGOs accountable and how should the NGOs 
and government relate to each other) 

The trend of attacking NGOs. particularly by 
Islamic forces, bas not dccreascd but iatbcr 
increased. BRAC as the largest o,ganization bas 
become a target of these Islamic forces. It is 
dcscn"bcd as a Quisrian ~nization involved in 
proselytizing the poor with Ouistian faith. · 
"BRAC is introducing atheism in its Non-Formal 
Primary F.ducauon (NFPE) program. Tbe_NFPE 
programme of BRAC through 100 schools is _ 

teaching against Allah and spoiling 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. 

Such a story against BRAC is: "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 
Dainik lnquilab (24.11.93). Some newspapers 
further substantiated their claitn by describing 
the credit operations of NGOs like BRAC. 
Gramccn Bank etc. as being as exploitative as 
those of British 7.aminders who oppressed the 
poor peasants (JM: January, 1994). This type of 
criticism is made when BRAC is trying to obtain 
permission to transform its credit operation into 
a BRAC Bank (BK: 21.10.93). Reports were also 
published of how a BRAC area office came into 
public attack: "BRAC office is attacked by the 
people in protest of misbehaviour of Regional 
Manager in "Dusta Mata Unnayan ProgrmmM" 
(Development programmes for destitute 
mothers). 1hc 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 intcrvcnc (DS: 14.4.92). 

In recent months., BRAC's NFPE programme bas 
become under severe attack from Islamic 
fundamentalists in the rural areas. As a result of 
this attitude. scores of schools run under the 
NFPE programme have been burned down and 
hundreds of mulberry trees planted along the 
roadsides have been uprooted (BK: 16.1.94). 

That the government/NGO issue bas continued 
was demonstrated by a public statement by the 
American Ambassador: •am 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. ~ 993. The same 
newspaper. some days before, bad canied 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 
Minister who had drafted the report entitled 
"Bangladesh Voluntary Social Welfare 
Organisations (Registration and Control Act)" 
the same month, which started: "Deregulation 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. 

A CASE STUDY: NGOS, SOCIETY AND 
THE STATE IN SOUTHERN SUDAN 
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This study is taken from Southern Sudan. 
because it provides a setting in which the 
concepts of state, pluralism, democracy, civil 
society and accountability can be studied 
fruitfully. 

The 1980s in Africa have been called the "NGO 
decade"; then the NGOs "entered the limeligbL.." 
(Bratton 1989, p.569). In Southern Sudan the 
NGOs came to play a very important role as 
early as the 1970s. 12 The enormous task of socio-
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economic reconstruction of the whole region 
after the first war (1955-1972), the emergency 
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 money, people or 
experience to carry out these tasks alone, made 
the region 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 focused on in this 
chapter, definitely helped to raise the living 
standards in their programnie area on the East 
Bank of the Ntle in Equatoria Province. The area 
covered 86,000 km2 and bad an estimated 
population of around 500,000. Approximately 90 
% were small framers. About 20 different ethnic 
groups lived in the area. the most important 
being Toposa, Boya and Didinga in the eastern 
part of the programme area. Lamb, Lapit and 
Lokoro in the centre and Madi, Acholi, Lokoya. 
Luluba and Bari in the west ~ 1983 it. 
covered the Kapoeta. Chukudum, Ilcotos, Torit 
and Magwe Area Councils in addition to the east 
bank of the Nile in Juba Area Council. 
Norwegian Church Aid built a number of new 
roads in the area and organiud repair and 
maintenance on others. They helped establish 15 
dispensaries 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 Il. Through their active support. Torit 
Disuict Cooperative Union was able to organise 
139 co-operatives at village level Broadly 
speaking; NCA was an efficient aid organisation, 
primarily concerned with doing a good 
humanitarian job while tl)'ing 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. Their impact will be analysed 
in relation to the dissolution of state 
administrative functions and institutions in the 
South. and to the whole underlying question of 
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social integration and particularism versus 
universalism. 

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 organisations. 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 promoting local participation 
and diversity as opposed to the state, whose 
approach is seen as dirigiste and top-down, and 
wbic:h expresses the interests of a bmeaucratised, 
alienated elite in search of control The 
emergence of NGOs on the African scene has 
been analyud as an organisational expression of 
par1icular interests or objectives within the body 
politic, which are not adequately represented 
within the political system. 

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 frt is extremely nre to find the term 
in development aid documents of the 1950s, 
1960s and 1970s. Even in dictionaries of social 
sciences and political thought the term often 
wu not mentioned at that time), can be seen as 
an expression of the strength of this ideological 
trend. This dichotomy has obvious ideological 
connotations. But more important, the power of 
this concept and its inherent perspective bas 
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 ~ of the population are subsistence 
farmers. The term bas also, when dogmatically 
applied· in prescriptions about NGOs' 
contributions to development, failed to 
distinguish between African societies with a long 
and intemally 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 
actual and potential roles of the third sector in · 
African countries vary according to its 
homogeneity, organisational history, 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 is not very 
illuminating. The impact of the NGOss must be 
analysed concretely. Their role depends on the 
specific character of the state system and of the 
•civil society• in ~hich they operate. 

1be relationship between governments and non
governmental organisations involves a 
fundamental question of the legitimacy of 
various types of institutions that exercise power 
and authority. I will argue that in the Southem 
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 administration. 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 
administration in Southern Sudan). As the state . 
wu •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 wu abdicated - whole districts 
or sections of ordinary government ministries' 
responsibilities were handed 'lver to the NGOs to 
run. The NGOs set up their own administrative 
and authority systems, undermining the state 
institutions without establishing viable 
alternative structures, partly because there 
simply was no familiar •civil SQCiety• to root 
them in. Project proliferation therefore imposed 
potential long-term burdens on state 
administration and state finances. The NGOs 
represented diffemit types . of organisational 
behaviom, different types of bureaucratic 



systems and development philosophies. Their 
practices therefore came to express institutional 
and ideological opposition to region-wide, rule
oriented and universalistic 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 
emphasised 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 necessity for local 
participation as a way rooting the projects 
locally. 14 Other agencies were apparently less 
concerned about the long-term sustainability 
about their projects. Its particular role makes 
NCA especially interesting, and the extensive 
doa•mmtation of its project activities combined 
with its open door attitude to external 
researchers make its history accessible. 

Formal relations 

Both in Juba and locally, there were now and 
then open tensions between the state 
administration which was ttying to execute 
administrative control of all the different NGOs 
and the NGOs' defense of their autonomy. In the 
fint years after the Addis Ababa Agreement 
regular monthly meetings with the NGOs were 
coordinated by the Regional Ministry of Fmance 
and Planning (NCR/SP 1975, p.31). But these 
meetings gn,dually developed into empty rituals; 
the government representatives were formally in 
charge, but their words carried less and less 
authority. They bad little administrative power to 
backup their proposals and objections. Some of 
the government representatives also initated the 
action-oriented agencies; they demonstrated a 
combination of •officialdom• . and lack of 
knowledge of what was going on in rural 
communities. There were NGOs which did not 
bother to register with the host govemment. 
Some of them did not want to discuss their 
projects with the regional or local authorities, 
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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 financial support), while others 
looked upon this as unnecessary "red tape". 
What is more interesting than these formal 
questions, however, and what will have far
reaching consequences in a longer historical 
perspective, is the imprint of the existence of 
different forms of authorities and different types 
of organisations and bureaucracies on local 
society. 

Infrastructural power 

In certain areas, the NGOs had very strong . 
infrastructural power compared with the state. 
NCA's total activities on the East bank for the 
years up to 1986, including refugee aid, came to 
about 75 million US dollars. This was almost 20 
million more than the regional government 
invested in the whole region (Yongo-Bure 1987, 
p.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 radio-station which was 
on the air for a few hours a day, no inter-regional 
mail or functioning telegraph system , the NGOs 
and their employees in important areas 
monopolised the distribution of both information 
and goods due to their well-developed logistic 
systems, communication networks and superior 
means of transport. 1be 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 communication with Khartoum. 
Nairobi and most of the East Bank, a functioning 
mail service and . flight services. (For 
comparison: the regional government in Juba 
sometimes did not have a functioning photo 
copier machine.) Hilieu had three office blocks 
and the whole program had approximately USO 
600,000 for stationery and office equipment 
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(Norwegian Church Aid/Sudan Programme 
1986b, Annex 11, p. 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 administrative centres, with 
administrators, logistic officers, researchers and 
secretarial staff and stationery and radio 
communication. Until the evacuation in January 
1985 NCA had about 50-60 expatriate personnel. 
The expatriate 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 there 
for years until 198S. The centre bad two 
administrative 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 respoDSIDle for the same area as Arapi 
RDC, was housed in an old building badly in 
need of repair. In addition to the Head Ouef 
there were only a cashier and a typist/secretary, 
with one typewriter. The Head Chief bad a 
bicycle, and when he had business with the 
government in Juba be often came cycling to 
NCAs Development Centre to ask if be could 
bom>w NCA's radio. 1be infmstuc:tural 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 successful 
programme demonstrated its weakness to the 
people and thus eroded its legitimacy. NCA had 
become not only a state within a stale. but •the 
state•. The NCA not only delivered services. 
they could also respond to local requests. they 
could bring sick people to hospital, etc. The 
government ordinary administrative authority 
was more or less confined to the radius of the old 
chiefs bicycle (the police, the military or the 
coercive power of the state were of course 
another matter. This is not included in the 
analysis). 

This situation led to what can be descn1,ed u a · 
process of local brain drain. 1be NGOs bad 
relatively minor staffing problems u compared 

to the state. They did not necessarily pay higher 
wages, but salaries were regularly 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 number 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 Church Aid/Sudan Programme 
1985, pp.36-37), of whom 70 were Sudanese 
(Ibid.). Toe 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 Programme ·1974, p.11). The 
agricultural staff of the NCA project in 1974 
already came 174. In 1983 the number of 
permanent Sudanese staff bad increased to 317 
(NCAJSP 1984, p. 28), with 69 working at both 
Arapi Rural Development Centre (RDC) and 
Palotaka RDC. while the whole Ministry of 
Agriculture employed 80 (Norwegian Church 
Aid/Sudan Programme 1986, p.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-services sector 

1be 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 administration bad very little 
money for development or social services 
projects. According to Madison, the Regional 
Government expenditure on Regional Ministry 
of Agricultural and Natural Resources up to 
1981/82 totalled around 7 million Sudanese 
pounds (Madison, 1984, p. 148). The Regional 
Ministry of Communication, Tnnsport and 
Roads had spent about 2.5 million pounds on 
projects (Madison. 1984). h did not even manage 
to pay some of the recurrent expenditures for 
teacher salaries causing government schools to 
temporarily close down. while agency
mpported 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 
admitted in 1977; "though the list of projects is 
impressive, in fact the majority of them were not 
implemented" (Peace and Progress, 1977, p.38). 

The local government on the East Bank 
naturally did not pay much heed to collecting 
unpopular social service 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 R:duced 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 nonnal functions of a 
government became the domain of the NCA, as 
in other areas it bad become the domain of other 
NGOs. 

Both in comparison with the government 
administration and the instimtional and 
organizational features of the local societies in 
which they worked, the NGOs represented and, 
in many areas, introduced different 
organizational modes and cultural values. The 
NGOs were goal-oriented (and value-sharing) 
organizations, in principle organiml on a 
temporary basis. In the context of the 
surrounding society they were more ad hoc 
"problem-solvers• than •ru1e-onented" 
bureaucracies. Fmlbermore they operated within 
geographically limited 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. 
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A local government bureaucracy was anathema 
to the NGO sector, as it had been to the British, 
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 
implementation. 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 western bureaucratic culture. 
From their expatriate compounds the aid workers 
made development excursions into the 
surrounding society. A relationship was 
established 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 policy of strengthening such 
organisations to counterbalance the state. The 
•civil" organisations which were established, 
like Women Groups, Cooperative Societies etc., 
were in line with government policies and 
priorities and were liot strongholds for anti
government policies. Their fundamental basis 
however, was money supplied from foreign 
sources. The kind of development institutions 
which were established through popular 
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 altemative entities, but entities that did 
not possess the universalistic outlook of a 
regional or provincial administration and which 
ultimately depended on external money to · 
survive. 

The way in which services were provided was 
perhaps as · importanL For some of the NGOs 
money was not the decisive. constraint on their 
scope of activities. What affected project si7.e 
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and project components was usually not the 
purse, but arguments about what was morally 
right and most conducive to local development 
Generally the NGOs acted within a culture of 
absolute affluence, in which goods and services 
were not priced. When the NCA now and then 
tried to counter this unsustainable economic 
culture, as when they 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 wascharacterised as greediness 
by central actors in the aid community • although 
the sum did not cover the cost involved. It was 
difficult to question the principle that aid was 
free and in some mysterious way outside the 
realm of economic realities and the emergence of 
govemmcntal 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 wmbd in an 
area (education or health for example), they 
delivered their specialities. An organisation 
gean,d 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 ultimately 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 meas, which Primary Societies 
should receive most suppon. 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 n:alizing the peoples' basic needs, 
had consequences both for bow the agencies 
conceptualized NGO-govemment relationships 
and for the social, economic and political 

integration process. The NGOs had a 
particularistic strategy for development and a 
particularistic approach to the administrative 
system they tried to establish. 

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 riches within 
it, such as combatting blindness and helping the 
disabled. Other concentrated on educational 
services, while some NGOs, like NCA, 
implemented comprehensive integrated rural 
development projects. What was common to 
almost all these projects w~ 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 direcdy 
with the beneficiaries. The better they did it, the 
more the authority and legitimacy of the local 
government structures were eroded. There was a 
contradiction between establishing programmes 
for costly social services and the state's potential 
for becoming a vehicle of, economic 
transformation. The NGOs established social 
services which, although they differed in the 
level of ambition, bad running and maintenance 
costs which could not be financed by local 
swpluses or local revenue, not even in the 
foreseeable future. 

1be reaJi1,1tion 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 lhetoric. But the recurrent costs 
of these v,oere bound to become, in the long run, 
a serious drain on the already strained budgets of 
the local councils. The legitimacy of the state 
institutions was undermined and, therefore, the 
chances of building institutions which could 
penetrate competing local institutions. The 
possibilities for local administrations 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 
penonal attitudes or wishes of the local 
administraton or government representatives. 
1be 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 between a successful local 
project and a beneficial regional project Since 
the aid input was so heavy and the local 
development councils and committees were so 
weak, this uneven relationship also created 
uneven development between people and areas 
defined as target areas and areas outside the 
spheres of development aid organisations. 1be 
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 region, in many ways similar to the way in 
which the British government decades before 
had divided the region between different 
missionary societies. The NGOs tried to 
establish local institutions and local 
accountability by a policy of "popular 
participation". They . established formal 
administrative structures and informal authority 
networks independent of the state institutions 
and panly 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 ieaching the target groups with basic 
need projects., further marginalized the state in 
many areas and made local and provincial 
councils more or less redundanL 

A giving, care taker "state" 

A type of . development administration was 
created with very unusual traits. The aid banded 
out consisted mainly of grants, and the 
improvement of the lot of the people did not 
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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 contrary, there 
was an increase in living standards and without 
doubt there was an increase in collective services 
at least in Equatoria. This development was 
mainly 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 development projects to come 
from individual foreign organizations rather than 
from a bankrupt, inefficient government 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 
as a potentially universalistic, rµle-oriented 
bureaucracy. A practice was established, 
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 fulfll them 
or to guarantee these rights. 

The success of the NCA programme and ·the 
consequential growth of their budgets and 
activities, created a "state", 111 administrative 
macl:rinery, which represented a "revolution from 
outside" on the East Bank as far as development 
administration was concerned. In the perspective 
of a local state building process, however, this 
machinery represented a perpetuation of some of 
those processes which ~ · helped to block a 
locally rooted state-building process in the pasL 
Its actual arut hnmrdiate wle 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 
administration" was a novelty. It was a state as a 
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service institution, without functions either of 
suppression or extraction. The relative 
autonomy of this state in relation to the 
economic and social basis of society was 
complete, 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 structures 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 bad 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 organization 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 
blwred. From one point of view the NGO sector 
deepened the general problem of accountability. 
h was an in-built problem of the whole structure 
since the personnel and the organisation were 
rewarded for implementing project targets within 
an alternative and fundamentally external rewanf 
system. What took place was •downwards• 
accountability to the people and upwanf 
accountability to the NGO's HQs. while local 
state institutions were often regarded as 
inefficient, time-wasting institutions that should 
preferably be circumvented. 

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 m1e• policy 
created ttaditions and pmctices which influenced 
the framework for the administrative build up of 
the Southern Region Ula' 1972, the NCA .. 
programme and its operation will have a legacy 
for futme state building. NCA and . the other 

NGOs were not important enough to bar the 
development of universalistic 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 "Li~e 
Norway", the Sudanese administrative 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 government 
structures at the end of the three-year 
programme• (Norwegian Church Relief/Sudan 
Programme 1974a, p.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 
undenated the region's very special •state 
history• and its financial difficulties. For 
example, the agency meetings (which were few, 
partly because of competition and mutual 
suspicion) reported mostly on the development 
within the different organisations' areas, and 
never considered more macro-oriented issues 
such as regional integration or regional 
universalism. The NGOs made important 
contnDUtions to the improvement of local living 
standards and they mobilised 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 have, as we have shown, 
played very different roles in different contexts. 
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 idepcndent, registering with the 
government, 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 important is the decline in their relative 
share of funds from NORAD as compared with 
local Ba"gladeshi NGOs. The growth of Muslim 
fundamentalism and the growing concern of the 
Bangladeshi government about Christian 
missionary organisations have, of course, 
strongly influenced the long-term plans of the 
Santai Mission in particular. In Ethiopia many of 
the Norwegian NGOs have a rather long history 
(Redd Barna (1969), Norwegian Lutheran 
Mission (1948), Norwegian 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. 1be most 
important issues arc 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 arc more critical. 1be 
ethnification of the administrative policies has 
caused problems for all the organisations in 
terms of pcrsonnd. co-operating institutions etc. 
In Nicaragua most of the Norwegian NGOs came 
to the country as explicit supponcrs of the 
Sandinist revolution. The change of government 
came as a shock to most of them. but they have 
accomodatcd thclmelves to the new realities and 
continue their projects more or less as before, but 
with less close tics 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 
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process of change and recent developments. 
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THE NORWEGIAN STATE'S POLICY 
ONNGOS 

This chapter will deal with three major issues 
(see TOR 5.1. and and 6.4); 
- general Norwegian NGO-policy as formulated 
in Reports to the Stoning. 
- the policy, guidelines and follow up of 
Jl:ORAD 
- the policy, guidelines and follow up of the 
Ministry of Foreign Affairs. 

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 democncy 
and pluralism, their place within the social fabric 
ell:? Is it clear, consistent, and realistic (see TOR 
5.1.2)? h bas been outlined in major Reports to 
the Storting. particularly in 1984 (report No. 36) 
and 1992 (Report No. 51). What roles wae 
aunomed to NGOs in 1besc ieports? And to what 
extent did the basic philosophy underpinning 
this policy, and the particular role · of 

development assistance change between 1984 
and 1992? 

Report No. 36 (1984-85) 

I will start with the 1984 Report. since present 
policies and practices are still very much 
influenced by the strategy formulated there. The 
1984 Report was of course formulated within the 
framework of a very different ideological 
context At that time, the old state-centred 
theories had come under attack, but not so much 
because they were state-centred as because the 
new stat.es did not meet current expectations, and 
had to be mformed by popular, marginal strata in 
society. 

Report to the Starting No. 36 (1984-8S) put great 
emphasis on the role of organisations in creating 
democracy and economic development: through 
the organisation 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 mpresented that as well: It 
emphasized that the government would give 
priority to popular participation in development 
WOik and choose forms of aid and implementing 
agencies 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 organisation of 
groups that internal structural changes might 
take place. 1be strategy was formulated as a 
general Jaw of development: -U groups organise 
in worldng for their rights, this will be an 
element of demoaatisation in the internal affairs 
of a country• (p. 23). 

This description of the role of organisations in 
furthering democncy was not a duplication of 
the development of parliamentarian, 
representative democncy in Norway. On the 
contrary, this process of dc:moc:ratisation had few 
traits common with the history of democracy 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 political 
arena. As a result, democracy has been 
associated with fonns 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 

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 of between state and civil 
society have been at the centre of attention 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 industrial state in the early 20th 
century. The demand for participation might be 
viewed as a reaction to the increased 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 representative, 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 
demoaacy in rural Africa wb= the state is often 
non-existent or very weak - was a m•l 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 democratisation in the developing 
countries. If the strategy is to wOlk 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 
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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 collaborating partners in this model of 
participation "agrarian- and fishery 
cooperatives, community councils, trade and 
enterprise organisations, womens' organisations, 
religious, social and human-rights movements, 
etc. "(p. 89) - will have the necessary local basis 
in rural communities where most Norwegian 
NGOswork. 

1be way the target-oriented, poverty-alleviation 
strategy 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 different 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 organisational development, 
such as the mobilisation, bureaucratisation and 
demobilisation stages. Since aid is a kind of gift 
economy with, at least in local terms, 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 
n:sources disbuned. What cbaracterises the new 
elite that CIDCIJCS through the aid projects? What 
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historical role will it · play? The local 
administrators whom the colonial powers 
educated became the new leaders in the newly 
independent states. What role will the emerging 
elite play in the work for national unity, 
consolidation and development? While the 
Report makes critical remarks about the elite that 
grew up during colonial rule and immediately 
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 
organim Experience so far indicates that many 
small local groups often dissolve after the aid 
workers depan. or the funds are stopped. 

The role of the NGOs and the image of 
developing countries 

This model implicitly assumes that there is a 
state to 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 developing countries. Thus 
there is no consensus on. what constitutes the 
national arena in which political conflicts over 
the power of the state can take place. Influential 
groups in society may not only question a 
particular government's right to govern. They 
question the legitimacy of any government to 
rule, since state formation itself is regarded as 
illegal or as an artificial construction. 

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• are 
presented as a means of establishing of counter
power for 1bc "furtherance of political and social 
demands•(p. 89), to •disclose decisions that 
compromise 1bc inlatm of 1bc 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 integration and consolidation. In the 
Report, "people" arc interpreted opposing the 
state, and the organisations 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 'arena', recedes into the 
backgrolllld 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 conservative coalition 
government during the eighties promoted an 
extreme populist stratc:gy in the developing 
countries. It emphasised popular participation 
rather than bureaucratic professionalism. There 
is no trace of Wcbcrian admiration of the 
national and state bureaucracies 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 wbcthcr 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 bas 
experienced a rather long process of political 
sociaUsati~ a high level of education and broad 
access to information, claims of "lack of national 
responsibility• and •group politics• are the 
Norwegian state's main arguments against 
interest organisations in Norway. In developing 
countries, where the discourse about common 



interests, either on a state or a class-based level, 
is often undeveloped, the Norwegian state did 
not acknowledge that this problem exists. 

To suppon the development of representative 
parliamentarian 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, 
organisations 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 
representative. The perspective of the strategy 
was of course not against parliamcntarism, rather 
the contrary, but the difficult and imponant 
relation between direct and indirect 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 presented 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 assemblies. The general attitude 
indicates that the ideal lies closer to Rousseau: 
The legitimate authority is the peoples' when 
assembled for deliberation;. Where be 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 
whit conditions docs 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 that lack of fundamental •primmy 
consensus• is one of Africa's most important 
problems is still true, how could NGOs operate? 
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The role of the NGOs and the image of aid 

Furthermore, the slogan "popular participation" 
has an important limitation in relation to aid 
itself. "Participation" means taking pan in. In the 
Report this is implicitly defined as taking pan in 
the donors' activities. The mobilisation of the 
population is necessary for the recipients to feel 
responsibility for the projects. The method 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 administrators 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 sttategy is 
not against the state as such, since the donor 
state is benevolent but the recipient state less so, 
and therefore can and should be circumvented. 

This model creates a problem of accountability 
that is left without consideration. It is generally 
acknowledged that an imponant problem in 
many developing countries' democratic 
evolution is to establish a political
administnltive system and a political culture that 
make the bureaucracy · and administration 
1CCOUDtable to the people. The direct cooperation 
between the aid organisations and the local 
NGOs can easily create a structure 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 various 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 •Organisation Man". The Report seems 
to reflect Organisation Man's recipe for 
democratisation and development, irrespective 
of · whether the recipients live in an 
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organisational society or in a "traditional" rural 
village where fonnal organisations are not part 
of that tradition. The problem is not regarded as 
very relevant, because the aid channel will 
overcome these limitations, 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 document of 279 pages 
dealt specifically with NGO support, although 
the channel was responsible for more than 25 9b 
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. 1be government declared 1hal. 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 democracy 
and the defence of human rights". It was 
emphasized that "local and regional 
organisations will be central in this respect". 

The role of Norwegian NGOs 

The Report fur1her 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 popular and 
voluntary chamcter, at the same time as their 
integrity and pea,Jiarity must be respected". The 
"complementary• 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 10 the NGOs as well. 

The work of the NGOs •must be related 10 our 

total aid to a singular country or a single region". 
It was underlined as "desirable" that the NGOs' 
work aimed at "priority groups and sectors" in 
overall Norwegian aid strategy. 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 tenn notwithstanding. The 
word describes the NGOs' potential role as 
organisations that can infonn 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 Norwegian public 
concerning Norwegian development aid. There 
is reason to give the organisations a considerable 
part of the credit for the fact that a Jarge 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 cooperate with each other. 

NGOs also represent another clJannel 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 organisations 
were "developing strategies that entail a more 
integJattd .iew of the two kinds of aid". because 
this would "contribute to ensuring that acute 
emaga.,y efforts are followed up by long-term 
development programmes, intended to prevent 
new catastrophes" (p.239). The Norwegian 
NGOs are clearly not seen as adversaries in a 
za:nHum game, but as useful instruments in the 
donor state's policy. underlining the need for 
"complementarity" in aid efforts (p.23S-236). 

NGOs, natu and the "new paradigm" 

The Report implicitly distances itself from the 
•new policy paradigm" although it bas taken 
some crucial terms from it. It explicitly rejects 
the geaxnl "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 particularly important 
in this respect". But efforts should be geared 
towards "strengthening a broad popular 
organisational activity" and support for NGOs is 
to be given on "the condition that the 
organisations have a broad and solid basis in the 
population". 1be trade-union movement is 
dcsaibcd as particularly important in "defending 
human rights and in the development of 
democracy". 1be 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 organiytfons in civil society" (p. 
216). 

On the other hand. the Norwegian government 
underlines the importance of the state in 
recipient countries. Relations with recipient 
governments "are essential in any kind of 
development effort", and it "bas. been an 
important principle for Norwegian aid that it 
should be recipient-oriented. This means that 
~uch aid should be included in ~e recipient 
.ountty's plans and priorities" (this is historically 
aot correct, but it underlines the change of 
direction). 1be 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). 
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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 representatives 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 represented, not that they 
formed part of a "privatization" policy, a 
strengthening of the "third sector" or of a 
communitarian movement It had few links to the 
new "paradigm" of the 1990s. 

Report to the Starting No: SI (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" 
peaspedive inherent in the paradigm. The NGOs 
are described not as saviours or as a leading 
force in an associational revolution but as 
important actors within a national strategy 
formulated by the recipient government At the 
same time a number of positive and general 
c:haractcrics are attributed to NGOs, as if they, as 
a group, have important comparative advantages 
to other sectors or institutions in society. At the 
same time the Report is clear, in comparison 
with the Report from 1984, about what is meant 
by good. supponable organisations . 

The effect of Norwegian NGOs and the activities 
of the Norwegian state in influencing future 
o,pniS8tirmal societies and cultures, should not 
be under e-ctimared Norway is the main funder 
of hundreds of organisations in several 
developing countries, and some of these 
organisations 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. 1be manner in which the 
organisational landscape developed bas played 
an important role in Norway's~- With the 
assistance of aid there bas been an explosion in 
the establishment of organisations in many 
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recipient countries. There is a growing gap 
between the actual role of the NGO channel 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 national interests, their role in 
establishing particular welfare 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 
mixture of different traditions - as it has been 
for most other donor countries.1 

This analysis may demonstrate the difficulties of 
a small donor state in formulating a 
comprehensive and operational 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. 

NORAD'S SEARCH -FOR AN NGO 
STRATEGY 

NORAD support for Norwegian NGOs 
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been gradually enlarged. NORAD has some 
important formulations in the new guidelines 
(regarding the neutrality paragraph and the 
universalism of Norwegian NGO policies) y.,hich 
should be withdrawn or reformulated. · · · · 

This section will deal with how NORAD has 
conceived of and managed its cooperation with 
Norwegian NGOs - especially in questions of 
coordination versus organisational 
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 

A short history., 

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 il Norsk Utviklingshjelp, NORAD's 
forerunner, was at that time given a modest task: 
to •establish contact with and joint consultations 
between institutions, organisations and private 
persons in the field" (quoted in Tvedt 1992:24). 
Coordination was regarded as neither necessary 
nor useful, since only a handful of organisations 
were potential actors.4 The first political
administrative guidelines for NGO support were 
finalized by Norsk Utviklingsbjelp on August 
17, 1962.51hc political breakthrough came with 
Report to the Storting, no. 36 (1984-8S), 
presented by the Christian-Conservative 
coalition government and the newly established 
Ministry of Development Cooperation. In this 
report support for NGOs was given a separate 
chapter. and their role and potential in 
development aid were described in very positive 
terms. The last Report to the Starting, no. S 1 
(1991-92), presented by a Labour government, 
generally supported by existing policies for the . 
NGO channel and their role in development, but 
paid it less attention. Its most important point in 
this context, was that • contrary to other reports 
to the Starting, it underlined the need for 
coordination with NORAD policies. and the 
potential of NGOs as a channel- for the Foreign 
Ministry in emergency situations 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 Division in 1981 to 
NGOs made up about three% of total Norwegian 
aid, while in the early 1990s it was about seven 
%. In 1981 the percentage of NGO-support was 

, 5 .6 % of total bilateral aid while in 1991 it had 
risen to 11.1 %. NORAD has therefore gradually 
given more support to NGOs. The bulk of their 
funds , however, comes from the Ministry of 
Foreign 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 Affairs). If these funds are 
taken into account, NGOs today channel about 
25 % of Noiwegian bilateral assistance. While 
development aid was something of a "state 
monopoly" in the 1960s, pans of it have become 
"privatized" in the 1990s. The overall aid budget 
bas been reduced during the last few years, but 
support for NGOs has continued to increase. The 
rapid and continued growth of the NGO channel 
has therefore caused dramatic changes in the 
profile ofNoiwegian aid in general. 

NORAD has generally shown a positive and 
benevolent attitude to Noiwegian NGOs, and 
they are now managing relations with a very 
heterogeneous Norwegian NGO scene. What 
staned as a very modest initiative has also 
changed · relations between NOIWay and many 
developing countries. Norwegian organisations 
are working in about 100 countries with 
financial support from the state. In some 
countries this support is without relevance from 
a foreign policy perspective. In 1991, Norwegian 
•NGOs worked in 22 countries wbcle only one 
Norwegian NGO was present, and they often bad 
modest projeds. In other meas they have played, 
and are playing, important roles. For instance. 
the most important 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 Ciurch in Ethiopia, thus establishing a 
new religious force in Coptic Ethiopia7

, but this 
is a goal wbi~ was not planned by NORAD at 
all. The increase in activities, project loads and 
areas of operation has, obviously, put strain on 
NORAD's ability to monitor and control how 
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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 organizations' own funds. In 
Nicaragua, for example, with an estimated GDP 
per capita of USO 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 Noiwegian presence. In Eritrea 
the presence of the Norwegian NGOs and 
Norwegian state support through NGOs have bad 
a rather high profile. 9 Likewise, in parts· of 
Ethiopia, Bangladesh and Zimbabwe, . NGOs 
supported by the Norwegian state have been 
important local, regional or national actors. 
NORAD has gradually had to face a situation in 
which NGOs are not only marginal 
implementors of projects, but also play· 
important political roles. 

In Bangladesh. Ethiopia, Nicaragua and 
Zimbabwe NOIWegian NGOs support or 
cooperate with more than SO local NGOs, also 
1inaoccd by NORAD (see questionnaire I, 1994). 
This means that in these four countries about 100 
organisations are working with money from the 
Norwegian state10

• The Norwegian Government 
bas never bad an accurate overview of either the 
number or the range of organisations. The 
official figures on money disbursed are therefore 
unreliable, because reports from NORAD 
representations and from Norwegian NGOs have 
not been very accurate. 

A main point in this report is that while support 
bas increased very substantially, the Government 
and the state did not have a clear strategy for the 
role of NGOs in dcvelopmenL 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 
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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 basically as something "apart" 
from Norwegian aid in general. 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 conc:entrat.cd 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 any efforts at coordination. 
Similarly NORAD and MFA were supporting the 
same international organisations, without 
knowing that five different state offices had 
funded the same organisation, while some 
organisatinus fattened themselves and exploited 
this lack of coordination (sec section on 
international NGOs).11 Complementarity and 
even coordination between NGOs and NORAD 
were therefore suggested. u On the other hand, 
the Storting has set out a policy that underlines 
the autonomy of Norwegian NGOs, and that an 
NGOs are to be Rated 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, fint to push for 
stronger concentration and coordination. While 
NORAD in September 1994 descn"bcs its policy 
as a "responsive program"." 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 % of 
NORAD's NGO support went to the 
concentration areas for Norwegian assistance, 
while the percentage in 1981 was 37.4 %. PFK 
and the NGO Division had discovered the same, 
and NORAD declared openly that "geographical 
concentration" was not an issue, because by and 
large it had already been achieved. Reactions to 
NORADs initiatives had demonstrated that this 
discovery was also 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 issues. 
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 % 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 
wmked at all in 1991. NORAD also faced vested 
interests. When they tried to reduce their 
engagement in Mali through Norwegian NGOs, 
the proposal had to be withdrawn as a result of 
effective political lobbying from the 
organisations established there. 

NORAD also initially worked for closer 
complementarity and integration of sector 
priorities. An analysis of the programme aims 
and project profile and goals of all the 
Norwegian NGOs," shows the proximity in aims 
and project profile between the NGOs and 
NORAD. If the DAC-scctor categories are used 
the same general picture emerges. 'The same 
conclusion is confirmed by data registered in the 
survey on the organisations working 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 Jess interest in industry, banking etc. But 
this "sameness• does not imply that there is 
neither coordination nor complementarity, 



although it may be possible to report that 
"complementarity" has been established (sec 
case study on NORAD support in Zimbabwe). 
There have been few concerted cff orts at creating 
an overall Norwegian profile and · coherent 
assistance in a given country (except in the 
Middle East and Gaza. after the Peace 
Agreement). When NORAD now has since 
concluded that "complementarity" is sufficient or 
that "fragmentation" is a lesser problem than 
originally believed, this docs not imply that any 
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 sustainability of NGO 
wo1k. The NGO Division bas time and again felt 
the need to distance itself from ideas about 
coordination and closer cooperation. in order to 
reduce •tear• 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) cooperating in main cooperating 
countries in which common interests are 
identified, c) NORAD has contracted some 
organisations to perform specific projects. 

The criterion of geographical concenttation is 
not always followed; NHO got support for a 
project for managers training in China in 1994 
while ~ Norwegian Lutheran Mission did not, 
the latter with the argument that NORAD was 
sceptical towards going into new areas.15 Policy 
bas 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 
mcetirigs•. 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 
particular; i.e. to generate •awareness• about 
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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 docs it express national traditions and 
established institutional structures and relations? 
These questions cannot easily be answered. 

It is possible, however, 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 
partly because of historical legacies and 
resistance from NGOs. 

The history of NGO activities tends to hamper 
coordination and complementarity. The present 
NGO profile was basically laid down when NGO 
activities were influenced by the strategy 
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: Bangladuh 

Some short stories that focus on some important 
factors behind some of the Norwegian NGOs' 
involvement and profile of work in Bangladesh 
may indicate~ heterogeneity of the Norwegian 
NGO channel. and the difficulties involved in 
trying to make a •profile• out of it in the short 
run. This landscape is not different from 
organisational landscapes in other countries. 
Fust 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 bas increased from NOK 9.9 
million in 1981 to NOK 33.372 million in 1993. 
The relative share allocated to Bangladesh has 
dccrcased. This is mostly due ~ a more even 
spread of these grants to other countries. Of 
NOK 33 mill NOK in 1992, 11 mill went to six 
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Norwegian NGOs, and 22 mill was allocated to 
local NGOs. The number of Norwegian NGOs 
rece1v10g grants from the Norwegian 
government has varied over the years. 

NORAD has not made any plans for the 
incorporation of the Norwegian NGOs into a 
single Norwegian strategy for Bangladesh. 
Information on NGO activity is not therefore 
easy to compile. It does not seem that NORAD 
has a total and adequate overview of all the 
Norwegian-sponsored activities which would 
enable it to assess and create such overall 
strategies.16 

The Norwegian Bangladesh Association was 
established when Bangladesh became 
independent. It started as a solidarity 
°'P"isation. In 1992 they cared for 650 "fadder
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 support 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 applied for support for annual 
inspection missions to Bangladesh, but this was 
rejected by NORAD. (Fadderkontakten, 2. 12. 
1990). 

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

Norgwegian Housewilles Association started its 
work because "FinnJDlff 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 told about the project from 
representatives from CARE. Norway" (Norges 
busmorforbund, Engasjement i utviklingsland, 

1990: 21 ).1 7 Another group has had contact for 
some years with "Shallows Thanapara" and sold 
their fine handicrafts in member groups" (Norges 
husmorforbund, Engasjement i utviklingsland, 
1990: 21).18 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 organisation 
(Arsmelding 1989, Utvalget for intemasjonale 
oppgaver). This NGO obtained NOK 200,000 for 
infonnation activities in 1990, in addition to 
NOK 68 000 eannarked for a studytour 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 
Prq,aredness & ~velopment Programme". The 
aim was to help to build up the catastrophe 
preparedness of the Bangladesh Red Crescent". 
In 1990 the budget was NOK 4.8 million. Their 
aim in many countries bas been to build up 
regional and national 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 cpmbination of 
shelters/platforms for use in floods and as 
"samfunnshus". The long-term aim was to make 
it possible for these shelters to be used for more 
joint pwposes, in such a way that activities in 
the local community could be developed. 
("Forslag til handlingsprogram 1990 for Norges 
R,de Kors"). In 1992 the project was suddenly 
stopped. due to problems of local com1ption. 

With money from the TV-campaign in 1989, 
CARE and No~gian Housewives Association 
have introduced 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 healt, hygiene and 
agricultural 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 enables them to organise rural 
women and continue the work on their own. 
Experience shows that they ~cceed (CARE 
Norge, 1990-1991. Arsmelding-.5).19 



The immediate background to why Pastor 
Str~mme'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 Lutheran 
Church (BNELC) and with Norwegian Santai 
Mission. The aim was to start local development 
projects in cooopcration with local churches. His 
contacts led to the establishment of BNELC 
Dcvelopomcnt Foundation in 1986. When Norsk 
Bamefond went bankrupt, Swmmestiftclsen 
took over a project they had in cooperation with 
the church and started in north Bangladesh, in 
the Rangpur/Dinajpur area, "because church 
affiliations and contacts were in this area" 
(ibid.)20 

In 1990 they established a regional office in 
Dhaka. Sixteen of more than 70 projects arc in 
BMgladesh. Pastor Stntmme's Minnestiftclsc bas 
13 partner organisations in Bangladesh 
(questionnaire IV). Six arc called humanitarian 
organisations while seven arc Christian 
cburchcs/cuganisations. This NGO will continue 
to work in Bangladesh. they say, because there 
arc many "efficient NGOs and Christian 
cooperating partners there" (ibid.). The aim is 
fomwlatcd 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 

1be Stnamme Memorial Foundation is not an 
implementing organisation in Bangladesh. but 
supports other local organisations, churches etc. 
They WOik on income generation. literacy, credit 
schemes, education and conciousness. The main 
focus is development of human beings through 
education. literacy and conciousness. A good 
example here is a programme nm in cooperation 
with the Norwegian sponsored Worldview 
International Foundation to campaign against 
blindness through improved nutrition and raised 
public consciousness. 

Another project to be mentioned is the 
development programme for river nomads in the 
Kurigram/Rangpur mca. This programme aimsto 
raise living standards and the prevention of 
human catastrophes during the floods of 
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Brahmaputra and Jamuna. It combines the 
"consciousness raising ", health, nutrition, 
women, income generation, education for poor 
families and flood prevention. The main focus is 
on educating committees of volunteers and 
assisting them for future coordination of these 
activities. 

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 this was an important 
country for the organisation. Since then, its 
budgets 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 special 
education" and is in cooperation with the 
govemmet of Bangladesh. The projects 
concentrate on supporting individuals such as 
blind orphants living in childrcns' homes, and 
supports building schools for the blind. Essential 
to both types of activities is the strengthening of 
compctancc of teachers and other adults working 
with blind children. 

Norwegian Church Ai4 stancd 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 
cnagcncy 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 present in Bangladesh. 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 and local projects in 
charge of the Lutheran World Federation. L WF 
is womng through local church structures: 
NCCB and the Christian Commission for 
Development in Bangladesh-and its own local 
establishment: Rangpur Dinajpur Rmal Service. 
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These projects are located in poor areas that are 
liable to flood. Activities are: education of 
women, family planning, income generation, 
agriculwrc, literacy, health, communication, and 
small-scale industries. More than 400,000 people 
have been reached during the past five years in 
these projects via LWF and NCCB. 

As has been shown these organisations have 
different histories, profiles and partners. 
NORAD has not come up with a clear idea about 
what "coordination" or "complementarity" mean 
in such situations. 

Between 1.1.1992 and 1.9.1993 one meeting 
with all Norwegian organisations working in the 
country was held. Relations with NORAD, 
Dhaka, have generally been good for most of the 
organisations, while other organisations have 
had ve,y little to do with the representation. The 
point is that the relationship has been of a "non-
strategic" nature. · 

A case study: Nicaragua 

The special history of Norwegian development 
assistance to Nicaragua has affected the 
relationship between Norwegian NGOs and 
NORAD. Unlike the situation in most other 
countries, where NGO support only gradually 
increased relative to government support. 
Norwegian aid to Nicaragua since its start in 
1979, after the Sandinist revolution and until 
1984 was only cbanndled via Norwegian NGOs. 
Only in 1984 did state~state e09pcration start. 
In the period 1979 to 1986 total support 
amounted to NOK215 mill., of which more than 
90CI, 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 Stoning no.34 (1986-
87), presented by the Labom government. 
Nicaragua · was given the status of spec:ial 
"cooperative country" in its relation to Norway, 
and became a "programme country" with a 
NORAD rcprekntation in 1988. The Norwegian 
government established the representation in 
Managua at a time when the Sandinist ,egime 

was struggling to survive the American 
economic blockade and in the civil war with the 
American-supported Contras. Norwegian NGOs 
heavily campaigned for this reorientation, 
especially the Norwegian Labour Union and 
Norwegian Peoples' Aid, both organisations with 
close ties to the Labour party. (lbe new minister 
of Development Cooperation, Vesla Vetlesen, 
was a former head of the development 
department in Norwegian Peoples' Aid.) The 
presence of the Norwegian NGOs in Nicaragua 
clearly influenced state-to-state aid to Nicaragua 

1be 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 over the two last years, i.e. 
1991-1992. (Op.cit. p.41 ). These amounts 
however, arc not correct, as the total grants via 
NGOs arc much larger (see statistical appendix). 
This is due to the many allocations dispersed 
over various other budget items: The "Regional 
schemes" arc projects in charge of regional 
NGO, like CATIE and INCAE. "Special grants" 
cover two pwposes: environment and women. 
where most of the money is allocated to 
Nicaraguan NGOs. Grants to "Natural disasters" 
and "Refugees" arc channelled via Norwegian 
NGOs. In addition many of the Norwegian peace 
corps workers work with and assist local private 
organisations. And even the "Multi-bi" grants, 
via UNFPA. FAQ and UNICEF, in certain cases 
are emnnelled to Nicaraguan or regional NGOs. 
1hus the NGO share of the total NORAD budget 
for Nicaragua is significantly greater than 
officially stated. In 1987-1992 at least NOK 250 
mill. was channelled through Norwegian and 
local NGOs. If we add NOK 150 mill. (of the 
total215)for 1979to 1986atotal of aboutNOK 
400 mill. NOK has been channelled via NGOs, 
mostly Norwegian. to Nicaragua since 1979. 
These make up 113 of the total NOK 1200 mill. 
granted over the whole period. In 1987-1990 
Norway gave 13Cli 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 bas mostly 



been confined to direct financial aid or sending 
fishery equipment and fertilizers, the NGOs, 
with Norwegian personnel, have been engaged in 
schemes for refugees and natural disasters and 
many social programmes. 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 imponance of Norwegian NGOs in 
financial terms and as "representatives" 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, parastatels and firms under the 
new government Norwegian NGOs have been 
woiting 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 bas 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 
democramation. Another scheme which pulls in 
the same direction is the Norwe~-supported 
institution CORNAP. This is a government 
institution respons1l>le for the privatisation of the 
Nicaraguan government's business enterprises. 
The Norwegian support is channelled via UNDP. 
The general direction of the Norwegian support 
t o 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 
Managua 10 years after 1he first Norwegian 
NGOs. The NGOs were instrumental in the 
political process when Norway changed its 
policy on Nicaragua. and were considered as 
playing a vital role in Norwegian development 
cooperation with the c:ountty. Thus, as a result of 
this process. the Norwegian parliament decided 

87 

to earmark at least NOK 20 mill. annually to 
projects implemented by Norwegian NGOs in 
Nicaragua, starting in 1987. This strong presence 
of Norwegian NGOs in Nicaragua at the time of 
establishment of the NORAD 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 
at home in Norway was a guarantee of their 
continued strong role. 

The first NORAD 3-year country programme for 
Nicaragua (1988-1990) assigns two totally 
different roles to the Norwegian NGOs compared 
to NORAD's engagement. (Country programme 
for Nicaragua: 1988-1990. Ministry of 
Development Cooperation, 1988.) The NGOs 
were heavily involved in several large projects of 
a longterm character in 'fisheries, agriculture, 
health services, education and rural 
development NORAD therefore did not engage 
in such projects, but rather supported the more 
general economic development 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.• (Op.citp.28) Ar. a future task for the 
NORAD representation however, . · it was 
suggested that there might be need for better 
knowledge oflocal <"'gBDisatinus, if they were to 
apply for support. (NORAD started direct 
fundingofNicaraguanNGOs in 1990, according 
to the country strategy from 1993, but some 
organisations were given support both in 1987, 
1988 and 1989.) 

The country plan vaguely stated the areas of 
Norwegian NGO operation. Their number is not 
givm until the next plan for 1989-1991. Then it 
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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 
cooperate more active by within their special 
fields in order to strengthen the bilateral 
activities of NORAD. (Op.ciL p.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 contrasted with the Norwegian 
policy. The first point was the apparent 
contradiction in the fact that the Norwegian 
policy aimed at strengthening the development 
of democratization, i.e. civil society, pluralism 
etc. 1bis was also the official ideology behind 
the support for Norwegian NGOs at that time. 70 
'Ii of Norwegian NGO support to Nicaragua 
was, however, channelled to what were apdy 
called Nicaraguan state institutions (Op.cit.:3) 

The second question raised was the issue of 
"neutrality": In a country as highly politicised as 
Nicaragua - what should be NORADs·policy in 
its support for NGOs? Support the opposition? 
Support govemment/Sandinist-related 
organisations under an NGO cover? Was 
"neutrality" even a possible option? How to 
render such support without being accused of 
"interfering in intcmal political matters? The 
report pointed to some experiences and 
reflections of the Dutch NGO NOVIB. 

!hint issue niscd by the report was related to 
second question. The report argued that 

.JRAD's administrative. technical and political 
competence and capacity v.ae not satisfactory in 
the face of such a task. The new policy of direct 
support for Nicaraguan organisations would 
require even stronger competence. h was not 
:-cgardcd as relevant and utisfactmy to hire a 
,ecretary in a 1/2 position. Both NORAD/Oslo 
md Managua would nee :l to seriously upgrade 

their capacity and competance. The subsequent 
administrative and bureaucratic 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 for strong co-ordination of 
total 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, 
Managua may have been more than sufficient. 
but shortages and rapid tum-over of staff, and 
staff having little knowledge of or connection 
with Norwegian aid strategies (in a period when 
Norwegian NGOs have had to reorient 
fundamental policies as a result of the change of 
government. and Nicaraguan NGOs are 
mushrooming 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 

For the biggest NGOs NORAD has gradually 
become a less important partner. 1bc new 
guidelines (in force from September 1994) state 
that short-term humanitarian assistance and pure 
charity works are outside NORAD's area of 
responsibility. When the biggest cooperating 
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 womcd about the 
autonomy 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 sma1;1cr NGOs are 
becoming increasingly critical of new directions 
in NORAD's policy. This emerged in September 



1994 in relation to the debate on "information 
support". The new set of regulationsrequires that 
NORAD to attempt to protect the NGOs' 
integrity and distinctive identity. Both parties 
have experienced that there is a fine balance 
between integration/coordination/complemen
tarity and autonomy. NORAD's declared 
intention of strengthening 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. 

Administrative rigour, but what about policies? 

Both aims notwithstanding, the policy issues are 
pursued with administJative rigour rather than 
political means. This reflects partly the way in 
which the NGO Division is organised: the 
officers are in charge of different organisations. 
They may be responsible 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 country
related policy questions. Furthermore, they may 
not necessarily know very much about the 
specifics of NORAD's country strategy in the 
different countries, not to mention the recipient 
government's policy. The historical relationship 
and actual links and conflicts between states and 
societies and types of organisations in the 
countries concerned are issues far beyond what 
the officers know or could know. For their part. 
the Country Offices do not have responsibility 
for planning complementarity 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 more 
responsibility for overall planning and 
discussions with the recipient government and 
Norwegian NGOs on this issue. will come up 
against both the Norwegian political scene and 
administrative requirements in Norway (signing 
contracts, reporting on expenditures etc.). This 
implies that those within the NORAD system 
with competetice have no administrative power, 
while those with acbninistn.tive power have little 
competence (on this issue). Tbcrcfore - most 
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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 Nmwegian NGOs and their role 
in Norwegian assistance overall. PFK and the 
NGO Division have developed a method that 
might stimulate closer coordination in the long 
run, without having to decide on overall aims 
and strategics. 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 
instance: Redd Barna and NORAD can come 
together and discuss how rehabilitation of rural 
districts can be carried out in Mozambique, since 
both have this as a priority area. H 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. 

1bc 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 policy vis-l-vis Eritrea. 

MFA has decided that Norway shall have a 
coheient 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 
regarding society/state relations, that can 
increase the chancesof efficient assistance to a 
country which Norway helped to independence 
(see Case Study on Emergency Relief Desk). 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 &itrean government 
officials say. are needed in the state apparatus 
since "for the first time since God created Eritrea 
the Eritreans are governing themselves". 1bc 
affluent people are not educated people, but 
people who have enriched themselves through 



90 

trade, and there is therefore a situation in which 
the NGOs have either been religious 
organisations (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 as a government, with little time 
or competence for strategic planning? 

What is interesting is that MF A 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 agency, 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 
t~ some years back) and perhaps most 
.:mportantly: with whom should they cooperate? 
'Ibere can be no doubt that both NCA and Redd 
Barna have a good reputation in Eritrea. But to 
what extent does that constitute a policy? 

The Eritrean government prefers state-to-state 
aid. They are sceptical of NGOs. not simply 
because the former EPLP leaders have 
"undemocratic ideas", etc., as for example 
NOVIB, a Dutch NGO, has criticiz.ed them for, 
but perhaps as much because of the delicate 
balancing act they have to perform in order to 
presave the religious, edmical and cultural unity 
of the counlly. The Dine existing local NGOs are 
either government instruments or religious 
NGOs (Islamic. Lutheran, Coptic etc.).23 If 
anything, the proposal is therefore not recipient 
oriented. And should NCA. the biggest 
Norwegian NGO in the country and with a good 
reputation after the ERD opcntion, be allowed to 
cooperate only with their most natural partners 
the Lutheran NGOs? What if all other donor 
countries followed the same policy? How long 
would Eritrea then remain a peaceful, 
independent counlly? Would MFA and NORAD 
demand that NCA also channelled funds and 
established partnership with an Islamic NGO? 
Would NCA be right or wrong in accepting that? 
And do the · organisations possess relevant 
competence? Redd Bama presently bas an 
experienced~. 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 comprehensive 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 relation to the state. MF A 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 impossible to 
reconstruct This example, however, can 
demonstrate the ambiguous -character of the 
state's policy: on the one band 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 
c:atain 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. It also ~ when the Foreign 
Ministry became 'Duch more active in dialogues, 
discussions and use of NGOs. NORAD'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 internationally oriented; Norwegian 
Church Aid has cooperates close by with the 
Lutbcnm World Federation. Norwegian Peoples' 
Aid is involved in European networks and the 
Norwegian Council for Refugees is strongly 
involved on the international 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 
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profile in the 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 arc 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 between the NGOs and the state also 
repeat the unsubstantiated myths or dogmas 
about NGOs' role in developmenL24 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 

NORAD has formulated guidelines for support 
for and cooperation with Norwegian NGOs. 
These outline the goals and principles of 
cooperation. what kind of requirements the 
organisations must fulfil and how cooperation 
should be organised. NORAD also formulate 
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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 % of budgeted 
costs, and the organisations shall provide at 
least 20 %., while there arc 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 administrative requirements etc. 
were taken out of the guidelines. Instead they arc 
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 responsibility, 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 aid policy. Toe 
knowledge problem. the administrative set up, 
psychology, etc. have all contributed to a 
situation in which control functions focuse 
mainly on financial aspects, and less on the 
effects of the funds used. In NORAD the 
interesting question is not whether the 
administrative guidelines are "goocr 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 interact 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• and the time 
horizon of support (3-S years). Toe 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 
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it If NORAD is to support institution-building 
as a main aim in developing countries, 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 organisations been characterized as 
an employment scheme for Norwegian auditors. 
These new guidelines might reduce the number 
of partners and the number of projects. The 
question can be asked: is it a rather costly facade 
for appearing to control what is quite 
uncontrollable, 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 
mechanisms as actors in the market have to 
comply with, such as laws for the stock-market, 
accounting controls, public registration and 
reporting etc. In this sense the organisations fall 
between the state and the market. It is exactly 
this structural position that makes it difficult to 
control them. and malces it problematic to 
control them too much. 

Administrative guidelines and unintended 
consequences 

The greater empbasii 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 administrative questions. Several NGO actors 
have expressed wonies about greater 
bureaucracy in their organisations. A general 
feature of the set of regulations, and the 
organisational practice it encomages, is that they 
have helped create and reproduce a micro
perspective in planning. 

Obviously, the greater requirements for NGOs 
to report to the state CDbences 1tUC control of the 
use of its money. It also increases the wort 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 responsible by the state, but only rarely so 
by their own infantry, is likely to have its 
loyalties changed. 

The increased emphasis on administrative 
professionalism has reinforced the already 
considerable distance between the smaller and 
the larger NGOs. The "large" organisations have 
been more able to use the weaknesses 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 contribution to the creation of a 
varied organisational landscape, may come _out 
as the 1oser' in this process. 

Through the set of regulations, NORAD bas 
developed a flexible system of cooperation that 
incorporates consideration of the varied 
competence, professionalism etc., of the NGOs. 
1he system is not formed in oder to develop the 
various NGOs' special advantages, as it naturally 
treats the NGOs as on~ administrative category. 
1he system functions both as an encouragement 
and as a set of sanctions. Assuming that the 
NGOs' ambition is to 'climb the ladder', to 
inacase their portfolio, there is a risk that the set 
of regulations will streamline the NGOs in their 
bid to "please" the donor. If implemented in a 
ndica.t manner, the new regulations might bring 
about fundamental changes in the relationship 
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 Stortilig no. 51 
(1991-92) docs not discuss the new set of 
regulations. Thus, present there is no official 
political stance on NORADs' NGO policy. 

How docs the set of regulations function when it 
comes to leading NGO activities towards 
preferred aims. including more conscious 
planning, control and follow-up within the 
NGOs themselves, local build-up of 
organisations and takeover of aid enterprises? 
While the NGOs as a whole claim to report in a 
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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 repons to NORAD than it does to 
its own Board, but the authorities "send nothing 
back". NGOs claim that the continuous 
reorganisation 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. 

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-l-vis 
indigenous NGOs). Its position and authority in 
Norwegian aid arises from the discussions 
between the state and the missionary 
organisations in the 1960s. The government and 
~e 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 
universal and therefore neutral. Of course, NGO 
aid, like other Norwegian aid, was export of 
Western ideas with a little dash of Norwegian 
social democratic and Protestant virtues. 

Ideologically, the neutrality paragraph rests on 
one fundamental assertion: that 1bc ideas 
pursued by Norway and Norwegian NGOs are 
universal. In the new guidelines this is made 
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explicitor for the first time: "Democracy and 
respect for human rights are universal values and 
among the basic tenets governing Norwegian 
involvement 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 actors' 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 

Both at the start of the first Norwegian official 
development aid in 1952 and at the NORAD 
was set up in 1962 it was explicitly stated by the 
Norwegian parliament that international aid · 
based on public money should be given 
according to the "principles of neutrality" as 
adopted in the principles of the United Nations. 
These principles were discussed by the Storting 
in relation to the first guidelines for public 
support for private organisations. 1be Storting 
included a paragraph on political and religious 
neutrality in its general guidelines for 
development aid: 

The Norwegian efforts must be undertaken 
on a general humanist basis without being 
ID0livalCd by economic, political or religious 
special interests. (Innst. SL nr. 15 1961-62) 

These principles and this specific paragraph were 
subsequently carried into the special guidelines 
regulating the government's financial support for 
Norwegian orginisations. Following political 
discussions and negotiations with the 
organisations this paragraph was formulated as 
follows: 

The organisation shall commit itself to work 
wilb 1he projeds 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 existed between the 
missionary organisations and NORAD on this 
point. Support for missionary organisations was 
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initially confined to investments in physical 
structures, like hospitals, schools and other 
activities around their mission stations, and from 
1966 to the salaries of personnel working at 
these stations. This support was given by 
NORAD on the condition that these personnel 
were not acting as missionaries, but as technical 
personnel (doctors, nurses, teachers etc). 

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 
religious special interests fall outside this 
kind of support. 

When the general guidelines underwent major 
changes in 1977, 1983 and 1992, this paragraph 
remained unchanged. All these general 
guidelines, including the paragraph 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 bas been changed. 

Now it simply reads that the Norwegian 
government:_ 

• .. .supports activities lhat benefit the local 
population. irrespective of nee, belief, sex 
or political convictions•. 

Few projects fulfil these requirements. NORAD 
and Norwegian NGOs in Bangladesh are the 
main supporter of a number of Christian 
Lutheran organisations, because they are 
Christian and Lutheran. There are also a few 
examples of Norwegian missions only giving 
support to Cuistians. In Orthodox Ethiopia, 
money from the Norwegian state channelled 
through Norwegian NGOs bas overshadowed all 
other donor funds in the South Synod and the 
South Western Synod of the Lutheran Cimch 
there. Fifteen of 83 local organisations supponed 
by NORAD locally in the fom selected 
countries are organisations with Ouistian long
term goals and with aims relatied to 

strengthening Christianity in their project goals 
(information gathered from Questionnaire I). 

On the other hand, the principle of neutrality 
will, because 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 significant signal. and to abandon or 
modernise it would entail difficulties larger than 
those now created, 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 bas traditionally been an 
important aspect of humanitarian and voluntary 
organisations; thus if possible achieving a 
balance between consciously acting as agents of 
foreign policies, or endeavouring to play the part 
of "development diplomats" of ultimate 
neutrality. 

To remove the old paragraph may signal 
important changes in Norwegian NGO wort. 
although that may not have been intended. To 
tab out that sentence of the neutrality paragraph 
which prohibit projects to be motivated by 
particular political. economic or religious 
interests, is a dramatic change (discrimination 
according to gender is incorporated). The 
sentence that bas now been taken out is the 1971 
reformulation of the original neutrality 
paragraph from 1952 and 1962/63. This 
paragraph was then discussed and unanimously 
agreed by the Norwegian parliament. 

NORAD and local organisations 
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This section will analyse NORAD's policy for 
direct support to national NGOs. In Tvedt 1992 it 
was shown that this policy bas 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 bow attempts, especially by 
NORAD, Oslo, to develop a policy, have so far 
been unable to solve the dilemmas in this policy. 
The difficulties arc not primarily related to 
knowledge and capacity, but rather to historical 
legacies, and institutional and system 
characteristics. 25 

The Phase I study presented a fairly detailed 
aocount of how a donor's "discovery" of Southern 
NGOs was turned into official aid policy. This 
was done by giving an empirical analysis of the 
history of Nmwegian support. This study will 
focus on bow that policy bas been implemented in 
the developing countries. Exact figures are 
difficult to establish. but based on a compilation 
of official budgets and diffemit "windows• it is 
safe to conclude that during the past decade 
something like NOK 1 billion bas been given to 
such organisations. According to rccordcd 
transfers about 11 CJ, of total grants or NOK 154 
million were channelled to . local/regional 
organisations in 1993. In 1979 the resident 
representatives were for the first time given the 
power to support loc:al NGOs in the aonmt of 
NOK 50,000 without prior consent from Oslo. In 
the same year the Country Office in Kmya was 
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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 government. for the first time in 
history has channelled money directly to such 
organisations in these countries (unlike many 
other European governments, see Chapter m. It 
draws attention to 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 bow this policy bas developed arc 
scanty. Two case studies arc presented: NORADs 
support to 7.imbRbwean and Bangladeshi NGOs. 26 

No such empirical-historical studies arc available 
about other donors' experiences. 1be literature 
suggests that other donor nations have no clearcr 
ideas about what they arc doing in this area. 21 

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 
mare or Jess the same for NORAD offices in other 
countries. The following is therefore to a great 
extent a summary of these case studies. 

Achieve~nts 

Fram one point of view NORAD bas contributed 
to what bas been called an "associational 
revolution". In Bangladesh. Nicaragua and 
Zimbabwe it supports more than one hundred 
~isations from its country offices/embassies. 
While in 1987 NORAD was the main funder of 
four organisations, they were the main funder of 
15 C1'poisations in these three countries in 1992. 
some of them very important organisations iii 
national contexts (see Questionnaire).21 The 
organisations that NORAD bas supported 
cmdly (nmging from BRAC in Ba"g]adedi with 
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its estimated one million members to small human 
rights institutions in Nicaragua) have by and large 
played an active role in development in the 
eotmtries concerned. 1bey have mobilised millions 
of people, brought education and self-respect to 
poor people in remote areas. In some countriesli.ke 
in Bangladesh they have stirred up public debate 
about fundamental development questions. In 
other COlDltries 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 
:oecessarily strengda 1hc "civil society", al1hougb 
that of course also happens. NORAD has 
supported opposition groups and what are most 
aptlyc:alled gmanmmt burm1L NORADs policy 
has strengthened some organisations, while 
disempowering others in terms of organisational 
talent, resources. attention and internal power 
relations. A disproportionate support for 
development NGOs as in 7.imbllbwe and 
Bangladesh may create and bas created 
imbalances across the organisational landscape 
with, most likely, far-reaching historical 
aJDSCqUences. NGOs have been given the role of 
representing such organisations in policy 
discussions at national and regional levels, 
organisations that may have no basis. except 
funm from abroad and dedicated employees with 
a feeling of "mission". This kind of support bas 
consequences that no one can foresee today. It 
might strengthen a democratic development. or 
create enduring lack of accountability. The point 
tr.re is that NORAD is not doing what it says it is 
doing. and that the policy is based on conflicting 
poliucal strategies and may create a number of 
unconsidered and unintended consequences. 

Dependence 

But to \\bat c:ucnt is it useful to desribe NORAD 
as an actor fur1bc:ring an "associational 
revolution", a global movement which. with great 
historical consequences. l"defines the relations 

between state and society? Based on empirical 
data brought forth in this study, this analysis 
seems to be too hasty. It deemphasises 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 dcpendencc. While many states have long been 
dependent on foreign aid, now also societies 
themselves, or at least important actors in them, 
are becoming 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 % of their funds, 
and it is safe to assume that the great majority of 
them were close to 100 % dependent on Northern 
•charity". . 

The space available to NGOs is decided by 
foreign interests and not only by the political will 
of 1hc m::ipic:nt govemments.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. S 1 
(1991-92). that supported organisations should be 
rooted in society, etc. 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 very few members and very 
few volunteers. and by and large they are 
organisatioos that have been established by 
inteDertuaJs, either for political humanitarian or 
economic reasons. and they are more or less 
totally dependent on donors. Most of the 
~satioos have been established very recently 



and few of the NORAD-supported NGOs are 
membership organisations. The organisational 
landscape varies according to the countries' 
history, but there is a tendency for NORAD's 
focus on "development-oriented" NGOs to imply 
that a special type of organisation has got support, 
a type that consists of development agenciesrather 
than organisations as we know them in a 
Norwegian context These are organisations that 
manage to attract the donors 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 "windows", they tend 
to represent the educated, English-speaking 
middle class. It is therefore unlikely that NORAD 
bas managed to sumglhen the c.pnisations of the 
poor or the interests of the marginaliz.ed through 
their direct support: they do not knock on an 
embassy~oor in Dhaka or Managua. 

In Bangladesh NORAD bas been a very active 
actor in the donor community and in the NGO 
community. In 7.imbabwc NORAD bas played a 
more peripheral role in the donor community and 
among the NGOs, and the strategic thinking bas 
been more ad-hoc, the tum-over of staff bas been 
more frequent, etc (this bas, indeed, also been the 
case in Nicaragua). But what.ever approach the 
NORAD employee bas shown, be bas still been 
reganied as a representative of the Norwegian 
government, with huge ~ounts of money in 
bis/her pocket. The NGO responsible bas been a 
representative of a state and, after the merger with 
the Foreign Ministry, even of a foreign embassy. 
This has produced and reproduces barriers to 
~ in relationships and two-way 
cormmmication. A "diplomat", in the eyes of many 
peopJc in the recipient society, with access to 
funds that are so huge that they can change the 
organisational landscape in the COUDlry in 
important ways. never bas and never will become 
a "partner" with a local organisatfon in 
development He might become their patron and 
benefactor, but not a long-term . partner in 
institution-building. etc. 
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Coordination 

In most countries in which NORAD has an office, 
coordination with and attention to the NGO issue 
is not very visible. The policy has gone through 
three stages. The first phase was what can be 
called a "responsive programme". The Country 
Offices responded to applications from a number 
of NGOs, and at one time in Zambia alone they 
supported 130 projects. The support had no clear 
profile, the Country Office was not able to visit 
more than a fraction of the projects and the 
economic 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 "complementarity"; the 
support 'W&S to be in line with Norwegian overall 
goals for assistance to the COIDltly concerned. . 
NORAD asked for· country plans, and the 
Resident 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 development Now 
NORAD has entered thud phase. The focus on 
countty plans helped to reduce the "post-box" 
function, but at the same time it insulated plans 
for NGO support from the general colllltty 
strategic planning. The aim is now to tty to 
integrate the c:ountty plans into the overall country 
strategy. 

It seems that structural features of the 
administrative set-up have made this policy 
difficult to achieve. NGO support has generally 
(with some exceptions) been regarded as a "thing 
apart". The administrative system, with a separate 
position for NGO matters, bas on the one hand 
increased local NGOs' opportunity to acquire 
funds according to their own plans and priorities. 
h could perhaps have developed into a "centre" for 
strategy formulation on "civil society"/state 
relations, but gene:rally speaking the offices have 
instead 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 bas made it difficult for 
the COUDtJy offices to coordinate overall countty 
ldMtics. The history of the suppon shows that it 
has beeu difficult to coordinate NGO support 
with sector prog,arnrnes, not because of 
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individual, personnel factors, but because of the 
administrative separation itself. The present 
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 guidelines (sec the 
policies in Report no. 36 (1984-85) and Report no 
51 (1991-92)). The support might be in line with 
sector priorities, but it need not be so: support for 
women-oriented projects amounts to six % in 
2'.imbabwe and 20 % in Bangladesh, and support 
to human rights and environment to one % in 
Bangladesh, while environment is given 17 % in 
Zimbabwe. Both in Bangladesh and Zimbabwe 
most support goes to urban-based middle-class 
organisations, and not to the poor and the 
marginal groups' o,ganisations, as both overall 
polq and country strategies suggest should 
happen. 

Stralegy and knowledge 

NORAD has not developed a consistent strategy 
for direct funding. This is expressed in 
definitional confusion about what an NGO is. and 
in changing classifications of the NGO 
comm1mity in the countries cona:med. On the 
whole NORAD bas not distinguished clearly 
between the NGOs of the NGO channels and 
cqanisitions in society at large. The history of the 
support points to a basic _problem: are NGOs 
supponcd because they represent a •avil society• 
or forces •agamst the state•. or are they used 
because they are efficient service-providm in 
secton already supported by NORAD. and 
therefore •gap-fiDen• in univenally oriented 
government programmes? 

As a state institution in another country NORAD 
bas usually supported organisations and projects 
that already have had the support of the 
government. This is natural, since NORAD 
organises state-to-stare aid. Support for stronger 
"civil society• in reality will (lhetoric is quite 
another matter) not be possible to carry out. 
unless the m:c:ive:r state to some extent agrees. 
This state-to-state link. tbercfore. puts limits Oil 

NORAD's role as a supporter of •civil society9. 
The profile of the support (along with other donor 

states) may therefore help to form an 
organisational landscape that is opportunistic, the 
NGOs are closely linked to the state, but have a 
rhetoric that may come close to anti-statism. 

There has been strategic confusion and ain view of 
the size of fund. NORAD has not done much to 
improve the environment in which NGOs work, or 
to facilitate interaction between NGOs, the state 
and other social actors. On the other hand, 
NORAD has done more than many other donors 
in this regard. They have initiated some important 
seminars, compiled NGO directories for some 
countries etc. After the first "ad-hoc" period for 
the past few years, NORAD has had the main 
planning aim of bringing NGO support in line 
with the country programme. But as the case 
studies show, this has proved to be more difficult 
than NORAD, Oslo, originally believed and 
hoped. 

A case study: 2Jmbabwe 

NORAD opened its Harare office in 1986, and 
began direct funding of local NGOs in the 
following year, guided by a study entitled 
"Z.imbabwean NGOs in Development". Under a 
policy framewoit for assistance to NGOs, it was 
decided to support the _following activities: 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 (Cunemana 1991). 

Responsibility for coordinating NORAD's 
support for local NGOs was given to a 
7,imbllbwean project officer in September 1987, 
with an initial budget of NOK 3 million for 1988 
(ZS 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, :limbabwe 
Landprogram 1988-90:26). Local NGOs were 
chosen. not because they ·were regarded as 
~tatives of ·civil society•, as •gap-fiUen•. 



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 millions to local 
NGOs in 1990. 

Norwegian NGOs had already been working in 
the country for some years , but as the 
representation 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 
(Zimbabwe - Landprogram 1988-90, s.11). The 
activities of the Norwegian NGOs were mainly 
in other areas than NORAD supported, but 
nevertheless, their activities were described as a 
"fine supplement to the country programme" and 
helped to strengthen the profile of Norwegian 
aid to 7.imbabwe. NORAD's Harue 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 programme were described in exactly 
the same terms. Criteria 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 prganisations 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 BK of allocated budget was used 
(Zimbabwe Programgjennomgang. 
Landprogram · 1989-91, DUH. Harare. 
20.1.1988:20). 1bis might be an indication of the 
relationship between donor and "civil society". 
It was a donor led intervention because good or 
acceptable organisations 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 coordinated 
with public development plans in the same area. 
Already at that time some "hip" orpnisations 
were heavily overfunded. while others bad to 
"shop around" for a donor (Zirnbsmwe Country 
Study, 1989:227). 
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As has been indicated before, NORAD has 
employed a Zimbabwean as responsible for 
NGOs. This was rather unusual at the time, and 
demonstrates how little NORAD was at that 
time interested in using NGOs as political 
instruments for Norwegian political purposes. It 
also reflected that NORAD knew that this task 
required knowledge about the socieey; 
knowledge they were unlikely to have. But it 
also reflected the lack of priority this channel 
was given. (see for example Zimbabwe 
Tertialrapport - I. Tertial 1993, PRIV to AFR. 
21.6.1993). NGO support was regarded as a 
matter of necessity: it was not a policy that 
"grew out of" Zimbabwean experience. 

Analyses of "civil society" 

In 1989, NORAD presented an analysis which 
attempted to legitimize concrete by its support 
for the NGO channel in Zimbabwe. The country 
program stated: "Zimbabwe, like most African 
countries. bas to a small extent developed a civil 
society, Le. many and strong 
institutions/organisations which function 
independent by the state. A strong civil society 
fonns a defence for democracy and against 
arbitrary harassments, and is a balancing force 
against a dominating state with repressive 
features. Support fqr 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 
badly needed in Africa" (Draft to Country 
Program. Zimbabwe 1989-92, appendix 1: 1 (in 
Norwegian). The final document could not be 
found in NORAD's archives). 

1bis description becomes interesting when 
contrasted with a very different description from 
the following year: "Zimbabwe is a country with 
a rich <''P"isarional life. In addition to the many 
interest and welfare organisations, which have 
primarily operated in the urban areas, there bas 
(sic!) since 1980 emerged a number.of local 
~isatiQns" (Landprogram for 7.imbabwe for 
perioden 1990-1993, 21.3.1990: 35). Almost 
40$ of the funds in 1989 went to Women's 
groups and activities whilst- 38$ went to the 
cooperalive movement (Notat. Annual Report on 
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1989 acuv1ues, 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 reports that their main 
concern was to try to "avoid the haphazard dribs 
and drabs manner whereby applications were 
appraised and approved as they came in" (Note, 
Annual report on NGO activities, NORAD, 
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 activities with the country programme. On 
the contrary, this fact was described as •a 
resource for the broadening of knowledge of 
development wodt in Zimbabwe• (Landprogram 
for 7.irnbabwe 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 organisations in 1989. In 1990, 
2S local organisations received money from 
Norway. Humanitarian welfare organisations 
were explicitly defined as generally being non
recipients. The aim continued to be the support 
of organisations in peripheral areas, and this was 
the main criterion. 

In 1992 all this changed. In the meantime 
NORAD bad started 'to discuss programme 
support instead of project support. According to 
archival material. the Office for Private 
Organisations commented for the first time in 
1990 on the text of the country programme. 
From now on. support was to be incorporated in 
the country plan in 7.iJDMbwe. 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 (Zi!DMbwe, 
Prinsipper for norsk bistand. Planperiode 1992-
95: 12). The scope of NGO support was to be 
widened to "bring it more in accordance with the 
priorities in the country programme and in 
NORADs general strategy• (7.irnMbwe. 

Prinsipper for norsk bistand. Planperiode 1992-
95: 12). Secondly, it was argued that support for 
"private organisations and interest organisations 
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 marginalized target groups which 
are not reached through public programm~s" 
(Zimbabwe, Prinsipper for norsk bistand. 
Planperiode 1992-95:13). Hit was "possible to 
identify sustainable private organisations 
NORAD would also increase the allocations for 
such organisations in order to help a continuing 
positive democratic development" (Zimbabwe, 
Prinsipper for norsk bistand. Planperiode 1992-
95:8). 

In 1992 NOK S.7 million were given to local 
NGOs and NOK 32.1 mill. to Norwegian NGOs 
from NORAD alone. In January 1992, NORAD 
PRIV, in Oslo had informed Harare that NGOs 
were to be the main channel 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/Allocations• create coordination 
problems on the ground. Who should be 
responsible; the NGO or the sector at 
representation level?. Since NGOs were the 
declared channel, how to guarantee a clear plan? 
As a result of increased donor funding for NGOs 
and the ~AP 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 therefore 
continue to be dependent on aid. as NORAD 
remarked (Landprogram Zimbabwe, 1993-
96:20).Tbe national development plan was 
quou,d: it is expec:ted that in both sectors (health 
and education), a revitalization of •private 
sectof' investment will talce place with the 
involvement of both local and foreign-based 
non-governmental organisations• (quoted in 
Landprogram Zimbabwe, . i 993-96:20). The 
increased space of the NGOs. therefore, was 
partly a result of the World Bank's and other . 
donors' fmcluding 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, fonnulated a strategy for support to 
local NGOs, which was accepted and supported 
by NORAD Oslo. The Plan of Action (strategy) 
represents 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 
organisations vis a 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 
established after 1980. The development is 
noted. but there arc no efforts to analyse the 
crucial impact that this shift. and the sectors' 
linkages with the donor agenda. would have on 
society. 

NORAD now distinguished among four 
categories of organisation. a categorization 
clearly influenced by the new "paradigm": Fust. 
those who acted as pressure groups on the 
government; secondly. those who had close linb 
with the grass-roots and were based "on mass 
participation in articulating needs"; thirdly. those 
which cater for needs not "fully covered by the 
Government" and having wide-reaching 
networks (women groups. cooperative 
movement etc); and fourthly, the regional and 
international NGOs. Birt at the same time the 
relationship between.govemment and NGOs is 
described as •generally mutually supportive". 
.The Government policy is described as one of 
"non-interference, but that it required all NGO 
projects to be considered by the Provincial 
Mild/or District Development Committee before 
implementation, and to be inco1p0ratcd within 
local development plans" (p.2). The efforts of the 
government aft.er independence were positively 
assessed, but it was also stated that the 
"Government bas not yet succeeded in changing 
this situation through its policy initiatives and 
programDM$. JIDd NGOs still have a major role to 
play in se,vicing these wlnerable groups" (p.2). 
The structural position of 1hcse services is 
therefore described as "complementary to the 
role of the state• (p.4) while their ability to 
influence policy on the_ macro level was 
"currently limited" (p.3). ' . . '. . a 
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The conclusion of the program document is that 
"one should actively aim at increased assistance 
via channels outside of the country programme, 
particularly via private sector cooperation and 
support through NGOs. Utilization of different 
channels of assistance should be coordinated" 
(p.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 tenn cooperation with a 
restricted numberofNGOs". 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 democratization. NGO support 
was seen as an efficient channel in assisting 
particularly vulnerable groups such as children. 
the handicapped. minority groups, etc. NGOs 
promoting 1he rights and interests of such 
vulnerable groups would be supported. This, it 
was claiDJM, would contribute to creating a more 
pluralistic society in Zimbabwe. However, the 
geographical criteria should ~ maintained. 
Emphasis should be given to dialogue and to 
monitoring and follow-up, but NORAD would 
not be involved in the planning and 
implementation of NGO projects. 

For 1993 the goal was that 70-75% of annual 
allocations should be •ned to more long-term 
cooperation with a limited number of 
orpnisatinns•. The doc,1ment inplies permanent 
underlying contradictions regarding the way in 
which different aims and strategies could be 
barmoni7.ed. 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 support for democracy 
(Landprogramdokument for Zimbabwe 1993-
96: 13). 

The question of strategy-- again 

In 1994, the need for developing an NGO 
country strategy continued to be emphasised. 

. NORAD. Oslo asked for what was called "visible 
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integration" in the country plan, as a tool for 
"reaching sector-specific objectives". After years 
of stressing the need for strategic planning, the 
Office for Private Organisations, NORAD, wrote 
as late as February 1993 to NORAD, Zimbabwe, 
that their plans missed out how the 
representation's cooperation with NGOs could 
suppon the aims for the different sectors, (See 
"Vedr. representasjonenes virlcsomhetsplaner -
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 potential of the NGO 
sector or of individual NGOs in the country 
concerned. 

In 1994 it was found out that more than NOK 10 
millions were earmarked for the productive 
sector, but that it was "ctiffic:lllt to get a clear 
picture of the profildcontmt of the NGO portfolio 
in this sector" and that given the relative 
importan~ 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 
because the NGOs in this field "have not had any 
comparative advantagelspecial competenc:e in this 
fieJd" (Report pertaining to Alf Ame Ramslien's· 
tasks at 1he Norwegian Embassy, Harare. 31.1.-
11.2.1994, regmding the Embassy's collaboration 
with NGOs to, the Norwegian Embassy, Harare. 
24.2.1994). This relationship had other 
diffi:ultics: "1bere continues to be a tendency to 
disre~ or be relaxed about the tcnns of .. 
001JDaas of a number of the collaborating NGOs. 
Late reporting. altered budget Jines and other 
changes without prior agreement continue. We 
DOW are being much firmer OD these issues" 
(Memorandum, Collaboration with local NGOs -
funds for 1993, RR Harare to PRIV, Oslo 
12.11.1992). 

These dooumrts provide evidence that NORAD, 
Harare, has had no clear strategy for support to 
Z.imbabwean NGOs. Support was givm with good 
intentions to many good °"P'isatinas (and many 
organisations praise NORAD as a donor), but 
spread out rather thinly and in• bapbannl way, 
or based on undefined, shifting emphasises 
Despite the oflicial · Norwegian policy· of . 
:onccntration and integration within a commy 

plan, this has not as yet happened. The practice 
established during the early years has been more 
or less continued in the 1990s. One might ask: 
Was it a policy 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? 

Actual profile 

In 1994, NORAD provides an unspecified 
proportion of the funding requirements of between 
7.5% and 10% of the 850 or so NGOs working in 
Zimbabwe (the following is based on Moyo 
1994). Only 2% of the NGOs supported by 
NORAD are CBOs, while the bulk of NGOs 
supported are service NGOs (40%) and Trusts or 
Unions (38%). Only 7% of the NGOs supported 
were intermediary NGOs based on membership 
associations within different communities. The 
majority of the NGOs supported had their 
constituencies in professional associations, 
trustees and paying members of 1he NGOs. 
NORAD also supported regional and international 
NGOs which operate from Harare or work on 
ZiDJNlbwean projects (10% ). 

In practice, NORAD supports other areas and 
groups that · are not indicated by 1he policy 
doaDDC'Dtc. NORAD concentrated its support for 
about 300 registered NGOs. About 70 of these 
have m:eived support. (in terms of value NOK 4 
million i.e. about 23%).30 The CBOs have been 
given very little support. unlike other donors. 
NORAD bas apparendy believed that it was 
supporting these marginalised groups, but in 
reality they have cooperated with more mban
based professional groups. The sectoral emphasis 
of NORADs Country Programme prioritizes what 
in Norway (and in Zimbabwe) are important 
issues: support for women, environmental and 
AIDS-related activities. But what kind of people 

· are working with these issues? They are service 
NGOs, TIUStS and Professional Associations etc.. 
beal11se these themes require expertise. 
awareness. and material iesoun:es that CBOs do 
not have. NORAD's support is now heavily 
fOCQSed on urban areas since the AIDS, cultural, 
small entelprise and many women's NGO 



activities and other aspects funded are more 
problematic in towns and major cities than in rural 
marginaliz.cd areas. Professional associations are 
the key beneficiaries of NORAD support over and 
above local CBOs and intermediary NGOs. This 
policy is not a result of a local NGO strategy, but 
is a profile created by a number of new NGO 
windows, given by Harare to Oslo (Aids, 
Environment and Women are all allocations more 
or less earmarked for NGOs, and administered 
separately at the Harare office). NORAD does not 
offer 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 supporting new and therefore riskier 
sectors, notably Culture and AIDS. 

NORAD has not been very active in supporting 
institution building and efforts at building 
stronger or better •rootm" '9Disarinos. NORAD 
has mainly provided project and training support 
to NGOs. The bulk of the NGOs' institutional 
costs are met by other donors and the NGOs 
th::nR!ves. NORAD support for NGOs seems to 
have been less c:onamed with institution-building 
than with project results. Only recently has 
NORAD begun to consider grcaiei- financial 
support to the core institution-building costs of a 
handful of NGOs. While institution-building is 
emphasized, project support has continued. 

As shown above, support for NGOs has grown 
more out of the sectoral emphasis combining 
bilateral assistance with NGO activities. There 
fias been no focus OD N~ .as representing 
"society• or •civil society•. 

Distribution of funds 

The broad funding caicgory, •support for· local 
NGOs•, regularly m::eives about NOK S million 
per annum. This amounts to about ~ of the 
total granL Of the remaining average of NOK 5 
million allocated to environm:nt, culture, AIDS 
and women's activities. NGOs receive more than 
80% of the funds actually expended It is shared 
each year by about SO NGOs, IP;Si,Jting in ID 

average grant per NGO of approximately NOK 
150,000 per anrnun Women's activities get 7Cli, . 
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while productive income-generating activities or 
small enterprises receive close to 60% of the 
grants. Environmental activities received 
approximately 23% in 1992, declining to 10% in 
1993. AIDS and culture have received 
approximately 20% and .12% of the overall funds 
allocated each year. The AIDS and environment 
grants will play a larger role in 1994 than in 
previous years. 

As shown above (sec table A 11) 7% of the grants 
made to an NGO can be less than NOK 10,000, 
which amounts to broadly the same number of 
Zimbabwean dollars. Ten thousand Zimbabwe 
dollars is the equivalent in 1994 of the salary of 
low-ranking Government officials (clerks, etc), or 
10% of the price of a small car in Zimbabwe (the 
following is based on Moyo 1994). 31% 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% of the average total 
institutional budgm of medium-siz.ed NGOs. For 
new and small NGOs (excluding CBOs), such an 
amount would come to over 40% of the 
institution's total budget For really large local 
NGOs, NOK 300,000 in 1994 Zimtiabwe dollars 
is the equivalent of 10% of their total budgeL 
Therefore, over 38% 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. Tu™~ 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 Jccturer in the university system. (Moyo · 
1994) 

The value of NORAD funding to NGOs in 
z.imbabwe thus bas a quite varied structure. with 
over 80% of the funding being targeted at 
projects, and the rest at direct institutional and 
human resources capacity building. 

Opinions of NORAD and the role of the 
government 

NORAD's policy for support to NGOs is 
gmnily well known by NGOs. Many regard it 
positively (sec Questionnaire I). It is regarded as 
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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 be very efficient 

NGOs in Zimbabwe depend heavily on donors 
(see Questionnaire I). Few NGOs thus have 
consistent long-term programme and institutional 
funding relationships with single donors. Some 
~GOs have sought means of generating 
independent sources of income by offering 
fOlpl'Ofit activities. Most of them are for being 
financialyl independent This donor-dependence
amed by donon such as NORAD, has not been 
addressed as a crucial society-state question. 

More recendy the Government has begun to 
~uppon NGOs in a variety of indirect ways. For 
mstance, the Govmunent recently decided that bi
lattnl funds from NORAD should be allocated to 
an indigmous small mtelprise suppon institution. 
the IBDC. Similarly, the Government bas 
promoted the fund-raising efforts of numerous 
NGOs f.rom bilateral. mnltilatePJ and INGO 
sources. Government has increasingly involved 
NGOs in training. in the ddivay of drought relief. 
and in the management of heal1b services. 'Ibis 
has increased access to funds for some NGOs. 

A case stlldy : Bangladesh 

Norway started aid to Bangladesh after the war 
in 1971. In 1973 it bec•me a main coope,ating 
country. NGOs in Bengladesh 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 seme 
amount to Norwegian NGOs. Jn 1993 NOK 22.4 
million was channelled to local NGOs while 
half, about NOK 11.43 million went to 
Norwegian NGOs. The relative importance of 
this support has increased. . - . . . . 

A history of "direct support". 

In 1992 approximately 15% of all Norwegian aid 
was eannarked for the NGO sector. About NOK 
25 million was given to 34 organisations. (See 
table A.12). The question is: According to what 
strategic considerations have more than NOK 
100 million been allocated 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 
COWltry 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 into . 
making a picture of the NORAD - NGO scene, 
the character of the organisations, etc. The 
problem to be analysed is therefore not related to 
the individual competmce there, but to historical 
and structural constraints. 

When NORAD started support in the early 1980s 
nobody 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 fulfilment 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 eltemative. This 
WIS combined with the fact that. It the time that 
this channel was opened up, there was a 
•tremendous pipeline of disbursements of 
NORAD grants• (Johannessen. B.. 1990, pp: 
283-290). 

By establishing the direct support system in 
1986, pressure on NORAD Dhaka from Norway 
was eased. Support in these first but formative 
yeers was therefore not according to a clear 
strategy ebout NGOs' role in society. the relation 
betwcc:n •aviJ society• and the state, or the type 
of relation with government which should be 
paefeued etc. Those organisations 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 efficacy and 
impact will be severely reduced" (CMI 
1986: 191 ). The establishment of · this new 
transfer channel was a development which was 
resisted. of course. by the government of 
Bangladesh. Since the Government was heavily 
dependent upon foreign aid. this implied less 
money through the state channels. and in 
negotiations regarding country programmes 

• between Bangladesh and Norway this was a 
recurrent theme. It also argued that due to high 
overhead costs, the NGOs implemented projects 
more expensively than the GOB 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 support for non
governmental organizations in Bangladesh. 
Operational guidelines 1990). 

A new direction. 

This legacy of ad-hoc arrangements (some of the 
choices 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 overall 
tmp15" in the country program. At the NORAD 
Regional meeting in Colombo, the Director of 
the NGO Division in NORAD Oslo emphasiffll 
that "an understanding of the NGOs' role in 
Norwegian-supported sector strategics and 
-specific programmes -1lould be reached with the 
relevant government authorities" (Report. 
Regional Meeting. Colombo, 30-31 October 
1991 ). The focus was on the need for closer 
NGO/government collaboration. NGOs should 
"not be directed, but througb improved 
communication it is important to.reach a mutual 
understanding of common priorities for NORAD 
and the NGOs" (ibid). The arguments were still 
not reiated to "civil society" considerations but 
to aid effectiveness or country goal 
achievements. The policy document .c.oncluded -
with no research findings to substantiate this and 
without explaining assessment criterias - that the 
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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 
commitments 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 tlie strategy is not 
aystal clear: "The number of new allocations in 
comparison to ongoing projects was 
considerably reduced in 1988 (LP BGD 1989-
92:23). In the same document and on the same 
page: • Areas and organisations where 
cooperation preferably can be enlarged have 
increasingly 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 within prioritized areas, such 
as primary education, employment/credit and 
implementation of national primary health care 
programmes (LP BGD 1990-93:28). The next 
country programme did not have identical 
prioritics:"Prioritized areas for support for 
private organisations are health, education, 
institutional development and rural 
development" Country Programme (LP BGD 
1992-95:13), while employment and credit are 
left out. While support in the early years bad 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 coordination can achieve 
their aims. This is espccially 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 Bug]adesh" and b) to 
strengthen sustainability and institution building 
in private organisations and their projects" 
(Landprogram 1993: Stttttc til private 
"'l'Disasjoner i Bll'g)adesh). 
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In 1992 NORAD stated that they shared the 
Government's requirement regarding insight into 
and responsibility for the work of the private 
organisations, at the same time as NORAD 
supported the NGO community along with other 
donors during the July Crisis. NORAD still 
argued in favour of the importance of the NGOs 
in development 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 governmenL They suggested 
that one or more o,-ganisations could be financed 
via the country programme. This would give the 
organisations more legitimacy and the aid would 
be more eflicienL Care Bangladesh, ICDDR. and 
BRACs planned Non-Formal Primary Education 
program. would be natural in this contcxL In 
such situations NORAD can play an important 
role, it was argued. since it shares the confidence 
of both camps. This change represents different 
understanding of NGO/state relations than the 
ideology of the 1980s and the "New Paradigm•. 

NORAD Dhaka has also showed a realistic, but 
somewhat split attitude towards 1be NGO 
community. While NORAD on the one hand 
supported the local NGOs because they as a 
social force were seen as representative of 
"popular groups and forces • etc,' NORAD 
argued that some of the biggest NGOs, supported 
by NORAD, were not.democratic orpniutiODL 
They were "set up and nm by a ltrollg. even 
charismatic leader; they. are not membership 
organisations as such, but tools for service 
delivery and group o,pnismon• (NORAD, 
Dhaka, 1992. Suppon for the NGO sector in 
Bangladesh. NORAD strategy paper.2). 
Leadership "is autocratic rather than democratic• 
and the group formations are "top-down in 
manner• (ibicl:6). NORAD wroce that "there ii 
often a greater degree of 1CCOUD1ability in the 
public sector" and continued: •At present, the 
most important eccountability for private 
organisations is towards those who fund them. 
not towards their rncrnbcrsbip masses or target 
populations• (lbicl:6). The existence of such 
groups "may in DIIDY cases be nothing more than 
artificial groupings of people with little in 
common Olbcr than being offered services by an 
outside agency, on condition that 1bey form a 
group• (Ibid:6). But on the other bend. 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 every week. In 1992 and 1993 they 
supported between 30 and 40 NGOs. One 
problem which was pointed out 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.).1bis was of course 
different from the policy under the Ershad 
regime. However, NORAD also supported a few 
~nisations end projects that did not have such 
acceptance 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 "essentiai■ for NORAD to 
continue to fund human rights issues• (Ibid.), 
even if these, compared to the total support 
"represents only a tiny proportion of Nmwegien 
NGO funding• (about one percent in 1992). The 
main argument for this modest support was not 
based on policy grounds (the country strategy 
ernphuiud human rights issues), but on 
teclmicel-administrative considerations. The 
•absorptive Clplcity• of the activist groups was 
■iimitcd• (Ibid.). 

NORAD Dhlka argued in favour of increased 
support for the NGO sector. The arguments 
resembled those used · in 1986: it . !Dikes it 
possible to transfer •unspent funds under the 
country frame to the NGO sector" (lbid:5). The 
prob1rm of undemocratic organisations, was one 
which NORAD underlined in ieletion 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 formulations and 
in "decision-making related to the development 
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 attempted to integrate NGO 
support into NORAD's counby plan. The various 
offices in NORAD and the department were 
mainly concerned with one issue: was "their" 
subject represented? The emphasis was naturally 
on the NGOs role within the different sector 
plans, without any notion of NGOs as something 
"apart", as forces worth strengthening, because 
they might represent popular, non-governmental 
and non-statist interests. It is therefore 
interesting that priority sectors for NGO work. 
human rights (0.06 'Ii) and environment receive 
altogether 1 'Ii 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 comparison 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-a-vis the tasks outlined, the 
field did not get the overall policy attention it 
deserved. It was generally seen as "something 
apart". 

Local support and diplomacy 

In some countries NORAD supports opposition 
groups and minority Lutheran churches. even 
wm= this support runs contrary to the recipient 
government's policies. These organisations may 
be very efficient in development aid, and they 
may have stronger orweam-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 dmgc of NGO support, often working 
quite isolated from the rest of the office. not 
seldom a non-Norwegian and often wilb little 
diplomatic experience. 
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Foreign state support for national organisations 
is, of course, a touchy issue in any country (ref. 
the case study on Bangladesh). It would have 
bern a big issue in Norway 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 Troms~ or Oslo so that they 
could "empower" themselves. Such support may 
be regarded as "right" and as important That is 
not the case here. The problem 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 interesting, and reveals a great deal about 
the present historical era, that Norway and 
NORAD have engaged S(? actively in this 
support, without really cpscussing the relation 
between the "North" and the "South" that this 
reflects and the policy implications it may have. 

A constant issue - NGO/state relations. 

So~ central policy issues (for both NORAD and 
NGOs). 

Within the "New Paradigm" NGOs are given a 
by role in furthering democratic development 
In Norwegian politics their importance is 
descnl,ed in more modest terms. The last Report 
to the Stoning underlined their general 
importance in furthering democracy in 
developing countries (disregarding time and 
place), but also said it was important to 
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coordinate NGO support with governments 
(irrespective of time and space). Preconditions 
for democracy will vary, as will opinions of what 
it means, more than in a European donor context 
oraNorwegian context The terms "democracy" 
and "pluralism" overlap in Report to the Storting 
No. 51 (1991 - 92) (as they generaly do in aid 
literature). 1be 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-bureaucracy 
on the one band and the building up of formal 
democratic institutions on the other hand, 
consequently becomes confused. There has been 
a clear and widespread tendency to mix ends 
( democratization) with means (pluralism, i.e. 
western style institutions or number of NGOs). 
The policy seems to have been unaware of 
internal dilemmas and contndictions, since there 
can be incompatibility between the promotion of 
democracy or pluralistic diversity and social and 
economic improvements of the poor. 
Furthermore, the form that this incompatibility 
takes will vary in time and space. There bas not 
been much reflection on these issues. As long u 
this is the case, whether NGO support bas 
promoted "democracy" and "civil society" or not. 
has been solely a question of chance. 

NORAD has occasionally questioned the 
accountability of individual NGOs. However, 
NORAD bas never discussed how to manage the 
permanent problems· of accountability in the 
NGO channel u a whole (see Qaptcr V). Is it · 
possible to develop democracy by bypassing 
legal and. in theory at Jeast, accountable 
institutions by supporting organisations that 
have a structural accountability problem? The 
global liberalisation/privatisation drive in weak 
states might weaken democracy, although it 
increases pluralism. International and national 
NGOs often try to bypass what arc regarded u 
cumbersome official procedures, thus 
circumventing legitimate state institutions. This 
bas moved .important decision-making processes 
out of more accountable institutions to NGOs. 
which arc not seldom primarily accountable to 
external donors. In some places the NGO 
clwmel bu created a situation in which 
everybody decides what is best for the country 
concerned. except those living there. NGOs may · 

shape national policies without having 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 democratic 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. 
They regarded the government's policy of 
encouraging NGO as a tactical move to weaken 
the organized political opposition. 

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 responsibility to ensure a 
reasonably fair distribution of services, might 
indirectly erode government accountability and 
legitimacy. This accountability problem has not 
been · faced, therefore organisations that arc 
accountable to no-one except to NORAD have 
been built up. In some cases organisations which 
have been accountable to political groups or a 
chmch leadership have been supported. In other 
cases support have been given to organisations, 
which almost from scratch, have gradually 
managed to increase their standing and 
legitimacy in society. 

How can civil society be strengthened in cases 
where this is regarded u important. and what 
should be the role of development NG0s?31 The 
democratic and development potential of the 
NGO channel reflect relations between the 
society and the state. Societies arc embedded in 
a concrete historical and economic-political 
context. Organisations in Norway (see table 
A.25) have organised millions of Norwegians u 
members. Two of the organisations involved in 
aid have about 1.3 million members and close to · 
800,000 members. These organisations arc 
rooted in society to quite a different extent than 
the NGOs ilt 1lJDNlbwe. 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 loggerheads, the two spheres are 
locked in a dialectical relationship 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 relation 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". For a 
donor, the recipient government and the relevant 
NGOs, it is necessary 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 
develop? 

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 aucia1 
actors in a new •g1obal" development strategy 
has encouraged generalizing studies. Much 
research and consultancy work discusses NGOs 
in "Latin America". in • Africa" in • Asia" etc., u 
if these geographical distinctions have relevance 
for the study of NGO/state relationships. This 
continental framewolk is not particularly fruitful, 
although 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 and Anbeier 
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 changes in short periods of time 
(the 1cga1 traditions and environment are usually . 
more stable .in westem welfare states) and 
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because of the crucial role of external factors like 
donor policies. 

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 politically 
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 unintentionally, 
as a result of successive NGO interventions (see 
the discussion of Norwegian Church Aid in the 
Southern Sudan in the period 1972-1985). The 
normal 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 headquarters in other countries. 
NGOs which are "going to the bush• (as many 
Norwegian NGOs have done), by providing 
services to poor rural populations or neglected 
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 (see Tvedt 
1992). 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 
innovation or paralysis. and are both instruments· 
of, and competitors to, states. NORAD's policy 
has been superficial and ad-hoc. 

A number of quemons 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 
about to disintegrate. where the only viable 
political systeim are regarded as being localised, 
or etluucally based? 
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Strategics and NGO/state relations 

In chapter VI and in the related case studies the 
"civil society state 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 
sttategy. 

Here some other typologies and models will be 
presented, 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" orpuisations 
and the state. 

Gidron et al. have suggested one model which 
bas been used in studies of welfare states. This is 
a typology of government nonprofit relations 
which may be of some use if the aim is to 
integrate NGO support with the plans of the 
recipient govemmenL Central to 1his model is a 
distinction between two sets of activities that are 
involved in producing social services available 
to the population; first the financing and 
authorization of services; and secondly, the 
actual delivery of them. 

a) Government-dominant rnotUL Here 1he 
government plays the dominant role in both 
financing and dclivay. lbe tax system is used to 
raise funds for the services, and government 
employees deliver these services. 

b) Third-sector-dominant rnotUL This is the 
opposite extreme. Volunta,y organwztions play 
the dominant role in both the financing and 
delivay of services. It prevails where opposition 
to government involvement in social welfare 
provision is strong for either ·ideological · or 
sectarian reasons. or where the need for such 
servi_ces bas Dot yet been widely ·accepted. 

c) Dual rnotUL In between 1lae two ememes 
are two hybrid models, aefeaaed to as the "dual or · 
parallel-tract modds". Here • non-profits 
supplement the services provided by the stm, 

delivering the same kinds of services but to 
clients not reached by the state. Alternatively, 
third-sector organisations can complement the of 
government services by meeting needs not met 
by the government 

d) Collaborative model. Here the two sectors 
work together rather than separately. The non
profits can function as agents of government 
programmes, termed the "collaborative-vendor" 
model. Alternatively, they can retain a 
considerable 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 sector. 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~ is 
involved. a venion of the "dual model" seems 
most appropriate, because the state has neither 
~ fiDIDcial nor the administrative capacities to 
produce 1he services needed. The donor comes in 
to fill at least of the gap. The model introduces 
some useful concepts, but for understanding 
"thini sector" relations with states in developing 
countries it is too formalistic. It says nothing 
about how the NGOs and the rest of the 
organisational field relate ideologically to the 
state and govemmenL 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 extemal donor linkages might be more 
important than national taaditions or "styles" in 
forming this relationship. Moreover, the model 
will tend to place too much emphasis on 
structural model characteristics and underrate 

· - the vay radical shifts in sector relations that may 
take place and have taken place in many 
developing countries within short periods of 
time. Neither does it capture the importance of 
the NGO channel in · creating and fanning the · 
third sector itself, and indirectly (and sometimes 
dim:tly) its relation to the state and govemmenL 

Another model bas been proposed by Kuhnle 
and Selle for the study of orpnisatfons in 
welfare states (KDlm)e and Selle 1992). The first 
ctirneosion relab:s to bow close "'JIDisations me 



to the state with respect to the scope, frequency 
and case of communication and contact. 
Organisations might either be near, and hence 
integrated with the state, or distant, and 
separated from iL Political traditions and culture 
dctcnninc how great the ideological distance 
between state and voluntary organisations can be 
while close contact is maintained. (lbid:26) In a 
"state-friendly society", the distance can be 
great, with great likelihood of adaptation and 
integration over time (Morken and Selle 1992). 
Great ideological distance docs not preclude 
nearness in tcnns of communication and contact 
The extent of communication may also simply 
be dependent upon the size of the country and 
the population (Ibid.: 27), consequently; 
"physical nearness does not imply ideological 
nearness" (Ibid.) and vice versa. This model 
highlights important relations and includes 
power relations at the same time as the 
NGO/state dichotomy is evaded. However, it 
docs not catch the particular c:baracteristics 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 reflection of canyons and 
ravines making communication almost 
impossible in large areas, while "nearness" in 
_Bug)adr$11 might express that all live on a plain 
where 80 ~ of the country is less than 10 metres 
above sea level). 

Some argue that there is a relation between open, 
pluralist systems and the extent to which NGOs 
may enhance diversity (DiMaggio and Anbcicr, 
1990: 151). In cmporatist systems they will tend 
to develop "welfare cartels" 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 1hc different roles 
(they may enhance diversity but also develop 
into "supply oligopolies") that NGOs may play 
in contexts wbcrc the state's character varies. 
Research on most of the countries in which 
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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 
understood as a reflection of the general state of 
knowledge. 

What is important is that the diff erenccs 
between, and the multiplicity of, institutional 
arrangements in countries like Ethiopia, 
Bangladesh, Sri Lanka and Mozambique make it 
necessary to distinguish between 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 proliferation of NGOs, while in 
other countries this may strenghthcn both the 
state and society. In a state where the citizens 
feel attached to existing state borders the 
consequences will be different than in 
multicthnic societies where the legitimacy of the 
state is fundamentally questioned, or where 
politics basically reflect ethnic or particularistic 
interests. To support diversity or a proliferation 
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 intervention with other 
implications than supporting diversity in a 
society with a bureaucratic and monolithic state 
structure which has undisputed or a relatively 
strong legitimacy. NORAD works in both types 
of countries but has a policy which describes the 
aced and role for 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 strategics 
fortbe field. Strategies have been superficial and 
too general. and have not addressed the crucial 
long term issue of state society relations, with a 
genenl disregard of the power aspect inherent in 
this kind of assistance. 
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NORAD'S SUPPORT FOR INTER
NATIONAL NON-GOVERNMENT AL 
ORGANISATIONS (INGOS). 

Main f~dings::support for .intcmationalNGOs 
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A short history 

In 1963, wbm the first guidelines for support for 
NGOs were set on. only Norwegian 
organisations were eligible to apply. During 1he 
1960s, however, some international 
organisations were granted support. but only 
when they established offices in Norway (the 
Salvation Anny and Carilas). Other international 
organisations received indirect support from 1he 
Norwegian government via Norwegian NGOs as 
part of their international network (Lutheran 
World Federation and World Council of 
Churches). In the beginning of the 1970s 
NORAD was approached by an increasing 
numbei' of inlemalional organisations, especially 
in the main cooperatiing countries. Several of 
these organisadons applied to NORAD for 
projects that NORAD found well adapted to 1he 
local situation, but it bad to tum down these 
appliclttions according to the guidelines. 

Simultaneously, there was a growing interest in 
such cooperation both within NORAD and 
internationally. The Committee for Fomgn 
Affairs in the Norwegian parliament, in its 
comments (lnnst. S. nr. 192 (1975-76)) to the 
government's Repon to the Storting No 94 
(1974-75), •0n Norwegian economic 
cooperation with the developing countries• 
announced its interest for the support of • .. 
private international organisations that me 
engaged in relevant projects• in Norway's main 
cooperating countries. Subsequently the 
departmental committee 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 difficult to monitor and 
control if it was not confined to the main 
cooperative countries (SD-80n7:8). 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 
NORAD. 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 separ11e division or 
orpmsational establishment in Norway may 
only oblain support for schemes in Norway's 
main cooperaling countries in partnership 
with Norwegian or national organisations. 

The term •national organisation" here meant 
•indigenous or local organisations" in the main 
cooperating country. A cucful opening was 
given for such international organisations, but it 
was not until 1981 that the first NOK 300,000 
NOK were granted to different INGOs via 
NORAD's budgets. 

While NORAD proceeded cucfully, and after 
long discussions decided to allocate NOK 
300,000, the Norwegian Foreign Ministry bad 
followed a very different practice. In 1972 
Report to the Storting No. 29 (1971-72) stated 
that "bumanitvian aid• to international 
organisations could be given in certain cases. It 
wu 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 sudt financial support was given to an 
increasing extent by different offices and over 
special budget items in the Ministty of Foreign 
Affairs. Report No. 14 to the Stmting: "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 SW APO, 
ANC and PAC the same year. NOK 187 mill was 
granted that year to a wide range of 
organisations under the budgets for humanitarian 
aid and international emergencies in the Ministry 
of Foreign Affairs (including the UN system, the 
International Red Cross, and "numerous 
Norwegian and international organisations." 
(Op.citp.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 the Foreign 
Ministry. This was further developed 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. 1be special grants and new 
budget items earmarked for special purposes 
made INGOs a suitable partner since they were. 
regarded as having special competence within 
some of these areas. These grants were often 
given in combination with international 
discussions and projects, often sponsored by 
Prganisatinus within the United Nations. The UN 
conference on women iJi 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 
entablishcd, later called the "Human rights and 
democracy grant•, and special grants for 
environmental issues were increased at the time 
of the Bnmtland Report on the environment and 
development. Other such special grants allocated 
over specific budgetary chapters were for 
education, information, the Sudan-Sahcl
F.thiopia programme and the regional grants for 
Africa and Central America. In addition. certain 
INGOs were given support outside these budget 
items. 

The number of INGOs supported grew fast. 
Several ieceived money through different 
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"windows", both within NORAD, the Ministry of 
Development Cooperation (DUH) and the 
Ministry of Foreign Affairs (MFA). In 1989, 
PANOS and the International Union for the 
Conservation of Native and Natural Resources 
(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 the whole of MF A. In an effort to get 
to grasps with this situation the administration of 
DUH made a list of such INGOs in 1989. (Note 
by Multilateral Unit 24 January 1989. Sec 
appendix no. XXX) 

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. Experiences in NORAD and DUH 
were discussed. It was noted: "A fragmentation 
of the budgetary and administrative 
responsibility has at cenain times created 
significant 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 institution (Note on NORADs 
cooperation with international private 
organisations. Priv/PFK. 16.3 1993). 

New guidelines 

1be 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 responsibility for 
these organisations. The meeting pointed out 
several difficulties, however: lack of definition 
of this type of NGO; how to differentiate 
between international and local NGOs; 
difficulties of placing 1hc responsibility for many 
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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 renewed NORAD's interests in making 
an overall policy and obtaining a satisfactory 
overview of the situation. A new process was 
stattcd by the PFK unit to streamline practices in 
NORAD and possibly within the ministries as 
well. 'This process took two years. and developed 
in stages; mapping of INGOs; clarification as to 
overall policy on INGOs; division of labour 
between MFA and NORAD; streamlining of 
practice according to overall development policy 
within NORAD; administrative decisions and 
implementation, including information to 
regional and country offices etc. 

The PFK unit was given overall responsibility 
for coordination within NORAD from 1992 •• A 
new coordination "moder was agreed upon 
between NORAD and MFA. MFA was to 
provide budgetary support (core support) and 
programme support when that is deemed to be 
an integral pan of core support. NORAD might 
also give programme support. but only in cases 
where these programm~ were pan of other 
NORAD-supported activiti~. 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 bad 
clear reservations, and stated that they needed 
room for flexl'ble 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 Febnwy 1992, clear proposals on 
definitions of INGOs. budgetary responsibilities. 
administrative routines, communication lines 
and SflPAmlining according to overall Norwegian 
development policy were oatlined. 1bis 
initiative won general m:1,;m Proposals were 
subsequendy put forward and implemented for · 
all the relevant budget items and special global · 

schemes, etc. 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 
concerted 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 subordinated 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 perspective ere 
important. The MFA lives on the other hand in a 
less predictable environment. where quick 
political decisions have to be taken tb reach what 
is considered as politically necessary. 

THE MINISTRY OF FOREIGN AFFAIRS 
AND THE SEAR.CH FOR AN NGO 
STRATEGY." 



This chapter will put this new policy in a 
comparative contexL It will also discuss how this 
policy has related to the growth of what have 
been called complex emergencies, and some 
dilemmas it has created within the Norwegian 
NGO channel. 

Foreign policy and NGO support 

The first issue relates to the problem of NGOs as 
political 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 have 
played clear political roles, moie 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 heie - as 
allies in difficult and touchy foieign policy 
issues. 

From this angle, the MFA's policy bas 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' foieign policy. Even befoie 
the aid era they played an important role in 
supporting European state policies in overseas 
colonial regions (the historical 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 foieign policy interests, since their 
emergence was associated with caring for each 
nation's wounded during wartime." 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 

115 

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 general 
trend in the U.S., as there weie in Europe wheie, 
for example, Oxfam Famine Relief Committee in 
Great Britain expressed open dissent with the 
policies of the London governmenL Foreign 
policy makers in most countries have long 
regarded NGOs or voluntary organisations as 
potential instruments in conducting a foreign 
policy the state cannot so· easily do. Most public 
donors regard NGOs as having special 
advantages in political conflict situations.JI . The 
ieason is that they can bypass problems which 
the established rules for state-to-state conduct 
have cieated (see case study on the Emergency 
Relief Desk). NGOs aie also regarded as 
especially efficient in emergency situations; they 
act swiftly and they can mobilise popular 
support for diffeient initiatives.39 Generally 
speaking, voluntary organisations, 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. Truman proposed 
the •Point Four• programme, but as early as 
1946 bis administration wanted •to tie together 
the government and private programmes in the 
field of foieign aid•. In the same year he 
appointed an Advisory Committee on Voluntary 
Foreign Aid attached to the Department of State 
and composed 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 Department 
which bas continued until today.40 The general 
argument from the government and Congress bas 
been tbatsupportforprivateorganisations would 
heighten their visibility and theieby, it was 
hoped, inciease support for all foreign assistance 
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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 mean setbacks in the Cold War), and 
act as useful channels for getting rid of surplus 
agricultural produce (see Food Aid and Foreign 
Aid). The majority of American NGOs accepted 
their role, and were important supporters of 
American policy in the Korean war and the 
Vietnam war.42 

The U.S. government regarded aid as a political 
question 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 (OEC>, founded 1960) and the 
Development Assistance Committee (DAC) in 
1961. They urged other Western states to 
become mme involved in aid. To increase public 
suppon for more aid and more specifically, to 
the Development Decade declared by the UN 
General Assembly in 1961, voluntary 
organisations were regarded u important. 
Several governments started to suppon NGOs, 
and in 1963 a resolution wu 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 "Nonk 
Utviklingshjelp• in 1962 (NORAD's 
predecessor), the Norwegian government 
channelled money to Norwegian NGOs in the 
same year. 

But while governments in former and existing 
colonial countries \1VCl'C motivated by the wish to 
(I) create a humanitarian image for themselves in 
ex-colonial tmitories, (2) get a -root in the d~ 
economically in the developing world through 
f ·· ~ate surrogates where no colonial heritage 
e, __ .,b:d. and (3) stimulate a greater domestic 
ic~.:rest in international questions (based on 
Smith 1990:109), Norwegian - policy WU 

formulated in a different context. The policy of 
course wu regarded u pan and parcel of a 
Western strategy to stop communism and to 
promote democracy and social justice, i.e. to 
expon •neutra1• values. u it was said, u a _ 
disguise of general Western and Norwegian 
social democratic ideas. The channel wu· 

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 underlined (later developments have 
shown that this American and Western strategy 
was a successful step in the effort to stop 
communism). But the Norwegian government 
had neither a national image to remake nor 
national business interests to further. 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 suppon for aid, and did not 
do anything abroad that actually damaged 
Norwegian and allied interests). By controlling 
funds for political and humanitarian _ 
interventions (Fust and Second Political 
Division) channelled through NGOs they had, 
however, more leverage than the Swedish 
Ministry of Foreign Affairs had. In Sweden it 
had been decided that all such suppon should be 
handled by SIDA, or the SEO bureau. 

This short historical summary shows that NGOs 
and foreign policy interests have been 
commingled since the birth of the channet 
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 imponance and · relevance of these 
differences will be discussed. 

Norwegian foreign policy and NGOs 

PoUcyline 

The current policy is laid out in Report to the 
Stoning No. 51 (1991-92). Its strategy is not 
very clear when it comes to how MFA initiatives 
for NGO suppon. based on Norwegian opinions 
and attitudes, should be mixed with what is · 
underlined u the most imponant principle in 
Norwegian assistance; that it shall be •recipient 
oriented• and "be pan of" 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 

.· 



administer these developments. The donors have 
"in many instances started to operate on the side 
of the national administrative apparatus" (p.32.) 
Norway will gradually implement the principle 
of "recipient responsibility for planning and 
implementation of development projects 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 for human rights 
issues and democratization. The Report docs 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 
recipient 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 organisation of 
international emergency assistance"· and "to 
coordinate development cooperation for more 
long-tenn rehabilitation activities" (p:33). At the 
same time one should attempt to relate 
emergency assistance and long term 
development aid to each other. 

The official policy docs 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 bas been the case in some places) and 
whetla'important foreign policy issues (perhaps 
not imponant in Norwegian public opinion but 
in countries in which Norwegian actors 
intavene) 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 case studies showing how 
cooperation between the Ministry of Foreign 
Affairs and Naps bas functioned. 

Until the end of the 1980s, the Norwegian 
government and MFA followed until the end of 
the 1980s, an ad hoc policy regarding the use of 
Norwegian NGOs for foreign policy purposes. 
Norwegian NGOs channelled money to groups 
fighting apartheid, but this did Dot make a 
policy. It was regarded as difficult but natural. in 
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such and similar obviously "just" cases. Since 
1977 Norway has been giving assistance to 
refugee camps outside South Africa; the 
assistance was not regarded as political, although 
indirectly it was a support for the ANC. Norway 
played a very low key, both in talking about this 
support and in claiming honour for it afterwards. 
Nobody talked about contracting NGOs before 
the 1990s. 

However, Norwegian NGO have been involved 
in political activities; some worked in close 
cooperation with political organisations, in some 
cases political organisations disguised as 
humanitarian or neutral NGOs, both in Southern 
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 
bas to defend imponant domestic business 
interests, strategic interests etc. in · these 
countries. But the aim was generally limited to 
solidarity in support of certain groups. It was 
first in the cady 1990s that NGOs started to plan, 
with MFA's support. to intervene directly in and 
inflUCDCC political processes. In this perspective, 
the policy of NCA in Ethiopia and Eritrea before, 
during and after the fall of Mengistu is a new 
departure in Norwegian foreign policy and NGO 
policy. 'The General Secretary of NCA 
functioned as a kind of Norwegian diplomat in 
the Hom of Africa, and was partly financed by 
the Foreign Ministry. 

The Ministry of Foreign Affairs and NGOs 

'lbe close and very direct connection between a 
Ministry of Foreign Affairs and NGOs is not a 
common trait in donor countries. 'lbe Ministry of 
Foreign Affairs, i.e. the department of state 
directly under the Foreign Minister, bas 
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 allocations, 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, 
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where the state uses "its" NGOs as policy 
instruments, though often in a less direct manner 
than is possible in Norway."' The Norwegian 
model is different because the structural 
conditions are not the same. 

It is too early to analyze 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 and NGO 
potentials in such areas are increased. This bas 
already created, and will most likely create, a 
wider scope for Norwegian foreign policy and 
NGOs in the years to come. 

The question remains: how efficient is the NGO 
channel 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 u policy aims? Furthermore; to what 
:xtent will this policy in the long nm undermine 
a main premise of this policy - 1hat the 
organisations are regarded u humanitarian, 
neutral do-gooden? lf=e WC briefly present two 
cases that can be used to ilJnminate some of the 
problems and dilemmas inherent in this policy. 

A case study: The MFA and the emergency 
situation in the Hom of Africa 

As shown in a separate cue study, Norwegian 
Cuuch Aid played a very important role u the 
lead agency in the Ernergcncy Relief Desk. 
operaling •cross-border" from Sudan into rebel
held areas during a cmcial period in the wars 
between P.ritrca and Ethiopia and in the internal 
rebellion against the Mcngistu regime in Addis 
At--!ha. During the 1980s NCA received part of 
it "uncling money from the Ministry for 
De , ~oprnent Coopeaation (Emergency Division) 
and from the Ministry of Foreign Affairs 
{Second Political Division) for this operation 
{see Figure A 13). '1be govemment's support was 
substantial and important pll1S of it went to areas 
outside 1bc control of 1bc Bbiopian Government 
In the period 1984 to 1989. emeigency support 
for PJhiopia totalled more 1han 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, DUH. 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, primarily 
NCA. 

This section will discuss the role of MFA. and to 
what extent it •controlled• developments or 
b::carne 1he •captive• of the organisations, rather 
than the organisations becoming instruments of 
the Ministty of Foreign Affairs. This will be 
compared with the policy on the war in the 
Sudan. Here the Sudan People's Uberation 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) supported 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. hued on the 
relations 1hat 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 operations 

· could be. the NGOs and not the MFA were 
calling 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 9humanitarian 
policy• was so broad that the NGOs could 
manoeuvre within it '1be main reason why 
Norway tw.arne 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 importance 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 % 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 Hom 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 Eritrcan Commission and opted 
for unification with EthiopiL 46 30 years later the 
Ministry of Foreign Affairs followed a very 
different policy, but without prior and systematic 
discussions about the Norwegian attitude to 
Eritrcan independence or a strategic discussion 
of a new policy line. 1be Norwegian 
government'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, 
EthiopiL 47 1be support was undoubtedly an 
important factor in the Eritrcan ~ctory in their 
struggle for independenC?C, as it was for TPLFs 
victory in F.thiopia (interview with ~T. Addis 
Ababa in February 1994 and with ER.RA, 
Asmara, February 1994). The requirements for a 
policy line were neglected, because nobody 
semm 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 pan in an operation 1hat was regarded by 
the Ethiopian government as a violation of the 
country's territorial integrity and national 
sovereignty.41 'Ibere can be no doubt that 
Norway did violale what is generally regarded as 
a ruling principle in state-to-state relationships: 
territorial integrity and sovereignty. The 
operation could nonetheless continue because 
the Mengistu regime was very unpopular, both in 
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Western opm1on 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 Ethiopian 
government had neither the strength nor the 
capacity 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 addressing 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 government, 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 nonh. The 
Norwegian government attempted to maintain its 
support 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 
government 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 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 Eritreafligray etc, and therefore it was 
natural that they should get most. 

The justification and the "humanitarian 
argument". 

The Ministry of Foreign Affairs and the 
F.mergency Division alternated during the whole 
of this period alternated between calling ERA 
and RESI' "humanitarian organisations" and the 
"humanitarian arms of political organisations". 
The implications of these important distinctions 
were apparently tuned down. The unclear grasp 
(or conscious representation) of the highly 
political aspects of the emergency operation 
comes through in various organisations' 
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applications: MFA received applications 
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 primarily humanitarian. 
Although ERA in principle is autonomous; its 
cooperation with the EPLF is extremely close. 
Projects are undertaken only with EPLFs 
implicit or explicit approval. EPLF personnel 
frequently work side by side with ERA people in 
ERA projects, and ERA bonows equipment from 
EPLF on an ad hoc basis. All ERA vehicles, for 
example, are serviced in EPLFs network of 
workshops and garages". (see Terje Todesco, 
Mission report. Travels in the Sudan and Eritrea 
17 December 1984- 2 January 1985 to evaluate 
present and possible future Redd Barna support 
for F.ritrea.) Redd Barna got support for ponidge 
production at a "Revolutionary sc1ioo1• inside 
F.ritrea. SAIH. for its part, described REST as "a 
sovereign mpnisation in the areas controlled by 
TPLF" (SAlll. Stitknad om st,ttte til innkjtitp av 
Ja:rcmidlec for gnmnskoler i Tigray. 26.9.1985). 
It obtained support from the Ministry of Foreign 
Affairs in October 1985. The Norwegian Red 
Cross descn°bed ERA as •an autonomous private 
organisation which cooperates closely with 
EP1F' (Stitknad fra Norgcs Rlltde Kon om stllttte 
til den Intmasjonale Rtitde Kon komiteens 
hjelpcaksjon i Enrea. UD. N&F-enheten. 
4.9.198S.) By avoiding discussions of the local 
organisations' status and role in the wan. a 
political decision on . the Ethiopian/Eritrean 
question could also be avoided, or at least 
postponed.50 The strong pro-Eritrea opinion in 
Norway made it necessary to act. but it did not 
make it necessary to consi~ the overall impacts 
of these acts. In discussions with the 
organisations. 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 Hom 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 Jess important. Tbdr -
"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 government 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 indicated 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 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 
(NOFO to Ministry of Foreign Affairs, 
26.1.1990). NPA wrote 1hat the scepticism of the 
Minis1ry of Foreign 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 111_1 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 . 
bad caused tens of thousands of deaths. against 
an anny 1hat was the second biggest and perhaps 
the most brutal in Africa. ERA and REST were. 
of course. more interested in winning the war 
than complying 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 ERD bad a budget of over 
NOK 1 billion. That turned the balance. the 
whole situation changed and MFA assessed their 
support as a sua:ess. without having to reflect on 
the conscqucnccs 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 Hom of Africa and 
drawing a political map that the Ministry of 
Foreign Affairs 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 arc competence or 
traditions. Norway was on the "winning side"; 
ERA and EPLF came to power in Eritrea, and 
REST and 1PLF 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 investment 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 economic gains. In 1992 
Ministry of Foreign Affairs supported Eritrea 
with NOK SS.589,119. Support for democracy 
was primarily money to the Bergen firm, W. 
Giertsen for printing machines and support for 
the referendum. They also supported NCA in 
their effort to build up an independent 
newspaper in Asmara with NOK 1 million and 
support for the Institute for Human Rights 
(election observers). 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 are still 
discussing fundamental upects of how 
Norwegian development assistance should be 
organi7.ed in Ethiopia and Eritrea. 

The arguments set forth in the UN Commission 
of 1952 may have been right or wrong. That is 
not the case here. What is interesting is that 
MFA and the Emergency Division implemented 
a policy that would have direct opposite 
consequences without apparently contemplating 
the implications of that policy. The issue bad 
become a domestic policy issue, _ and_ the 
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humanitarian mandate was regarded 
accordingly, and dealt with by ERD with its 
"neutral" implementing agencies. The radical 
shift in actual policy in a geopolitical area that 
has been regarded for centuries as strategically 
very important, was not discovered. The NGOs 
had not so much been contracted by the MF A, as 
theNGOs had contracted the MFA. NCA was an 
efficient lead agency of ERD. The organisation 
was also very efficient in mobilising the 
Norwegian government to support ERD, which 
gave ERD credibility. MFA for its part, had a 
channel through which it could do something to 
alleviate the consequences of drought and the 
war - but on the other side it had suddenly got a 
political insttument 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 related but different problems in Southern 
Sudan and the handling of the "humanitarian 
mandate• in that civil war. 1bc international 
situation was also somewhat different In 
Southern Sudan it was clear that the UN General 
Secretary, de Cuellar, had personally forbidden 
UNHCR. and 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 u 
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 politici?.ed. 

At about the time that the UN was forbidding 
cooperation with SPLA/SRRA, Egil Hagen, on 
assignment for Norwegian Peoples' Aid. left 
Nairobi with two Ionics 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 bad 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 band. the Norwegian government wu 
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positive to the idea of providing humanitarian 
relief, also for people in SPLA-controllcd 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 (sec the case 
study on NCA in Southern Sudan). A 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 conceived 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 publication of the Ministry of Foreign 
Affairs's support. the problem could be solved. 
NCA was very critical of Hagen's activities and 
of the support NPA got from the Ministry of 
Foreign Affairs. 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 bad 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 in Verdens 
Gang. _When Hagen was back in Nairobi, 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 Ministry 
of Foreign Affairs bad already given an oral 
commitment to support him. What to do now? 
Tbe conditions bad changed with the EEC's 
withdrawal of support. 

The situation in the Southern Sudan went from 
bad to worse. Now NCA bad also decided to start 
wort OD both sides, being aware that this might 
make them an orpnisatirm "non-grata• in Sudan. 
They wanted support from the Norwegian 
government in this. NCA followed a different 
policy from their ERD operation and from that of 
NP A. It was important that the government in 
Khartoum should at least tacitly agree, and they . 
put more emphasis OD donor control of food 
distribution than 1hey did in Erltrea/Tigray~ Tbe 
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 development 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 o~sation bad no other 
commitments in the country (unlike NCA and -
Norwegian Red Cross). NPA and Hagen also 
openly informed SPLA that NP A's cooperation 
depended on support from the Norwegian 
government 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 
bad already been incurred. 

The standing of the NP A operations in the donor 
community gradually improved. In 1987, NP A 
planned to develop as a liaison organisation for 
other NGOs in the area. The Zurich group, a 
c:hurch-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. They wanted to use 
NPA, and NCA was thus, in spite of their public 
disagreements, a door-opener for NPA. In 
September 1987 the Ministry of Foreign Affairs 
proposed that the government should support 
NPA's emergency work in Southern Sudan with 
NOK 3.9 mill. They knew that this was a 
sensitive matter, partly because some 
organisations had recently been expelled 
(ACROSS; Lutheran World Federation and 
World Vision). The Foreign Minister finally. 
decided that the issue should not be taken by the 
government, and the Minister decided to give 
NPA NOK 2 million. 

The Ministry of Foreign Affairs knew of course 
1hat 1bc Sudan government regarded support for 
SRRA as support for the guerilla army. If 
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something were to happen, the Norwegian 
government had no means of supporting 
personnel in these organisations. The principal 
question involved was discussed, but the 
established relationship with NP A and the fact 
that the media already knew about its 
involvement restricted its freedom of action. 

In the meantime NP A emerged more and more 
as a "broker" for aid to SPLA-controlled areas. 
At the same time NP A 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 
representative 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. 1be 
food distribution centres became important 
military centres. SPLA moved southwards, also 
because of the food aid from NPA. 

In 1988 signals from Washington bec.ame 
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, tcinforced 
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 
actively) what was regarded. described and 
conceived of as purely humanitarian assistance, 
the MFA had established a channel of great 
political importance. And again. by chance, the 
U.S. Government 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 ~d and political interference. 

Of course, from these cases 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 
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conflict situations requires in-depth knowledge 
of local political situations, 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 
becoming tools in the hands of the warring 
fractions will be great. It may also highlight 
problems between humanitarian aid and politics 
which are more complex than conventional 
rhetoric implies. Finally, it can indicate the need 
for more empirical studies of such situations 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 analyze. 

However, this case can serve-to show that the 
organisations' choice of · policies tend, in 
important respects, to reflect their "interests" in 
the actual area." 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 prganisations for policy 
advice or policy implementation in difficult but 
potentially very influential policy situations 
implies both constraints and opportunities. 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. The Foreign 
Office bas 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. 1beir main informants 
were often their instruments, but instruments 
with their own interests, sufficiently important to 
influence fundamental policy lines. . 

During the past few years MFA bas contracted 
NGOs for projects of a more high-profile. 
political character in many countries. To be a 
small and credible nation creates opportunities, 



124 

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 NORAD 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 
negatively. 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 incident 
may .show the limited absorption capacity of the 
channel And to what extent can MF A 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 weie 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. 

Development aid and emergency assistance 
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The managing of emergency assistance and 
humanitarian assistance in Norway has its roots 
in a decision made in the mid-60s, which 
separated administratively tlie responsibility for 
development aid and emergency assistance (see 
Tvedt 1992 for a description of its background). 
The system was established at a time at which 
developmcntalism, resting on ideas of the 
univenality of linear forms of progress, 
dnminated. Progress was regarded as normal and 
the long-term direction of social change would 
progressively lead to general improvements for 
all. This modernist paradigm. in development aid 
often caricatured and simplified, has dominated 
both international and Norwegian aid. The 
administrative system was established just after 
the UN had declared its first development decade 
in 1961, and "everybody" thought that 
eme.geucies 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 dnmin•led by systemic crisis, 
n:cwring emergencies, political &agmentation, 
and upsurges in local and intemally generated 
wan. Such a development was not a pan of the 
peaspec.1ive of the official use of NGOs, or of the 
NGOs themselves. The number of international 
economic migrants has reached an estimated 
sixty million. The number of wars is increasing 
(to define what is a war and what is not a war is 
difficult; see a diccnssirm on definitions in Tvedt 
1993), but ~m•tes range from 60 to 90. In 
1993 there were 26 UN-designated complex 
emergencies affecting 59 minion people. Tbcrc 
are now around 20 · million refugees. with a 
similar number of intcmally displaced people. At 



the same time the gap between the richest and 
the poorest countries has widened, 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 Stoning has declared as an 
aim: optimal efficient use of funds and 
coordination of development and relief efforts? 
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 assistance which may 
improve the situation for the refugees in the long 
nm? This NGO then has approached NORAD for 
such funds, but NORAD, in line with its 
regulations, has priorities which make such 
support difficult to grant. Other organisations, 
such as NPA, claim that the support from the 
Emergency Unit/MFA constitutes a considerable 
part of their development aid budget. 1be 
implementation of this support, however, is not 
followed up/controlled by the state as NORAD
supported projects are, because that is beyond 
the capacity and competence of MFA/the 
Emergency Unit. Apparently 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; e.g. Report 
No. 51 (1991-92). By administratively 
separating not only human rights support, but 
also cmeigcncy aid from NORADs development 
oriented policy, the Norwegian system has 
widened the gap between the two. By moving the 
Emergency Division to the Ministry of Foreign 
Affairs this separation is widened yet further. 
The coordination of NORAD and Ministry of 
Foreign Affairs/Emergency Division has not 
improved; rather the contrmy. This is a policy 
which counters the declared policies of most 
governments in developing countries. · For 

125 

example, the Ethiopian government, in spite of, 
or perhaps 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 SSE
program 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 international (and Norwegian) aid 
system has not in general distinguished clear-cut 
natural disasters from complex emergencies. 
Moreover, emergency work has tended to follow 
the same approach, whether it takes place in 
societies with strong or weak states, in 
Bangladesh or in India, in Zimbabwe or Ethiopia 
(the Norwegian organisations worked more or 
less in the same way in Zimbabwe in 1990, as 
they did on the Hom 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 Che war lords, and thus feed 
their war machinery, in order to enable food 
deliveries to be made (sec Brons, Elisa, Tegegn 
and Salih, 1993). After the UN/American 
intervention food was distributed under the 
protection of troops. The limitations of "neutral" 
humanitarian aid are obvious. On the other band, 
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 "neutral do-gooders" than many 
other actors. Conccpt1,1Uutions and strategies 
for emergency aid have not addressed this 
dilemma, which is accentuated by recent 
developments. 
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Narrow perceptions of national interest, or 
calculations based on media success or exposure, 
and domestic political advantage have gradually 
become more important, for both governments 
and NGOs. Developmentalism and the 
conceptualisation of emergency initiatives as 
shon-term gains arc two sides of the same coin, 
and offer ideological justification for a policy 
aiming at maximum media coverage. These 
coinciding tendencies will make it more difficult 
to overcome the shon-termism of past 
emergency work. 

The "Norwegian model" - potentials and 
constraints. 
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The MFA's policy has also had other important 
components. The big Norwegian NGOs have 
been marketed vis-a-vis UN organisations, a 
policy based on the argument that these NGOs 
arc among the 20 biggest in the world, that they 
arc experienced and that it is reasonable that 
Norwegian NGOs to a larger extent than has 
been the case, should implement UN projec~ 
that arc panly financed by Norwegian money. 
The Norwegian NGOs have also been asked to 
profile Norway more than before, in line with 
what is internationally described as a general 
trend where by donors try to make themselves 
more visible. The MF A initiative in former 
Yugoslavia put pressure on some of the big 
humanitarian organisations to cooperate and to 
make resoun::e 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. 1be MFA 
bas also asked the Norwegian NGOs to use more 
Norwegian goods than they have used to do 
(Norwegian NGOs have traditionally not 
thought along these lines at all), they should 
mark their tents with Norwegian flags etc. In 
large parts of the Hom of Africa U>day there are 
robber halls produced in Bergen, marked with 
Norwegian flags and spread to a large extent by 
Norwegian NGOs (also as contractors for the 
firm producing it), making Norwegian support 
more visible than before. 

1be MFA bas 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 administrative set-up adapted . to 
meeting emerging international developments? 

1. The contracting of Norwegian NGOs bas 
implied the use of foreign policy actors outside 
the bureaucracy. This bas given MFA flexibility, 
but raised the issue of accountability. NGOs 
have long involved themselves in conflict 
resolution. Norwegian missionaries played very 
important roles - in such situations on 
Madagascar. decades before the development. To 
take a more recent and .comparable example: 
Norwegians were active in the negotiations for 
peace in the Sudan in 1972 (the Addis Ababa 
talb). But they were Dot taDdng OD 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.Twenty years later NGO 
actors were involved in similar activities in the 
same area, but now partly commissioned 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 
responsible and accountable when he supplied 
the SRRAISPLA with food during war and 
drought? And who is responsible for policies and 
actions that violate Norwegian official policy but 
that take place with Norwegian state support? To 
whom were the NCA actors who were very 
active in the Hom during the war and after the 
Meles bad taken power, accountable? · 

2. The history of the NGO channel in Norway is 
mingled with the national policy of separating 
administrative responsibility for development 
aid and emergency aid. When Norsk 
Utvildingshjelp was established in 1962, it was 
explicitly stated that it should not work on 
emergencies but only on developmenL 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 Reports 
to the Stoning). And as shown in this report. 
emergency aid and humanitarian assistance are 
becoming 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 u, administrative 
system that originally was established to take 
care of development aid in the most efficient 
manner, appropriate in a situation in which 
emergency and humanitarian assistance are the . 
actual priority areas (although Reports to the 
Starting and the NGOs argue the opposite)? 
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The relationship between development and 
emergencies or between NORAD and the MFA 
is also a question of language. The dominant and 
traditional NGO language has centred on 
concepts such as "participation", "help for self
help, "institution building", "long-term 
development", "partnership" etc. This is the 
language and the perspective of aid as it i~ 
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 
Ministry of Foreign Affairs, 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 the state create "identity dilemmas" 
in the organisations, as well as coordination 
problems between NORAD and the Ministry. H 
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 
Norwegian 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 Norway. A 
precondition for receiving support has been that 
the state (NORAD) was guaranteed that the 
activities of the NGOs were politically, 
religiously and ideologically 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 does not mean 
that aid was oot political. nor that decisions in 
NORAD were not taken that were openly 
political. nor that org~sations 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 has forced all actors to at 
least rhetorically embrace neutrality. This has 
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caused a certain blindness to political analysis, 
and to reflection on and understanding of the 
political role any organisation takes on, 
especially in conflict situations. Both practice 
and lhetoric 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 govemmenL 1be organisations 
therefore have a dual profile; on the one hand 
they are neutral development organisations (in 
line with NORAD regulations), on the other 
hand they are contracted by the Ministry of 
Foreign Affairs to carry out roles as political 
actors in political conflict situations. 

3. 1be line between active NGO contracting for 
foreign policy gains and imperialism, at least as 
perceived 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 regmded 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 Ba11g)adesh). It has also come 
from many leftist groups and quite· often from 
representatives of <''Pnisations worldng 
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 Norwegian imperialism, although it may 
be seen as altruistically motivated. Tbcse 
perceptions may be rejected as groundless in 
Norway. Nonetheless, they form put of the 
context in which NGO aid is operating. As long 
as the perception of Norway as a small, more or 
less •neutra1• country far to the North remains. 
this is a minor problem (if it is an aim to 
maintain the trust and credibility which Norway 
hai::COjoyed) than it would be if, and when. 
Norwegian state interests were mme closely 
associated widi major power intelests.· •. · · • • 

There is no clear evidence to support the idea · 

that Norwegian foreign policy interests are best 
served in the long run by Norwegian NGOs 
working as "independent" 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 arc 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 underlining that they arc 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 hetween dependence and 
independence is insoluble 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 organisations that 
cause the biggest problems for the Ministry of 
Foreign Affairs 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 
important This might indicate the role that long
tam development 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 Norwegian model and the achievements of 
the ~ig five• organisations vis-l- vis 
multilateral institutions and other donors, its 
control over what these NGOs do will be 
undermined in the long ND. 1bc organisations . 
will become accountable to different donors and· 
different governments, and will not necessarily 
feel most allegiance to the •sma11er state• •. 
Between 7-9«1> of NPA's budget for 1993 ii 
financed by NORAD and about 3MK by the 
Ministry of Foreign Affairs. while USAID 
channels 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 (which was the first 
Norwegian NGO to take on UN contracts). This 
is a new departure, and it may signal a 
development where by what have been 
Norwegian voluntary organisations are gradually 
becoming international NGOs, operating in a 
global aid marlcet and with less accountability to 
the Norwegian state. 

5. The present division of labour between 
NORAD and MFA regarding NGO support also 
bas another side to it The MFA bas paid little 
attention to the foreign policy implications of 
NORAD's support for local NGOs. The Ministry 
of Foreign Affairs itself and its Fust and Second 
Political Division deal primarily with Norwegian 
NGOs. Only 3.5% went to international. regional 
or local organisations in 1993. The political 
aspect of NORAD's direct support bas been 
accentuated by the integration of NORAD 
Offices into Norwegian Embassies. This bas 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 issues. 

6. How bas the gap between the MFA's stated 
ambitions of becoming a "supeipower" in 
furthering democracy and human rights 
intemauonally, and the capacity and competence 
of the Ministry of Foreign Affairs staff, affected 
thc 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 fonnal 
requirements on NGO reporting have become 
stricter since 1992. but irrespective of what 
formal mrangcmcnts are made. the actual 
control. both politically, administratively and 
financially bas not been and cannot be very 
good. Basically, it rests on trust. There are of 
course a number of less successful projects, but 
since they are ~derstandably not publicized and 
journalists do not know about thcm. thc 
importance and relevance of these gaps and 
dilemmas seldom surface. 
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NORWEGIAN NGOS IN SEARCH OF 
ASTRATEGY1 

1bis part relates to TOR 6.1, 6.3 and 7.2 and Ute 
basic question is how NGOs' working methods, 
nature and efficiency can be developed. and 
objectives and strategies be formulated with 
regard to priority areas, on the basis of existing 
and changing framework conditions in Norway 
and its partner countries. 

1be chapter stans 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). 
1be strategic questions for two types of 
organisation. the humanitarian and the mission 
organisations, will be discussed in more detail. 
An emphasis on these organisations is 
considered useful. since these organisations 
make up a large proportion of the Norwegian 
development NGOs. and because they face the 
most difficult and fundamental dilemmas. 
Furthermore. some experiences of two 
bumaniqrian NGOs, Redd Barna and Norwegian 
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 Zimhstbwc. Finally, there is a 
section on how NGOs as a group have tackled 
and may tackle 1he questions of •equal 
partnership•. •advocacy" and. cultural brokers. 

In the old Nmwegian saga of Torstein Vlkingson 



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. Perhaps 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 was proposed 
by a leading NGO spokesman (see Phase I 
Report:2), is to disregard what many have seen 
as a growing problem; coordination of a 
multitude of NGO approaches, overstretched 
NGOs and NGOs losing the "NGO mission". 

A starting point might thus be a discussion of the 
relation between "universalism" and "realism", 
related to but different from the problems of 
universalism and particularism (see Phase !
report: 96-99). On the one band 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 organisations are often very small and 
uninfluential. Many outside the NGO 
community reject the realism of this 
universalism in the present-day world. NGOs are 
creating 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 bas 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 Seaetary of Norwegian Red Cross; that 
people could be guaranteed that the Red Cross 
always n:ach the most needy, are examples of the 
extent to which profiling threatens the virtues of 
NGOs: their transparency and truthfulness.2 It 
might satisfy the organisation's financial 
manager in the short run, but undermine the 
standing of the whole channel in the long nm. 
NGOs cannot maintain their expressed ideal of 
universal solidarity without accepting the gap 
between rhetoric and capacity and the limits of 
their respoDSI°bility and influence. 
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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 
organisations 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 an attitude which will write off ethical 
and practical responsibility for far-away peoples. 

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 bas 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 unfulfilled 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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consensus on Norwegian foreign policy.and on 
~orwegian opinion ,about third-world matters 
retnains stron ·.:,:• --:. · ;•, .,.~·.-:- -·.·: -· .. ,. _-: .. _, _· 

One reason given by the Starting and 
governments for supporting NGOs has been the 
argument that they arc efficient in broadening 
suppon for development aid. Here only one 
as?ect will be dealt with: possible impacts on 
this work caused by the shift that has taken place 
in the most imponant NGOs the last few years: 
away from development aid to emergency work. 

F~r ~e past few years NORAD has (with some 
nunor ups and downs} supported about 140 
o~~sations (including organisations working 
with information}. In 1991 47 out of the 98 
organisations that worked in aid bad annual 
suppon of Jess 1hm NOK 1 million. while 20 bad 
support of more 1hm NOK 10 million (see Tvedt 
1992:_ Table 11 :70). The relative impoitance of 
the diffemit categories of organisations has 
remtiDM basically the same for the past 15 
yean. The humanitarian organisations in 1993 
received 81.8 percent of all the funds channelled 
by the 1st and 2nd Political Division and the 
Emergency Division. much more than the NGO 
Division's entire budget. while they received 
only49.6pei-c:entand693percentin 1991. The. 
Foreign Ministry allocates the lion's share of 
NOK l billion to the five big NGOs. This policy 
on emerg~cy aid in developing countries is 
changing the organisational set-up of the third 
sector and in the long nm will in also affect the 
relationship between the third sector and the 
state in Norway. 

abroad (almost all were Norwegian), and 287 of 
them were working for the five big humanitarian 
organisations. In addition the NGOs continually 
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 information, etc. Interviews on 
NRK 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 ethnic warfare/tribalism etc. Their main topic 
bas 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 emerging 
"foreign policy" interests, i.e. what they say is 
coloured by individual and '"PDisatinnal coping 
strategies. What NCA actors and Red Cross 
actors have said about Rwanda and the 
emergency situation in Zaire and northern 
Tanm,ia. ad what NCA-leaders and leaders of 
Norwegian People's Aid have said about the 
situation in Southern Sudan, Operation Lifeline 
the guerilla 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 
COIDIIIUDity of informants has brought increased 
pluralism, openness and debate about the global 
development process. events in different 
countries. or Norwegian foreign policy in such· 

This increased use of NGOs for foreign policy areas. di:? There is little evidence to suggest that 
purposes will also gradually change the arena for ~ • ~opment is taking place. An opposite 
deba!e and information on foreign policy issues. iutapaetati..m seems more fruitful: a mechanism 
A group of NGO actors is emerging. who have has been set in motion (not necessarily intended 
easy acc:eu to the media and who often have by anyone) whereby the MFA contracts 
more knowledge and information of recent Norwegian NGOs and gives them a possibility 
events than both bureauclats, journalists and for expansion, and in return gets external support 
politicians. 1be "community of media for official policy. The increasing number of 
informants" around the world is growing and people in non-governmental organisations 
~ming more divene. llld may have long-term wodcing on contract for the Foreign Ministry has 
importance for how Norwegians understand the not 10 fir, to any noticeable extent. enlivened or 
world (who mates up tbis community ii pluralised discussions of Norwegian foreign 
imponant in Norway, since 1he objects of · -_· -· policy, UN policies and regional developments. 
representation~ so "far away"). In 1992 917 · ··· ~ of~- mus_t be aware of failures and 
expatriates were woddng for Norwe~ N00s·- :·. ~--··-":"stabs m Ibis policy. failures and mistakes that 
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people could have learned from, but the 
nongovernmental organisations say little about 
their own dilemmas or government failures. Over 
time this may create an even more inflated image 
of our importance in the world, suggesting 
Norwegian foreign policy is right while other 
governments make mistakes (for some unknown 
reason the picture of NORAD and state-state aid 
is very different). 

A third consequence is that a growing number of 
Norwegians are "living on" disasters and misery 
management 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 modem 
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, ways 
of thinking about the world and •us•, may be as 
important which in the long nm as what is 
achieved in developing countries. 1bc NGOs 
may increase support for aid in the Norwegian 
population, but at the same time their role has 
helped to create cultural constructions of the 
world that makes its realities and complexities
less intelligible. 

TYPES OF NGOS AND MAIN AID 
STRATEGY 

~• ;;."::.:;.-,;:,en" r11,~,r~;~~'~--. ' .·.:, · ·. 
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The classification of Norwegian organisations 
involved in aid has been based on ideological 
criteria when the organisation was established: 

1) Humanitarian - altruistic attitudes 
2) Political - idealistic aims 
3) Missionary purposes 
4) Interest organisations and organisations that 
promote social welfare 
5) Occupational associations and Trade Unions 

These categories highlight what are important 
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 relation to the 
beneficiaries. In chapter I the relative position 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 
dcsaibc:d as one of assistance and guidance.' The 
organisations reportedly take active 'part in the 
planning and preparing of their projects. The 
Norwegian Bar Association, for example, works 
in cooperation with its partner organisations 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 ofTeacMrs 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 
Undervisnmgsforbund allocates 1 per cent of its 
membership fee to international work and in 
Norsk Vemepleie,forbund 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 
organisatinns it is generally a cooperating NGO 
that is responsible for the implementation of 
projects. an NGO often belonging to what in this 
report is termed the same •community of 
interests·. 
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These NGOs claim to have special knowledge of 
administration 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 arc 
engaged. According to the NGOs themselves, 
they arc good at achieving their aims. These 
organisations work in areas which NORAD or 
the national government will hesitate to or be 
unable to support. 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 Politicallldeal Organisations do not usually 
tab operational responsibility. Umbrella 
organisations or cooperating bodies usually 
implement the projects. The Norwegian NGOs 
take part in the planning and design of projects. 
The organisations usually have ·bilateral 
agreements with local organisations, in some 
instances with local authorities. These 
organisations usually emerged &om a political 
commitment towards the Third World. They do 
not have spcciaI 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 bas been 
to inform the Norwegian public about Third 
World countries. Organisations such u TM 
Norwegian Co1111Cil for Solllhem J,,frica have 
been a principal som= of information about 
Sou1hem Africa in Norway since 1967. It claims 
to have special competence and experience 
within the field of education. and works mainly 
within this sector. TM Latin American 
Solidarity Groups bas a slightly different profile. 
1bey WOik through volunteers, and have an anti
expert ideology, depending on the bripdier's 
effon. 

Some of these "'Pnisations. because of their 
origin and bistmy as solidarity orpnisations ~d 
the changed . political situation in the 
country/region where they staned to wort 
(Nicaragua. Afghanistan, South Africa) go 
through a kind of identity crisis. To what extent -_ 
should they lraDSform _ themselves_ into 
professional development NGOs more CX' lea 
contracted by the Stale and basing themselves on 

the hope that the state will continue 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. 
1his is a difficult dilemma because many regard 
the activity enabled by state-support activities as 
what keep the organisations alive. 

Interest Organisations such as Norwegian 
Association/or the Blind and Panially Sighted 
(NABE) and Norwegian Association of the 
Disabled (NAD) contribute first and foremost as 
specialists within their field, through cooperating 
partners. Their partners may be local 
organisations 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 
Association, for example, runs aid solely through 
other organisations of similar types, both local. 
national and international. 

NABE and NAD both have competence in the 
field in which they operate. Both have nm 
projects for their members in Norway for years. 
Their main field is rehabilitation and institution 
building. NAD and NABE claim to have played 
a central role in the development of various pans 
of Norwegian health and social policy, and they 
have the competence and organisational 
resources to handle rehabilitation wort. 
conditional preparations 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 
areu, thus strengthening their knowledge of a 
set of countries. Their projects' contributions are 
related to planning and administration. Other 
organisations. such as The Norwegian . 
Housewives Association. do not refer to a 
particular knowledge. Their competence seems 
to be broad and somewhat undefined. At the 
same time, their tole is fairly limited. and they 
upetate more as donors to other Norwegian 
NGOs than as agents in the field. 



These types of organisations seem to face fewer 
problems 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. Str-1111ne Memorial 
Foundation wishes primarily to channel funds 
through Norwegian missions, nationaI·cburchcs 
or individual Ouistians in developing countries. 
It prefers to avoid running its own operations. 
Thus, it seems that s,,_1111ne Memorial 
Foundation works according to the 'assistance' 
principle, and limits itself to approving projects 
that it will support, but is involved in planning 
and implementation suppon. However, in recent 
years it has involved itself in some operational 
activities (SSE Mali). The Norwegian Medical 
Society for the Middle East and CARll'AS 
perform more of a 'guidance' role, wbcrc they 
participate in the outliliing 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 
implementation with the local NGOs. while 
CARE: Norway 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 bas developed a high degree of expertise 
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within the field . Nonetheless, the organisation 
has defined its aid involvement quite broadly. To 
improve 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 directly related to 
children, for instance income-generating projects 
(food production, grain mills), characterised 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, moving away from broad integrated 
rural development programme. This category of 
organisation faces some common challenges and 
shares some of the same experiences, which will 
be focused on below. 

OPERATIONALNGOS 

Northern NGOs have traditionally been 
implementing NGOs in the non-European world. 
This dates back to the stan of missionary 
activities. It continued on a much larger scale 
and with much more weight in the development 
aid epoch. The 1970s and the 1980s in 
international aid were decades of "integrated 
rural development programmes", and 
organisations like NCA. NPA and Redd Barna 
managed and led such big programmes. In no 
other period in the relation between the "nonb" 
and the "south" have so many Westerners or 
Europeans worked as administrators, 
development diplomats or "expatriates" in Africa 
and many other developing countries, and a 
majority of the Norwegians were working with 
NGOs. In 1994 NORAD and the Peace Corps 
have only 130 and 116 such personnel 
respectively, while the NGOs in 1992 bad close 
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to 1000. 

It is impossible to assess the overall impact of 
this aid profile. Some projects have been good 
and some projects 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, 
organisations and peoples in developing 
countries. 1be issue is therefore now less how 
effective operational organisations are, as how 
the organisations can adapt to this new political 
situation in the future. One strategy for 
organisational survival is obviously to become 
heavily involved in emergency aid, since that is 
still an area which is more or less monopolized 
by operational organisations from the north. 

The problems discussed below ue not 'restricted 
to Redd Barna IDd Norwegian People's Aid or to 
Norwegian NGOs. The issues ue of a more 
general nature. 

In z.imbabwe both cnpnisations worked in close 
uncbstanding wuh the govmunent and its general 
policies. Both organisations regarded this u 
natural. due to a genemlly positive attitude to the 
newly liberated country under Mugabe's control 
When started the projects were not legitimimd u 
a means of strengthening civil society, but within 
the language of the day, to improve the peoples' 
standard of Jiving. They were started at a time 
when Norway had no sttatcgy for its NGO 
support and when the NGO channel in aid was 
still new and incxpericnced. Norwegian Cwn:h 
Aid's multisectoral project in the Southern Sudan 
was considered u a model project - in line with 
dominant inla'Dational development thinking 
which focused OD "integrated mra1 devdopmc:nt" 

A case study: Norwegian People's Aid in 
Zimbabwe4 

Norwegian People's Aid (NPA) has womd in 
Zimbabwe since 1983. 1be main area has been 
cooperative support, in line with the priorities of 
the Mugabe govanmcm. In 1993, NPA provided 

financial suppon for 21 different projects. The 
projects involved production and/or vocational 
training, agriculture, fisheries, contracting 
act1v1t1es, spmnmg, weaving, carpentry, 
education, water, pottery and loans and credits. 
NP A wound up its suppon for three development 
projects in 1993, while four new projects were 
included in the organisation's 1994 programme. 

NP A is an implementing agency but also 
cooperates with local partners, mostly 
cooperatives. In a recent evaluation repon by 
two Zimbabwean consultants (Norwegian 
People's Aid, 1993, NPA-supported small-scale 
production in Zimbabwe) several problems were 
indentified: 

- 1be eleven projects thar were evaluated were 
characterised by weak management, inadequate 
accounting and auditing routines, weak planning 
routines and a general inability to function 
according to modem business principles. 
- When cooperatives ue 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 u desirable and necessary in all areas 
coveted by the study (agriculture, textiles, 
fisheries, mining and pottery). 
- There was a generally low level of expertise in 
1he maintenance of machinery. 
- In general. cooperative members had received 
comprehensive training, but members' general 
educational standards were low, and improving 
educational 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 wu 
one of excessive quantities of machinery, 
unsuitable technology and little maintenance 
expertise. 
• Few projects were based on feasibility studies 
and, with the exception of fisheries, the projects 
had difficulty in marketing their products. 
- . There did not appear to be any correlation 
between the degree of financial support from 
NP A and the degree of self-sufficiency or 
IDStlinability of the projects. 
-In cues where NPA directly IIUIDaged projects 
itself, relations between NPA and the projects 



were generally good. The study also uncovered 
many cases of weak or unsatisfactory 
communication and the target groups sometimes 
questioned NP A priorities and referred 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. They reflect the 
difficulties that arc always involved in this kind 
of development aid, although to a varying extent 

The asscsment by Johannesen and Sttrbf& showed 
that both in Oslo and Harare the NPA 
management bad shown little interest in 
describing or discussing the various factors that 
bad affected the fnmewolk conditions for their 
activities. Both NPA's own planning documents 
and its applications to NORAD were, they noted, 
"conspicuously unconcerned about the internal 
and external framework conditions for their 
activities and the changes that arc taking place". 
In Zimbabwe the focus was almost "exclusively 
on individual projects". This was the case, 
although the important macro-political situation 
in Zimbabwe bad important and immediate 
impacts on the cooperative scene: long-term 
drought and economic structural adjustment 
programmes (ESAP), which led to "increased 
mmet 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. 

1be project focus was IWTOW, which can safely 
be described as a general characteristic of NGO 
work, due to capacity and competence questions, 
the lack of a forum for general discussions and 
the requirements . of quarterly reporting 
procedures. Since development is a very 
complex issue,· and more complex than what the 
aid idealists thought when the project was 
established, it is not reasonable to expect small 
or even big NGOs to •solve• this problem. NPA 
has regarded "multi-sector plans" as favourable 
because they have meant that knowledge and 
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experience from one area may improve 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 requirements. 

It seems as though NPA has been caught in a 
"trap" between three factors: a weak partner, a 
changing political and economic environment, 
and a weak ability to monitor and supervise local 
partners. This case raises several questions, both 
in relation to NGO "partnership" and 
implementation of policy, espccially under 
changing operational conditions: how is . 
partnership built? Is financial support for a local 
organisation "partnership"? To what degree 
should organisational structures be assessed 
before cooperation starts? How important is the 
autonomy and independence of the partner when 
it comes to making agreements about projects? 
How important is organisational development in 
relation to the exchange of values and ideology 
in such a process? If these cooperaµves were not 
autonomous bodies, but rather related to shifting 
government policies, 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 1he so-called "communal" areas. The 
organisation bas also provided assistance for 
Mozambican refugees living in camps inside 
Zimbabwe. During the 1991-92 drought, RBZ 
assisted govcmm:nt and local communities with 
a Cilld Supplementary Feeding Programme 
(CSFP) Until 1989, the Harare office also 
covered Redd Bama's programme of activities in 
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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 
panicipation 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 development should be encouraged 
through NGO wort. 

Three refugee camps and three community 
developments were studied. 'Ibere were no clear 
goals and objectives laid down by 'Which to 
evaluate performance. RBZ had adopted •an 
integrated approac1i• towards solving the 
problems of the local ~mm•mity in the 
community development projects. Community 
development was seen as raising the standard of 
living of the local population by giving them a 
better physical infrastructure. 1be stratcl)' 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. 
Structmes defined u falling within the sphere of 
responsibility of a ministry, were by definition 
regarded as sustainable. RBZ had emphasized 
delivering infrastructme components 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 bad 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, lince the 
measurement of suc:c:ess wu mainly restricted to 
physical targetsJt also led to an uncritical 
assessment of how the formal government • 
~ which RBZ had been supporting 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 administrative 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 communication 
was rigid and financial management 
unsatisfactory; and there was insufficient long
range planning in RBZ.' 

NPA and Redd Barna, Zimbabwe (RBZ) 
confronted the issues of impact and 
sustainability in rather different ways: RBZ built 
up a large organisation. They are heavily 
operational and are worlcing hard to ~me 
what is seen u & lllOle professional development 
agency (better planning tools, routines, 
organisation, etc.). RBZ has tried to increase its 
impact by expanding projects or prog,ammes 
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 
governmental institutions, mainly in the various 
districts where RBZ has projects. 

NPA. on the other hand, has only a very small 
staff of its own based in Zimbabwe and bas 
chosen to work mainly by supporting local 
groups. including cooperative endeavours. The 
problem with this is that 1hese groups are verj 
weak and that the cooperative movement lacks 
the enthusiasm and the public backing it enjoyed 
when NPA initiated its projects in 1983. NPA 
bu also expanded. mainly by increasing the 
number of projects supported. Both RBZ and 
NP A have lost some of their specific profile, 
Redd Barna as a child-centred organisation and 
NPA as growing out of the Norwegian labom 
and trade union movement. Most NGO projects 
carried out by Norwegian NGOs arc not 
IIJSbrinable, in the senses that the projects arc not 
self-financing, JIDd that the co-operating partners 

. arc 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 projects are handed over to governments 
and become in that way sustainable. 

Secondly, the issue of government-NGO 
relationships. Toe relationship between the 
Government of Zimbabwe and RBZ has, on the 
whole, been very positive. They have operated as 
a conduit for government That decision might 
have furthered their aims, but how is it related to 
aims such as social mobilization and 
fundamental changes in social sttuctures? They, 
like most other organisations in many other 
countries, face a balancing act between "filling 
gaps" which the government 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. 

'Ibildly, the question of institution building. The 
current strategy of RBZ may not be viable in the 
long nm (RB, Ethiopia. faces the same 
challenges, but on a largec scale). If development 
interventions are to include the building and 
strengthening of national or local institutions as 
well as competence building, a Northern 
operational 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 associations, 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-cultural context? 

Fomthly, 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-tam historical processes of integration into 
the global economy and serious political 
conflicts, also between the states and donor 
institutions. 

The iesult is that the development/relief 
dichotomy becomes increasingly blurred. as 
NGOs aiming at being development agencies 
discover that their main activity is emergency 
aid. Sustainable participatory development and 
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emergency assistance place very different 
institutional 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 Si&~. 1994). Toe 
organisations are also torn between loyalty to ( or 
the funds oO 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 Service work through their 
respective international networks. The two 
organisatinns are not usually responsible for the 
implementation of projects. Implementation .is 
normally taken care of by local counterparts. An 
important part of the missionary NGOs' work is 
to build up local parishes and chwches that can 
assume responsibility for diaconal and 
evangelical work. Missionary organisations take 
part in planning projects, and they contribute 
technical advice. 

The missionary organisations have long 
experience of working with development 
projects. Several of them were established before 
or around the tum of the century, giving them 
considerable experience and knowledge of the 
countries in which they are working. Many, like· 
the Norwegian Missionary Society, Norwegian 
Santai Mission. Mission Covenant Church of 
Norway and Pentecostal Foreign Mission still 
WOik in the countries weie they once started their 
fint 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 C:Ollege educates personnel in a way 
that also give them 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 
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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 NORAD, which has 
regulations that draw a strict line between 
development and missionary work. 

DEVELOPMENT AID AND CHRISTIAN 
MISSION 

"Development aid and Cuistian mission are two 
sides of the same issue•, a former Norwegian 
Minist« of Development Aid. Reidun BIUSletten, 
said to the Norwegian news programme 
"Dagsrevycn• on 7.6 1983 (quoted in Myklebust 
1989:1). This view is not shared by Ill actors. 
within the NGO channel and not even by Ill 
mission organisations. The relationship between 
secular aid and Cuistian mission bas been. and 
still is, a question of great importance. although 
most NGO lm:nture ignores it almost completely 
and most mission cwganiutinm in the NGO 
channel argue dw development aid is an integral 
part of the mission: it is the cliacooal 
responsibility of the church and tbc:re is therefore 
no dilemma U> discuss 

Two issues will be raised here: the relationship 
between development aid and Ouistian mission 
and bow it bas been conceived of wi1bin the 
mission ilseJf. and secondly, the importance of aid 
in infJ11encing missionmy activities and creating 
c:ooflids betwem evamgelimion and development 
assistance within the missionary °'PfiSldODS. 

Since 1963 the Norwegian state has supponed the 
missionary organisations with funds earmarked 
for development assistancc.6 During the course of 
these years an estimated NORAD suppon of 
NOK 1 billion has enabled a rapid growth to take 
place in the number of missionaries in the 
decades of the aid era. The mission 
organisations, supponed by tax-payers money, 
arc 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 development aid in the 
period after World War Il. 

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 appropriate 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 Santai 
Mission compound in Sylhet. Bangladesh. and 
the Norwegian Lutheran Mission compound in 
Awash or Arba Minch in Ethiopia are just as 
attractive and well-furnished as other expatriate 
compounds around the world. The organisations 
therefore resemble other organisations, and in 
administrative matters, accounting, reporting, 
etc. they are as professional as any other 
organisation. 

The missionary organisations that have 
agreements with NORAD, through 
Bistandsnemda, obtain support for traditional 
diaconal activities. In a longer time penpective 
there can be no doubt that the missionary 
o,pniSlri'>DS have become influenced by seailar 
development priorities. In JNDY areas of work 
tbc:re are very few differences between a 
missiomay "'JlldSlrion and other organisations. 
In some project areas they are facing problems 
caused by NORAD commitments from the past: 
buildings, schools and even hospitals. 
established with NORAD support. have become 
a burden because managing them competes for 
staff, attention and time. The financial and 
political-administrative dependence OD the state 
and NORAD has clearly influenced how the 
fundamental questions in a missionary strategy, 



such as nationalisation strategies and the balance 
between mission and diaconical work, have been 
addressed.' 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 important in causing 
a watershed at least in Norwegian missionary 
history. In some cases evangelization has 
become subdued to secular development 
concerns, because 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 organisations. The 
establishment of Bistandsnemda as an umbrella 
organisation has improved the missionary 
organisations' 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 missions and the 
state. 

There bas always been a discussion within the 
missionary 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 
Ouistianity as a sufficient cause to achieve real 
development, and to give emphasis to historical. 
economic and social conditions. In the former 
pcnpective history of the world is regarded as a 
religious drama. where development in societies 
is a by-product of the conect religious 
conviction. There bas 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 plural. although it should be noted that they 
arc different. also in relation to the points 
discussed here) are aitical of what they regard as 
superficial slogans in the NGO language. 1bcir 
long history bas shown that many problems are 
not solved by. for example. "natiPnaJisatillll". 
The Santai Mission. for example. was forced to 
nationalize the church in India after 
indcpendcncc, but as they noted: "Many of those 
who the Mission educated got other jobs in the 
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public administration. Others proved to be 
untrustworthy. It took therefore a long time to 
establish that leadership which was necessary to 
continue the work" (p:53). 

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 principal 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 project 
load. For NGOs with more limited aims, what 
happens after they hand over the project is of less 
concmi. 1bc Santai Mission has been clear on this 
point: the leaders of the new churches know of 
course that each time they reduce the services 
pmiously provided .through NORAD-funds, they 
are criticized and get "many enemies" (p.54). 
Based on such experiences, the mission 
organisations will t.cnd to sec a greater 
c:ontradictioo between the organisations' long-term 
goals, and NORAD's requirements of 
nationalization after a definite period of time. 

As value-sharing organisations, IDlSSlOD 

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 importanL Should Christian 
missionaries. rather than being dogged down in 
projc:d work and report-writing to NORAD, work · 
as teachers and doctors in ordinary public or 
international projects, so that they can at least 
devote thm time off to missionary activities? The 
Santai 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 th:r two agendas are handled~ 
words like "community development". "awareness 
building". "justice and systemic change". "sclf
rdiance", "participation", especially in relation to 
the "poorest of the poor". "women and men as 
partners in development" wez:c central conflicts. 
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The Christian organisations have in important 
aspects become more similar to the state in 
structure and behavioural focus in aid activities. 
but by skilfully employing the official aid 
language. at the same time they have maintained 
other agendas and important value-orientations. 

Norwegian Church Aid bas not been a missionary 
organisation. It bas 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 organisatirm that bas received 
most funds from the state, and which. since the 
NGO c:hannel wu 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 counters this 
shift, although NCA has also tried to use local 
chun:h o,pnisations as implementing partners in 
this field. It has underlined its Cuistian ideldity 
nu:h mere strongly than before. as well as its aim 
of supporting the growth of CuistiaDity 
worldwide. The difference between NCA and 
missionmy "'P'risatiQDS is becoming less vist"ble. 
It cooperates closely with Norwegian mission 
organisations at home and in the field. and it 
worb 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 
developments within the global Ouistian 
movement. LWF in 1988 published its mission . 
tfocmneot "Together in God's Mission•, which 
mmtincd 1hat all mission wort should take place 
in cooperation with local cbmcbes. NCA now 
regards itself u a Ouistian missiODal)' 
(9Disatinu, but as its diacoaal arm, IO to speak. 
All missions, also missions to the "umeacbed 
peoples• should tab place in close cooprntion 
with these local cbmcbes. NCA has loyally 
followed up ~ policy. Its strategy is now to 
work through local ·churcbes on an ecurnerrical 
basis. It has muall) suppor1ed Lutheran Clmcbes 
(as in &biopia and ~gladesh), but also Catholic 
and Orthodox organisations, although on a 
smaller scale, and partly after being asbd to do 
so, when these c:burches have Jeamed of NCAs 
eaunerrical profile ('Ibis has been 1be · case in ·· 
&biopia. NCA's modest support for the Or1hodox 

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 organisations, in line with the declared 
policy of the Norwegian Church. Over the years 
NCA has offered the missionary 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 humanitarian NGO (even listed as a 
humanitarian °'P"isation as distinguishable from 
Cuistian ~nisations by NORAD as recently as 
1988 (see Phase I report: 78) has changed 
important aspects of its profile. In the late 1980s 
EECMY in Bbiopia criticized NCA for what was 
called •• secular" attitude. In Ethiopia they 
subsequently changed profile and they arc now 
much more geared towards church-to-church 
cooperation. At the Clurch Meeting in the 
Norwegian Cwrch in BJJbUDD 1993 it was decided 
for the first time that mission work overseas was 
a responsibility of the official organs of the 
Omn:h. This will a1sq have consequences for the 
work of Norwegian Owrch Aid. especially since 
it was underlined by the Clurcb Meeting in 1993 
that diacona1 work and inter-church contacts and 
networks do not replace evangelization. • 

It is safe to assert that NCA bas found its partner, 
and that its strategic problems in this regard arc 
fewa- than some oda' operational organisations 
face. On the other hand they may face problems 
between having the image in Norway of being a 
rather •sec:ular" organisatfon. and becoming an 
organisation with a gradually more visible 
Lutheran profile in developing countries. 
Moreover, the local cbQrChcs arc weak 
institutions totally dependent on external and 
foreign funds. Often bec:a•isc tJf diacoDal projects 
finenced by aid or the mission, the churches arc · 
financially and administratively oventrctcbcd. 
As tbe Norwegian Clmch cmpbasi:ml bl its 
discussion in 1993, many of them do not •even 
have rcsomces to maintain basic church wort• 

• 



(ibid.). Inherited problems caused by aid will be 
alleviated by the Norwegian Church, Norwegian 
Church Aid and Norwegian Iruss1on 
organisations. Norwegian Church Aid is 
becoming an aid organisation for churches, 
which is what the English translation means. A 
literal translation of the Norwegian name would 
be "The Church's aid for disasters", with more 
secular connotations, in line with its image in 
Norway. 

NORWEGIAN TRADffiON AND NON
EUROPEAN SOCIETJE.s 
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In recent years more attention has been paid to 1he 
organisatinns' 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 
concq,t within the aid sector, and was not used in 
Report to the Storting No. 36 (1984-85). The 
previous report on the North-South issue (Report 
to the Storting No. 94 (1974-75)) was based OD 

another tradition, in which this concept was not 
part of the political "tool-box". The c:onc:ept 
becomes .rdevant in • conflict situation, where the 
opposition or contrast is provided by the state or 
the public sphere. Strengthening civil society in 
current aid rbctoric means to simultaneously 
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 concq,t of the third sector represents another 
normative model of society, and depending OD 

how the wluntmy organisations are perceived, as 
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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 
tum will determine the aid strategy chosen. 

In Norway, "civil" society is not a commonly 
employed concept. This is partly due to the 
implied 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 organisations 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 
organisations opposing the state, such as the 
labour organisations ofThrane and Tranmel in the 
1850s and 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 defended - against the state - has not been 
prominent in Norway. 1be 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. 1be organisations have 
generally come to expect public support, and the 
state has naturally assumed this role (as shown, 
cooperation is espccially close within the aid 
sector). This friendly attitude to the organisations 
Im been dominant ever since the establishment of 
The Royal Norwegian Society for Rural 
Development in 1809, which, typically, was a 
pro-government information organisation 
promoting the agricultural sector. The Norwegian 
form of social and political integration has shaped 
the cbaractcr of the third sector. 1be voluntary 
sector may thus be cbaractcrised as a typically 
state-oriented sector. Historically, the Norwegian 
aid sector has been 1111 obvious example of this 
common phenomenon. 

In view of this contradiction betwcco the 
Norwegian experiences and the diagnosis of the 
problml of dcYdoping countries, the question may 
be asked once again: will Norway limit the 
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influence of the state and strengthen the private, 
voluntary sector in the developing countries - as 
the concepts used imply? Or is the intention rather 
to contribute to a stronger state administration; 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 institutions which may 
help strengthen pluralism. democracy, 
participation, etc? 

Secondly, Norwegian ideological concepts of 
welfare and rights and the role of the voluntary 
organisations in developing society. are universal 
rather than particular concepts. What is the 
significance of this contradiction in our 
discussion? The uniquely Norwegian and 
Scanctinavian model for the growth of the welfare 
state has been nurtured by the idea of equality 
before the law, and dw only one instib,Jtion can 
guarantee these rights; namely the state. In line 
with this, private o,pnisafions in Norway have 
largely been conceiwd 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 
panicularism. or target group-oriented policies, of 
the voluntary aid sector. This conflict between . 
universalism and particularism is strengtbcoed 
and of a different kind in societies ~ the 
administrati~ economic and political potential of · 
the state differs from dw of the Norwegian state 

in relation to its "civil society". 

This "panicularism" is often pointed out as one of 
the historical and institutional ..,..-aknesses of the 
voluntary sector. Indeed, one of the pvminmt 
featma of the voluntary aid ~nisarions is lbeir 
particular, group-oriented approach and strategy. 
The role of the organisations prevents them from 
guaranteeing the rights of the target group. Such 
a guanmtec is not possible in Norway, and far Jess 
in the rec:ipiml CXJUDtries, unless they permanently 
make an area or a group "their" area or "tbeit' 
group. 1bc ctew,,anct for guaranteed rights, and 
recognition of such rights, will ldll be the :_. 
respoDS11Jility of 1he ~ We may therefore. - · · · 
sia)c of a "pbi)aoctoqpa; particu)arism" (SaJ•JJ'IOI\ 

1986), a kind of particularism which in the history 
of Norway has been counterbalanced by the state, 
and which has been paid a great deal of attention 
by social reformers. 

An overarching problem is thus the relationship 
between the organisational at culture and the 
organisations' orientation towards the state in 
Norway, and the more particular "anti-state" 
strategy adopted in the developing countries. Or, 
in "aid language", the 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 
characterised the relationship between the public 
and the vohmtmy organisatioas in Norway. In the 
deYeloping c:ountries, 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 discussions 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 o,ganisations bad 
simply exported their Norwegian experience or 
Norwegian traditions to other societies. But the 
fact that this dil=Dna bas not been discussed must 
be seen as an indication of the in~lleduaJ climate 
of this field and the degn,e to which there has been 
mlection of one's own activities. Nothing in the 
historicaJ development of the field justifies the 
lack of attempts to identify one's own "hidden" 
attitudes and the unique historicaJ-institutional 
background. h would probably have increased the 
c:bana$ nf deYeloping a clearer policy which could 
have drawn on experience and competence. Thus, 
the field could have made an intemationaJ 
c:cntribution to the debate on "NGO's contribution 
to development•. Norwegian traditions and 
experiences are of course basically irrelevant to 
the development of other bistoricaJ processes and 
situations, for example in Sri Lanka or 
Baglamb But they may be made relevant, if the 
organisations (m time) develop an understanding 
of genera] as well as specific features of the 
Norwegian a:perience. 1bis may also (m time) 
provide better understanding af the genera] and 
specific fmures of the ·societies they are trying to 



change. 

It is now possible to assume that the effect of 
Norwegian private organisations and the activities 
of the Norwegian state in influencing the future 
organisation of societies and cultures should not 
be under-estimated. It is probably 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 
pan in our country. Assisted by aid, there has 
been an explosion in the establishment of 
organisations in many recipient countties. The 
relationship between these organisations and the 
state, the conc:q,t of group interest versus national 
interests, their role in establishing particular 
welfare systems, etc. will be of consequence far 
into the future. 

This suggests ctiJemnw and contradictions 
between the history, traditions and roies of the 
Norwegian organisations, and the dominating 
strategies for their work in other countties, 
dilemmas which have been ignored and thus not 
made exploited as a vital element in the 
development of aid policies. 

NGOS AND TIIEIR "MISSION": 
"PARTNERSHIP" AND "DIALOGUE" 
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rhetoric. The NGOs have generally addressed 
neither their particular relations to the 
Norwegian state and public, nor the 
opportunities these create for policy formulation, 
or how "partnership11 and "dialogue" may be 
achieved in a changing framework where the old 
aid relationshio is becomine: obsolete: 

In spite of the diversity of the NGOs, it is 
possible to identify some 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 pressu~ 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 tum value-oriented 
organisations into routine service delivery 
instibJtions. But more important than developing 
an understanding 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. 

The article on the World Bank and NGOs 
(Samuel and Israel 1991) docs 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 "missions" 
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 ideological 
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-
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ideological atmosphere has been created that 
tends to dilute interest in fundamental dilemmas 
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 working 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 •anen•· western 
influence. Some Norwegian NGOs seem to 
tackle this situation by becoming more eager 
than ever to reach the headlines, and the 
professiomlb;atinn •at home•. This is partly due 
to ~ immediate concerns: harder competition 
in the aid marlcet ancl administrative 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 
market in Norway. Although Norwegian 
organisations in general are value-oriented and 
unbureaucratic organisations, there is seldom 
time and apparently little will to discuss 
fundamental issues. what is their mission in aid? 
Why cannot NORAD or another NGO do what 
they are doing? Organisations are at the same 
time increasingly using words like •advocacy• or 
•development partnership• that indicate 
fundamental strategy shifts. Based OD ID analysis 
of the particular context of the Norwegian aid 
channel. we will discuss the problem of 
•panncrsmp• and •advocacy•, and the potential 
of the Norwegian NGOs in this ~ 

NGO motivations 

People woddng in the NGOs are not saints, 

whatever the media image says. Their motives 
are not always those of altruistic "dreamers"; 
they can be "realistic" career seekers. Herc we 
focus on different types of relationships between 
Norwegian NGOs and their "counterparts" or 
"partners", relationships which affect 
organisational motivations. 

Some NGOs are supported by special sections of 
the population and are involved in aid to 
strengthen the "community" where they 
themselves are members. Missionary 
organisations have the overall, strategic 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 intematipnally. Norwegian 
Church Aid works primarily through local 
churches, although their ecumenical strategy 
encourages work among Orthodox believers and 
Catholics. 1be search for like-minded partners in 
what is phrased •development partnership" has 
an important consequence; it will gradually 
strengthen 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 influenced by 
altruistic behaviour as it is usually defined. 

Some Norwegian NGOs do not have natural 
pm1DCIS with whom they can form a •CC'mmunity 
of interest•. In relation to •the other• they have 
no other agenda than to help. This holds for most 
of the humanitarian organisations and some of 
the smaller solidarity organisations. The Afghan 
committee, for example. WIS partly established 
as a weapon against the influence of Soviet 
Union in the west. i.e. solidarity was a means to 
an end. Alta the withdrawal of the Soviet 
troops, this NGO has become primarily a 
committee of empathy for the Afghan Muslims. 
Some of the solidarity organisations originally 
imponed •the other" to Norway as pan of a 
national political debate. Afghanistan •proved• 
the theory that Soviet Union WIS the •most 
dingerous supc:q,c,wet'. In 1975, one of the most 
important and hottest political debates in the 
biggest student society in Norway, at the 
University of Oslo, was between different leftist 
groups about which movement in Angola that 



deserved suppon. 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-making in Norway. 
Now, when the issues are less politicized, they 
arc trying to reorient their activities towards a 
combination of traditional aid and information. 

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 altruistic.' 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 
general, 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, historically, striven to avoid 
having its aid become entangled in the internal 
politics of recipient countries; thus contrasting 
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 ~ 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 miny other donor nations. 
This does not mean that a Norwegian NGO is 
more independent of political constraints than 
for example OXFAM in Britain, but that the 
structural environment of the channel as a whole 
bas created other opportunities and constraints. 
Nor docs it imply that Norwegian aid bas not 
also been motivated by cultural, political and 
economic self-interest. What is underlined is that 
the channel's fundamental legitimation bas 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". ao 
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State motivations 

The Norwegian government has supported 
mission organisations and solidarity 
organisations as well as other types of 
organisations, in the absence of clear or specific 
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 internationally 
(political support 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 . "naive~" bas 
increasingly come under attack in Norway; 
politicians are arguing that aid should also serve 
Norwegian business and help to strengthen 
Norway's image globally. Lately, the Norwegian 
state bas contracted NGOs not to further 
Norwegian interests in a narrow sense, but to 
further, as it bas been expressed, "Norway's 
international 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 regirded 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 interests is not 
sh11p. This shift in policy and emphasis might 
improve Norwegian relations with the Third 
World, but it raises unsolved problems for the 
government and the NGOs in forming the NGO 
channel, and especially when it comes to 
"partnership" and "advocacy". 

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 maximization. For example, 
when people give aid and ·apparently do not 
cxpcct to get anything back in material or status 
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gains, they nonetheless maximize values; what 
they "earn" is the excitement of giving. 
However, the Norwegian "altruist" experiences 
what might be called non-material want 
satisfaction (at least if the gift both increases 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 "bystanders", for example, 
the international aid community. 'Ibis theory of 
human behaviour is not very helpful in 
explaining what actually arc 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 arc mixed. As has been shown 
:lsewhere, many mpniSArions gradually become 
, much concerned with their own growth and 
:eir own standing and prestige in society as in 
~lping the poor. Many organisations, for 
umple, use more money on "market tesearcb". 
.e. on how the Norwegian people assess their 

performance. than on research or studies of 
development problems in meas in which they are 
working. On the otbe.r hand it is difficult to draw 
conclusions about intentions based on aid 
profiles and answers in opinion polls. 
Nonetheless. I suggest 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". 1be popular 
support for the channel _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 
"PARTNERSIDP" 
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The new 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 italics) 
universal values upon which Norwegian aid is 
based ". 11 The organisations are too diverse to 
legitimize this universalism, partly because they 
- even in a homogeneous Norwegian context -
will disagree on emphasis and on what rights 
should be prioritized, etc. To argue that the ideas 
they arc carrying, or the mission they might 
have, arc universal or belong to the "common 
pool of mankind", downplays both the fact that 
some organisations export their own notion of 
what is universal, and the unequal power 
relations inherent in the channel. Reports to the 
Starting have, with different emphase, 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 
humanity as a whole. The NGOs have been seen 
as a force which can organise and express this 
empathy and universal ethic, as an "act" and as 
111 "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 
stat.cs' donor power. 

The ethical basis of NGO aid does not have to 
rely on a sense of duty (as bas been so important 
in Norwegian motives), but. as has been argued 
in a slightly different language in some 
international NGO circles, on a special kind of -
reciprocity; the idea of "reciprocal affection". 
According to opinion polls, Norwegians are not 
much in favour of economic gains attached to 
aid. However, like people in ocher countries, they 
are timl of bearing about what "we are doing for 
them". and want to bear more about these 
countries, from their point of view • ~ channel. 
in a world of "trade wars•, ethnic rivalry, 
national chauvinism and religious controversy, 
can institutionaliz.e conditions for such dialogues 
in long-standing relations outside statist 
netwom in institutions of comparatively free 
communication. 

NGO aid. like that of other donor channels, 
continuously produces unequal donor/recipient 



relations. The change of vocabulary to "equal 
partnership" does not change this. 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 them by referring to structural 
constraints that arc conceived as uncontrollable, 
means that NGO activities have no moral value. 
The popular support 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 "idealistic" path. The NGO leaders face a 
very idealistic challenge: bow to institutionalize 
mutual communication and action where the 
partners realise themselves while changing the 
world. 

To prioritiz.c "partnership", not only rhetorically 
but in reality, will require attempts to bring 
down conceptual and cultural barriers between 
peoples. By overemphasising "efficiency" and 
"goal achievement" in project work, the 
overriding concern for the organisation becomes 
what it achieves n.ther 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 role is also related to the dilemma of 
humanitarian aid versm "speaking out•. This is 
,not a new issue. The International Red Cross is 
still dogged by its decision to say nothing about 
conditions in German concentration camps 
during World Warn. Medicins sans Frontieres, 
led by Bernard Kouchner, later French 
Humanitarian Minister, was established after 
Kouchner and some other doctors denounced the 
genocide 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 taking 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 
thoughL Some Norwegian NGOs did. others did . 
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not. The humanitarian organisations have in 
general stood for bringing aid to anybody at any 
time, regardless of political or religious 
affiliations. 

Some professional aid agencies arc very critical 
to organisations like Medicins sans Frontieres. 
This is also a question of publicity. MSF split 
after Kouchner chartered 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 towards 
humanitarian aid alone. Some organisations 
spoke up regarding Mosambique and some have 
done this regarding Bosnia, but in general they 
acted as if this docs not constitute a problem. 
Redd Barna. Sweden, was for example thrown 
out of Ethiopia after it had criticized conditions 
under Mengistu. 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 Norway there was a debate 
between the "responsible" Red Cross and the 
•activist" Egil Hagen (Norwegian People's Aid) 
regarding Southern Sudan and the attitude 
towards the government in Khartoum. There 
were also contradictions in approach between 
NCA and NPA. This general lack of 
disapement might reflect a political tradition in 
Norway, or it may reflect the fact that the 
organisatinns. have tacitly agreed not to criticize 
each others policies in public, because to do so 
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. 
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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 towanis this part of the world 
in their organisations and in Norway. There is no 
clear evidence supporting a causal connection 
between development aid and "positive 
attitudes". On the contrary the only study which 
has been done in Norway on this issue draws a 
different conclusion.12 The study does not prove 
that this WOik is without positive impacts. It only 
shows how difficult it is to measure the impact 
of such activities, and it also suggests 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 picture 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 burier towants establishing 
communication. -i'he othet' in such situations 
will tend to become a means to an end. due to the 
! · · ial and structural mechanisms involved. 

If the NGO channel is to achieve Ibis aim. which 
is also the primary justification for the state 
suppo~ given to the channel. the question 
remains: how are we to increase knowledge of 
the world in the Norwegian population as a part 
of development aid. and how can we establish 
methods for genuine •partnersmp• and ·cross
cultural communication•, and institutionalise an 
international network with fewer of the power 
relations affecting North/South relationships in 
general? 

In Norway, u for other donon, it has been very 
common to act u if there is somebody •out 
there• who represents •the other"; the local 
people, the fanncts. the South etc. Meetings have 
bcc:n held at which one or two Africans or Asians 
have been introduced to speak. not on their own 
behalf, u a government or particular pressure 
group, but on behalf of "women in the South•, or 
•the South• ~ To invite people from other 
countries to speak about 1heir lands from their 
pmpcc:tiw:s is in line with bodl declared policies 

and the wishes of Norwegian opm10n. 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 inventing 
"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 between ~orth" and 
•South". It has never been and will never be. The 
prevailing idea that NGO ~ople communicate 
with •the poor", •t1ie 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 perspectives, interests and value 
orientations. only by liberating themselves from 
such ideas of represenation 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 often described as •one•. As a result 
consensus on fundamental values is not only 
possible but preferable. By continuous 
enlightenment (or cultural imperialism. others 
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., Cuistianity, or the only 
true version of Ouistianity. In this regard the 
practical sides of NGO thinlcing have been in 
line with. and are certainly influenced by, a 
fundamentid trait of Western thinlcing. 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. 
It is easier to see in the 1990s. with their upsurge 
of irrationali~ religious fanatism and ethnic 
barbarism. than it was in the •stable" cold war 
situation, the conditi.ons for communicative 
consensus which are a fundamental premise for 



aid projects, in many cases are 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 
based on the notion that their argument has been 
self-evident or universal, and not one idea 
among others, which has to be fought for. 

NGOs and "legitimate paternalism" 

Fundamentally, slogans such as "partnership" 
and "equality in dialogue" require acceptance 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 rcquire•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 
imposes itself upon the receiver. Sometimes-, 
without having 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 discuss how to strike a balance, or 
what paternalism is legal and what patemalism 
js 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" without 
invading him, or how to •advise" without 
"governing•. Authentic help is an aid which 
should help th~ 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 lt is a value for 
those who ask for help? And if they do not, how 
can present NGO metoric be justified? 

151 

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 development" have been 
published, but fundamental mechanisms that 
erode partnership are not discussed. This 
contradiction can be addressed by asking how 
the question 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 pcrspcctive thus becomes an act of 
reciprocity in another way than is usually 
discussed. Aid without the helper's attitude and 
appearance and without ·hidden important 
political-ideological agendas can be realised, if 
anywhere, within this sector. The actors cannot 
form this channel by their intentions alo~e. 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 bctwccn 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 
revolved around the Northern NGOs project 
cycle. It has seldom developed around some 
fonn of reciprocity, panly 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 prance one can recognise oneself in the 
reality of the other. This act docs 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" docs not imply that the channel 
creates arenas or relations in which people arc 
"nicer" to each other than they arc 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 
assertion, 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. 1be notion of the grassroots often 
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 
administration, 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 
institutionalized expression or voice, and they 
may therefore also continuously enhance and 
enlarge differences between the giver and the 
receiver. Due to its very diversity in value
orientations, aims and profile the NGO clumnel 
has a potential for realizing its aims of dialogue 
if it accepts this pluralism, which the notion of · 
the ~ 1~1>llective grassroots" makes impossible. 

The NGOs cannot mcuingfully use the concepcs 
of "equal partnership". "dialogue or "advocacy" 
on behalf of "the~. without at the same time 
rejecting the idea that the true answers arc 
known to somebody. be it Adam in Paradise or 
Muhammad in the desert. One has to accept that 
existing different moralities arc incompatible or 
that there is no oveniding criterion available by 
which people arc enabled to decide the right life 
for men. That there is DO path towards the 
discoveiy of these truths. And WI)' important in 
an aid context; the true answers, when found, arc 
not oecessarily compatible with one another and 
form a single whole. Mission organisations have 
1ot aa:cpted and will not accept this. They, and 
>thcr types of organisations . ·that have 
'discovered" the true path. use such terms 
hetorically only. 1bc solidarity C>Jpnisations of 
he put bad also "found" the solution to 
1.evelopmcnt problems. and the Norwegian 
'Brliament mumimonsly seconded a government 

development strategy in 1985 for all developing 
countries, a strategy which was said to have been 
proven by historical experience. Dialogue is not 
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 
bwcaucrat. 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. 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 
compa.ed to unmarried. field workers compared . 
to the home staff, will have different concepts of 
the world. Conflicts between true ends arc not 
culture-bound. but universal. 1be concept of a 
common good. valid for all mankind. rests on a 
cardinal mistake. The existence of 
fundamentalist NGOs, of the Norwegian 
Lutheran Mission. womcn'ss-lib NGOs. leftist 
NGOs and rightist NGOs, all altruistically 
motivated. is an indication of this plurality of 
ends. 1be human world can be interpreted as a 
battle of perpetually new and ceaselessly 
conflicting wills, individual or collective. and in 
our time is panly empirically reflected by the 
heterogeneity of NGOs. 

This notion of •zones of dialogue• does not 
imply the institutionalising of cultural 
relativism. As a rule the Norwegian NGOs arc 
not relativists. But these NGOs actors can, by the 
fon:e of imaginative insight and contact. 
understand the values. the ideals, and the forms 
of life of other cultures or societies. They may 
find these values imacceptable. but still a starting 



point for communication. What is important is 
that the NGO channel can, if the actors open 
their minds, grasp how another person may be a 
full human being, with whom one could 
communicate, and 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 
be an argument against equating one tradition 
with the human condition as a whole. 

Social or political collisions will take place in 
such meeting places, and this is unavoidable if 
value-oriented 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 and reflection 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 bow 
fast this channel helps tranform the world. 
Culture-transcending knowledge has been 
created and bas been published. Although 
traditions differ, 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 it may erase barriers against one culture 
allowing itself to claim that it knows everything 
or has the final authority. These zones may at 
least promote and preserve a kind of uneasy 
equilibrium. constantly threatened and in 
c;;onstant need of repair. Through these meeting 
points the organisations can be vehicles to 
understanding that the idea of a single, perfect 
society of all mankind, is internally self
contradictory. The paradise of the Muslims is not 
that of Jews or Cuistians. The good life of a 
Nuer is not that of a social.worker from Oslo. 
The society which is preferred by a Zulu is not 
the good society envisaged by a fishery expert 
from Troms111. And the beliefs of an African 
rainmaker are not the beliefs of an umbrella
carrying researcher at the University of Bergen. 
Each will have her ideal constellation of virtues. 
The notion that a single perfect society is 
possible is nonsense. 

The NGOs can act as mediators (in this mid-way 
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position) between cultural relativism and 
aggressive unifonnism. The channel as a social 
system and the organisations working there are 
founded on the expectation of and knowledge of 
the fact that there is knowledge beyond culture. 
They are planning development projects and 
reporting systems that are not determined by the 
internal characteristics of different cultures. The 
whole discourse on NGOs and their profiles and 
activities within the social system itself from 
Sylhet in Bangladesh 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 knowledge that is valid for all. This 
elem the growtd for an open and potentially just 
struggle among ideas and convictions about 
what constitutes "good society" and "good life". 
On the other band, according to their aims, 
NGOs are value-oriented organisations which 
justify their work by moral. alttuistic arguments. 
They might be relatively big and powerful 
compared to weak peasant associations in · 
Nicaragua or women's groups in Zimbabwe, but 
tbay are still a junior partners when compared to 
the authority and standing of REST in Eritrea 
and the Orthodox Church in Ethiopia But 
compared to the state system and the multilateral 
system. NGOs, (at least Norwegian NGOs) are 
relatively powerless. Compared to other 
channels, the fundamental structural relations are 
therefore more conducive to dialogue 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 preferences. 

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 
Norwegian NGOs may reach their aim: that of 
educating the Norwegian people about the world. 
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A pluralist channel outside the state system 

The principle of state sovereignty, even if it does 
noe resemble what the propagandists of the 
"New paradigm" argue, (increasingly being 
revealed "as a myth"), 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 indivisible and global solutions, 
and cannot be handled according to the size and 
shape of sovereign states created by historical 
accidents and processes. In such a situation 
institutions and organisations that cross national 
stat.e boundaries, and capable of mediating long
term ecological, security, and economic needs 
and values, seem to have greater space for 
action. 

At the same time the world is marked by 
religious and cdmic strifes and conflicts between 
states and within states. Since the clwmel wu 
established in the early 1960s our understanding 
of history and development bas changed: Most 
imponant, forces have emerged which were not 
predicted and which most modernization 
theories thought belonged to the dust-bin of 
history; the resurgence of religious and 
especially ethnic chauvinism and aggressive 
nationalism. Aid was institutfonalised at a time 
at which human history was generally regarded 
as a single progressive. univenal 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 
solutions are mived at when interests conflict. It 
might influence how information is brought to 
bear on entrenched values and beliefs. not 
necessarily to •uproot• them. but to transform 
behaviolD' which may be acceptable 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 edmic 
chauvinism and religious intolerance. Some of 
these problems seem to be difficult to solve by 
technocratic improvements in government and 

political systems, but perhaps require alternative 
systems of international cooperation, although 
these would not necessarily be better or more 
democratic. The UNDP's 1993 Human 
Development Report noted that, "because future 
conflicts may well be between 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 
bas established opportunities for more influence 
and openness. This bas partly been done on a 
moral basis. The possibility of exploiting the 
tremendous power that state-to-state 
relationships in aid give the donor state, is not 
available in the same way to the generally much, 
much weaker ·NGOs. 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 C$tablish unique 
face-to-face relationships between people with 
different ideas about the ends of developmenL 
"F.qual partnership• or responsibility 
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
industrialiu:d West, notions and descriptions of 
the world are flowing around, apparently free 
and without obligations, with representations 
more or less -Uberated• from their social reality. 
On such a background the NGO channel can 
institutionalize cross-cultural relations in the 
form of direct contact. organiw around a 
project for furthering common good. In a 
fragmented world, they may maintain visions 
about the possibility of the •moral act•. The 
value of such a moral act may increase by the 
wsy absence of meaning and value elsewhere in 
society. The NGOs can thus represent what 
modcmity 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-bureaucraticizcd" 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-fanned NGOs in Nicaragua) or to 
support the fight for another state power (as 
ORA in Oromo, F.thiopia), while some NGOs try 
to influence the policy of the state and 
government in power by advocacy and public 
campaigns. Yet others arc most concerned with 
project implementation or social service 
delivery. 1be redefinition of the relationship 
between the state and society is therefore not a 
common objective. What unites them, if 
anything, is the heterogeneity of their 
approaches. 

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 within 
state to state relations. People working in such 
organisations might develop loyalty not only 
towards their own organisations, or their own 
country but to an international network of 
similar NGOs and specific groups of ordinary 
people outside their state boundaries. At present, 
such networks arc often influenced by social. 
political and cultural forms which arc not 
replicable or sustainable over time. But they 
already represent a force which in some cases 
counteracts regionalization 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, 
procedures, norms and evaluations. as well as 
organisations. can supplement a regime of 
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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 . 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 international 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 situations in world politics or international 
political economy need take the form of the 
Prisoner's Dilemma, ind that states arc not 
always trying to maximize their absolute 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 
supported by the Norwegian Foreign Ministry is 
an example 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 is not project 
development, but networking of a particular 
kind, in order to develop new types of 
international relations and relationships. Most 
NGOs and donors would say that there is a need 
for institutional innovation in international 
relations. In this endeavour a concern for ruics, 
norms and procedures is important, implying 
that there is a prospect of long-term change in 
behaviour and perspectives. Within the NGO 
community there will 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 
consultants, or a further mushrooming of 
"development-oriented" NGOs. One might 
foresee a renewed struggle for the ideological 
hegemony of the channel. and growing 
contradictions within the NGO community. 
where the "value oriented" NGOs will criticize 
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other NGOs for exploiting the channel's 
popularity for narrower economic or 
organizational reasons. 

Some of the Norwegian NGOs continue as 
though the context had not changed. The "old" 
Northern NGO, implementing big projects, will 
soon belong to the pasL The receiving 
communities will not accept this in the long run. 
Temporarily, some countries are forced to accept 
anything, but as soon as they develop, 
experience shows that they will noL Think of 
Norway for a momenL 1be Norwegian people 
would not accept that organisatinns from Islamic 
countries, for example, would come to develop 
Lofotcn 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 demand 
a greater role, etc. The NGO project honeymoon 
will soon be over. This channel, as organu.ers of 
altruism. and as show cases demonstrating 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 channel. Since the 
perspective focuses as much OD communication 
and cross-cultural contact between people 
outside state apparatuses as OD efficiency 
promoting economic. social or . democratic 
development in developing countries. it will 
offer space and legitimacy to the continued 
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". 

I have tried to identify some of the main issues 
that such a reorientation of strmegy will have to 
address. 

-- .-



POSTSCRIPT 

When children in small villages north of the Polar 
Cude sell cakes they (or their parents) have 
madc,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-passesin Afghanistan, with 
tens and thousands of dollars sewn.into his clothes 
to assist development projects that a Norwegian 
organisation has earned out together with the 
Afghan muslims, it becomes 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. ncc:cssarily), but to the 
possibility of the good act in a world of cdmic 
chauvinism. religious intoleranc:c 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 libcnte the channel from its 
own perceptions of itself, and for NGO actors to 
establish more distance to the dominant language. 
woricing · methods, conventions etc. The NGO 
channel will have to aa:omodate itself to changing 
global and national frameworks. The choices that 
governments, Parliament, 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. 
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NOTES 

SUMMARY AND RECOMMENDATIONS 

l .Phase I was finalized in August 1992. The main report was published by the Ministry of Foreign Affaris in 
November 1993. An edited version of al] the reports produced during phase I was issued by the Centre for 
Development Studies in August 1994. Phase Il started in August 1993. This report is a summary of Phases I 
and n This chapter consists of two parts; a) a short summary of some of the main findings, and b) a presentation of 
the most important recommendations, based on the findings of both phases. 

2.In 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 completed between April 1979 
and March 1982. In 1989 the Danish aid organisation, DANIDA, together with the Centre for Altc:mative 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-governmental Organisations"). The four NGOs receiving most government funds in Holland, 
CEBEMO, HIVOS, ICCO, NOVIB, sponsored 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, Cille, India, Indonesia 
and Z.imbabwe. Studies have also been undertaken by the Overseas Development Institute in the UK. The projects 
assessed by ODI were funded by, and in some cases nm by, British NGOs. They have been the subject of separate 
evalualiom by White (1991 ), Robinson (1991 ), Muir (1992) and de Coninclc (1992).Thc conclusions of these studies 
were brought together in a report by Riddell and Robinson (1992), Riddell et al., Strengthening the Partnership -
Evaluation of the Finnish NGO Suppon Programme, Report 1994:1, Overseas Development Jnstiblte & lnstiblte 
of Development Sbldics, University of Hclsinlci. 



CHAPTER! 

1 See Tvedt 1992 for a more detailed analysis of this history. 

2The 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 Kramer 1992. 

'See for instance Kuhnle, S. and P. Selle (eds.),1992, Governments and Voluntary Organizations, Aldershot: 
~ Avebury. 

4This 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 questionnaire-surveys. In addition, extensive archival 
studies in NORAD and interviews with almost all leading actors on the Norwegian NGO-scene. 

'The data are mainly from the sub-report on public disbursements to Norwegian NGOs for the period 1963 to 
1993, plus an examination of the budgets, strategy documents, annual reports of 83 organisations for the years 
1988-1991 and oI the selcctcd ten orpnisations for the years 1981-1991, as well as information from three 
extensive questionnaires. 

'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). 

71bis development is similar to what takes place in other donor countries. The DANIDA/CASA report notes that 
"SIDA is emphasizing the importance oI the NGOs maintaining and developing their own identities and ideologies 
and wants the NGOs to consider their individual ideology and approach as an advantage...• in Danish NGO's Report 
1 Synthesis, Evaluation Report. DANIDA 1989: 154. 

1 Allocations from NORAD to Norwegian voluntaJy organisations for information on developing countries and 
the Norwegian aid have been generous since ils start in 1966. In 1980, NOK 7:J. mill. were allocated to 12 
organisations under frame agreements (6 of them were political parties) and to 41 other smaller campaigns. This 
was 66'11 of the NORAD budget for information. In addition 17 journalists received travel grants to developing 
countries 1bal year from NORAD. In 1990, 22 organisations had frame agreements and 44 ad hoc campaigns 
were also given money. The support to NGOs amounted to 24 mill. NOK or 71percent of the total NORAD 
information budget. 

'Tbe Minister in charge of development aid. Reidun Brusleuen (June 1983 to May 1986) with a background 
from voluntary missionary organisations, was instrumental in bringing the NGOs to the fore in NORAD 
development policy. Jan Egeland. Personal Secrewy to the Foreign Minister and later State Secretary in the 
Foreign Ministry (1991-) with a background as lntc:mational Secrewy in Norwegian Red Cross, has later played 
an important role in enlarging the role of NGOs in Norwegian foreign policy. 

1°Bjemey, H., 1988, Unden,uuer om nonk utviklingshjelp lltf,rt av Statistisk Sentralbyrd i 1972, 1974, 1977, · 
1980, 1983, 1986, NSD Rapportcr. Nr. 75: 13. 

111n Nmway. unlike the case in many other big donor swes, it is fnmful to use the 1erm "aid epoch". The reason is 
that the aid relationship has dnrninattd the relationship between Norwegians and people from Asia, Africa and 
Latin America in some decades 1'ftcr the Second World Wsr. This part oI the world has been regarded to a large 
exu:nt through the lenses of the "giver"-•RCeiver" Jdation (see Tvedt 1990). · 



12Vaage, O.F., 1993, Holdninger til norsk utviklingshjelp 1993, Oslo: Statistisk Sentralbyra. P.24. 

13EUROBAROMETER 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?". 

14EUROBAROMETER 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 arc 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?". 

17EUROBAROMETER 36 - Fall 1991:195. The question was: "Still thinking about the Third World have you 
been asked to give inoncy for specific projects in the Third World such as building of schools, wells, medical 
aid,cac.r 

"Part of the explanalion may, however, be reflection of the yearly "NRK-lV Tnnsarolingcn". This campaign 
tabs placc ewzy year. 1be whole day on stale-owned television is devoted 10 developmcnl problems in 1he 
Third ·world. One NGO is responsible fer 1he popams, and for °'PDizing a campaign fer collecting money all 
over the COUDII)'. 1be lim is always to l'Cl:Cll ewzy home with a -,,,ssebcrer". h may also be a result of "O_perasjoo 
Dapvert•. Since 1963 pupils in Secondary schools all over the countty have used one day ewzy aubllDD 10 collect 
money fer a specific poject in the 'Ibird World. They collect money. Or Ibey work fer other people, and give the 
salary 1D the campaign. 

''The present aoalysis bases itself upon empirical studies of NGO-Government relations in Bangladesh, Ethiopia, 
N"aragua and Zimbabwe, a compilation of cenlrll legal documents and directories, guidelines for the NGO-sector, 
personal interviews with leading officials both in govemments and in the NGO-community during five field visits 
to three of the countries. It also draws on data collectcd by an extensive questionnairo-survey to 119 organisations 
receiving support from the Norwegian &Ovrmment and Norwegian NGOs in B11\gladesb, Ethiopia, Nicaragua and 
Zimbabwe. Io addition information from secondary sources will be discussed 1be empirical Jmowledge of the 
development of aatc,.NGO relations in these countries is still scanty. · 

»rbe Bangladesh government during die tu& of war with the NGO community in July 1992 made a list of 52 
NGOs, which were described as being engaged in missiODII)' worb,, especially in proselytization. 

211bis sedioo relies heavily on Moyo 1994. 

22Io size, "'JIDisations vary greatly from the large membership NGOs like ORAP with over 100,000 members, to 
smalJ mmmunity based cqanisations (CBOs) with 1~100 individual members or households (De Graaf, Mayo & 
Die1z. 1991)._ 

23Moyo 1994 ctiscuaes also OCber ways 1D classify NGOs in 2.imbabwe; by size, budget, geographical location, 
sector of operation, particular activities undenabn ell:. Jn this paper it is focused OD orpnisalional types, fer 
comparative purposes. 

~ proportions have c:baoged due to large inflows of official foreign assistance since 7Jmbabwe adopted 
ESAP ·in 1990, such 1bat the proportion of foreip aid accounted for by NGOs will have decreased considerably 
- (but not the total amount received by the NGOs.) 

: ... ~ . . . . 

~ section on P.lhiopia is based on Karadawi 1994. 

-Wriam list given 101be audiar, March 1994, by RRC in Addis Ababa, Ezbiopia. 



27Thc only list available with names of the registered organisations dates from March 1994, hence this is the basis 
for the categorisation below. 

"nus section relics heavily on Skar (ed.), 1994. 

29
For example, direction level persons from INPHRU, many of them militants of the Popular Social Democratic 

Patty, assumed positions as vice-ministers or ministers in such ministries as Ministry of Labour, Social Welfare 
(JNSBBI) and the International Reconstruction Fund (FIR) which later became the Ministry of Foreign Cooperation 
(Skar, (ed.) 1994). Leading members of CEPA went on to occupy imponant positions in the Ministry of Agriculture 
and Agrarian Reform. 



CHAPTERD 

'This Repon to the Starting can be found in a short version in English of 36 pages. The above paragraphs 
therefore are translated. 

1be following is based on doctoral dissertations written on the history of the mission: Sa:veris, 0, 1987. On 
Church-Mission Relations in Ethiopia 1944 - 1969 - with special reference to the Ethiopian Evangelical 
Church Mekane Yesus (EECMY) and the Lutheran Missions and Bakke, J. Christian Ministry - Patterns and 
Functions within the Ethiopian Evangelical Church Mekane Yesus, Oslo: Solum. Interviews have been conducted 
with personnel working for the mission both in South Ethiopia (in February 1994) and with their Secretariat in 
Addis Ababa in May 1992 and February 1994. The information is corroborated with documentation at the 
Priv .org.officc at 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. 

3i>rojccts arc 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. 

4NLM had apparently not any problem in fulfilling its own share {"egenandclen") in relation to NORAD. In 
1992 more than NOK 2.3 million were given by 38.816 individuals. These money were retrieved under 6 
different categories: (GiverkontaA:ten.1,1993): 

Spring I Autumn's gift 8.281.000 
Regular offerings 1.862.000 
Evangelical projects 2.971.000 

.Far-adoption 2.823.000 
Social projects 4.011.000 
Other collects 3.183.000 

'Schaefer, Field report No. 1, Nov. 10, 1957, quoted in Bakke (1987). 

'NLM: Missionary Conf. Ethiopia, Mins, Jan. 1950; quoted in Bakke (1987). 

7Consecrated on July 25, 1948. Mara 1972:80, quoted in Bakke (1987). 

'NLM: Yirga Alcm logboo~ Jan 19, 1950, quoted in Bakke (1987). 

'NLM: Yirga Alem logbook May 1950, quoted in Bakke (1987). 

1°NLM: Gidole logbook October 1951, quoted in Bakke (1987). 

11NLM: Missionary Conf. Ethiopia, Mins, Jan. 1956, quoted in Bakke (1987). 

°Lundgren 196074; Ut i All Verden 1974:1, quoted in Bakke (1987) 

"LWF: Aske to Schaefer, April 16, 1958, quoted in Bakke (1987). 

140A: Schaefer, Field report Number 1, Nov. 10, 1957, quoted in Bakke (1987). 

15Baucrocbse (OHM) referred to diem when be stated that the Norwegians were always quick to say: "If we 
can't do as we like then we better leave the whole wort•. 
SEM/AA: Bauerochse to Arm, July 8, 1957, quoted in Bakke (1987). 

"NLM: Missionary Conf. Ethiopia Mins, Dec. 1959, quoted in Bakke (1987). 

''NLM: Home office to Ethiopia Field Council, March 3, 1960, quoted in Bakke (1987). 



11EECMY was used as the name in the first documents about the new churh. This name was not allowed, 
since there should be only one Ethiopian church in the country, The Orthodox church. After the revolution 
and the overthrow of the Emperor 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 tenn EECMY is used throughout for because the text then will be easier to follow. 

"'lbere arc 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): "Organisasjonen skal forpliktc seg til at dets 
innsats ved scntralsykchusct i Irgalem m1 gjercs pl en gencrcll menneslcclig basis uten l vzre motivcrt av 
ekonomislcc, politiske eller religiese saerintcrcsser". ( Contract between NLM and Norsk Utviklingshjelp, 
14.12.1963, NORAD Archive). 

211n Norwegian: "Det ekonomiske ansvar for drift av sykehuset vii bli nznncrc fastlagt i kontrakt mellom 
Den etiopiske stat og Norsk Luthersk Misjonssamband og er Norsk Utviklingshjelp uvedkommende" (ibid). 

22Sevcrls (no datc:153). 

~ Norwegian tide:"Stratcgidokument for NI.Ms prosjektarl>eid ute", approved by the NLM board 23.9.1988. 

~ Norwegian original: "Misjonens bovedsarnarl:>eidspannere er lokale mkcr og synodcr. Der slikc ikke 
ebisu:rere, lltnsker misjonen l arbeide for oppreaclse av lcirkesarnfunns bygd pl lokale rnenighetcr. I de 
tilfeJ.le det finnes en lcirkelig samarbcidspartner, er andre samarbcidsforhold orpniscrt gjennom 
ldrborganisajoncn og ikke direJae med NLM". (Ibid) 

~ 1992 the Development Department has the following sections; appropriate technology, building, child 
care c:ouncil, education and training, medical, micro hydro power, relief. urban and rural development, and 
water development (See EECMY, Annual repon of development department 1992, Addis Ababa:EECMY). 

-OA: Schaefer, Field Report Number 1, Nov. 10, ~957, quoted in Bakke (1987). 

"LWF: Tausjllt to Florin, July 1962, quoted in Bakke (1987). 

~WF: Mager,y to Sovik, May 18, 1962, quoted in Bakke (1987). 

~ leader of NLM in Ethiopia was also Norwegian consul there dming the years of the White and the Red 
Terror. 

'°1'be support of staff at the hospital was established by NORAD from 1966 and covaed ~ of a stipulated 
cost per post. This support was almost not used by any organisation until 1972, when it WIS n:gulated to 
6.000 NOK a year. From then on this kind of financial support became the most used type by the mission 
cwpniurions until NORAD revised its n:gulations in 1988. This support to staff underwent a major n:vision 
apin in 1974, when the rate was upgraded to 35.000 NOK a year. 1bis included an unspecified coverage of 
other living expenses OD c. 7 .000 called "indirect apenses•, such as travelling, 1l'IDSpOrt, lodging etc. 1be 
avm,e level used for •tccbnical personnel• by the missions WIS NOK 36.300 at the time, thus an almost 
100'1, coverage of this type of missionary personnel was gained by these organisations • 1bis rate WIS gradually 
upgraded every other year, and reached c. 100.000 for singles and 150.000 for families in 1991. In 1m the new 
type of operational support WIS inttoduced: A coverage of.SK of total operational support to projects, but OD the 
condition that all expenses were specified. 1bis type of support wu irnmediarely used by all NGOs that were 
development agencies. Most missions, however, NLM included, chose OD the other hand, to continue with the old 
system of Slaff support (until 1988). 1be reason for this must be that their Plaries were lower than the avenge 
and that they 9btained a 100'1, covenge of some of their staff salaries and expenses - which constituted 85'11 of 
their total aid budpt. 

.. 



31Mengistu 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 R0st, was nationalized, and changed the name to Radio 
Revolusjon~re Etiopias R0st. The Red Terror was launched to fight the White Terror. American and Finnish 
missionaries in Djimma in South-West Ethiopia were for example asked to leave the country in 24 hours in 
Easter 1977. 

32See case study I.B. 

33Based on the evaluation report by H0dneb0, K. et al.: "Grace Period or a New Deal". Bergen, 1993, and 
prepared for Norwegian Church Aid and NORAD. Focus was what happened to the development projects and 
programmes undertaken by Kenyan NGOs and supported by NORAD, after the diplomatic breach with Kenya 
in 1990. 

3,rus 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). 

'5There were many reasons for this. Swedish missionaries had been active in Eritrea since th~ 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 Programme's 
influential director, 0ystein Stabrun, had also visited the war- and famine affected Eritrea, and was positive to 
NCA-support. 

~esc included, Brot Fur Die Welt (BFW), Christian Aid (CA), Dutch Intercburcb Aid (DIA) and the 
lnterchurch Coordination Committee for Development Projects (ICCO). Lutheran World Relief (L WR) made 
its first bilateral grant to REST in 1980. 

37ln 1979, for example, the General Secretary of the EPLF visited Norway where be strongly pressed NCA to 
display 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 critici:zed 
ERD's lack of advocacy. 



CHAPTERID 

1Salamon, 1994. 

2sccTvedt 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. 

3There were a number of NGO-projects in the 1980s where the Northern NGO was seen as a vehicle (through 
integrated rural development projects etc.) for popular participation and economic self-sufficiency in many rural 
areas. 

4
This 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 community of researchers 
and consultants on development NGOs. Although 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. 

1bis theory does not explain actual patterns in how NGOs are funded. A survey undertaken during the study 
"Private organisasjoner som Jamal for norslc bistand, fase I) showed that of 70 organisations, 6 received more 
than 90 Cf, of ther development budget from the state, 16 between 80 and 90 Cfi, 17 between 60 and 80 % and 
23 less than 40 Cfi. This development is a general trend in all donor countries. In the developing countries the 
majority of the development NGOs are ~ost 100 Cf, dependent on funding from extemal sources, mostly · 
states. If this is a zatHUm game, the state is playing their cards with less than insight and without self-interest. 
This dependency on the state has reportedly reduced the involvement of US NGOs in advocacy (Smith 1990; 
Salamon and Anheicr 1992; Smith and Lipsky 1993). ln Britain fears have been raised that this financial situation 
over time will foster compromise in the willingness to speak ouL 

6sec Tvedt (1994), in Harir, S. and T.Tvedt (eds). 1994. 

7
Regarding Zimbabwe one group has been identified as following a strategy called •entryism" (Moyo 1990). It 

involves the coo~on of government officials on NGO boards, the inclusion of ministers as patrons of NGOs, 
the use of govcmmcnt experts in the development of technical reports and strategies underlying advocacy works 
(Moyo 1994: 55). Some of those employing a no-confrontational strategy have managed to sway government 
policy. This is most in accordance with Zimbabwean political culture, and "obviates the partisan basis of policy 
dialogue and lobby" (Moyo 1994:5-S). Another but more rare strategy on the Zimbabwean scene is described as 
•confrontational lobbying'!' (Moyo 1994:56). 1bese criticize openly weaknesses in government policies and a few 
wort together with opposition parties •to strengthen the latter's campaign for political support• (Moyo 1994:56). 

1In many countires NGOs have ~orkcd which have not been registered by the govemmenL Such NGOs might 
have worked with money financed by Western donot states or in ciooperation with UN-organisations (see 
forthcoming evaluation). 

9Tbey draw funds from international sources under i) Foreign Donations (Voluntmy activities) Ordinance, 1978 
and rules made 1hc:re under and ii) The Foreign Contributions (Regulations) Ordinance of 1982. However, in 1he 
event of receipt of foreign fund. 1hey are supposed to follow strictly 1he following specific rules and regulations: 
a) Toe 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) Toe NGOs have to submit a report on their activities on a regular basis to the government; and 
e) 1be NGOs have to submit audit reports to concerned authorities. 

1°'Ibese figures are used by NORAD, while UNDP operates with less than 10 Cfi (see UNDP 1993). 



11Toe following is primarily based on infonnation published in newspapers in 1992 and 1993 which widely 
covered the issue of government-NGO relationship. They represent a cross-section of daily and weekly newspapers 
(numbering 18), both vcmacular 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), DainikSangbad (DS), Shaptahik.Bichitra (SB), The Daily Star (lDS), The Bangladesh Observer (TBO), Dhaka 
Courier (DC). The papers which arc supporting the Islamic viewpoints arc Dainik Millat (DM), Dainik lnquilab (DI), 
Jago Mujahid (JM). Apart from them there arc left leaning papers which arc Bhorcr Kagoj (BK), Ajkcr Kagaj (AK), 
Kagaz (K) and Shaptahik Khoborcr Kagaj (SKK). The information is based on a report written for this project Sec Jamil 
and Manam 1994). ln 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. 

12 
At the Relief & Resettlement Conference on Southern Region in 1972, 38 representatives of different foreign 

NGOs participated (Democratic Republic of the Sudan, 1972, Proceedings of Relief & Resettlement Conference 
on s_outhem Region, pp.Sl-52). 

13
Some of the wcstcm 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-Accord, German Volunteer Service (GIZ), 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 Aid/Sudan Programme, Oxford Committee for Famine Relief 
(OXFAM), Save 1he Owdren Fund, Seventh-Day Adventist, Sudan Interior Mission, Swedish Free Mission, 
Voluntary Service Group, Swiss Intacburcb Aid,. Voluntay Service Overseas and World Vision. This list of 
NGOs is compiled from Madison, 1984, 174-191, and personal notes of implementing agencies for UNHCR. Juba 
(The author worked in 198S/1986 u a Programme Officer for United Nations High Commissioner for Refugees 
in Juba, being responsible for social services for all 1he Ugandan refugees in the South and for the rural 
sealcmcnt program for about 40 000 refugees on the East Bank). 

14
1n 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 development assistance 
programs in the Southern Sudan more emphasis should be siven to instimtion building including suppon to local 
state instimtions. 



CHAPTER IV 

1 Sec Smillie and Helmich 1993. 

2 As 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 value-oriented than NGO-actors, most concerned with maintaining their own organisation. 
Additionally, a common trait of the whole channel, in the sense that it also has included the employees of the 
NGO-Division including, has been its value-orientation. The discussion is therefore more about how NORAD, 
as a state instirution, has followed-up "rule-orientation" in this context 

3 For an analysis of all Reports to the Starting regarding the overall declared intentions with Norwegian 
NGO-support and the development of NORAD-guidelines and attitudes to NGO-support, sec especially 
8',dneb~ (1992) and Tvedt (1992). 

• At ·that time these organisations were primarily mission organisations. 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.). 

'Since then new official guidelines have been issued in 1971, 1974, 1983, 1991 ~ 1994. Sec Hedne~ 
1992 for a description of these guidelines, except the one from 1994. 

6 
For a statistical overview of support to Norwegian NGOs since 1963 with a special emphasis on the years 

1981, 1986 and 1991), see especially Dalseng (1992) and Tvedt (1992). 

7 Sec case srudy 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. 

1 
This information is based on NORAD, 1993, HDnf1bolc/or privale organisasjonar. 

'One small example: The Norwegian consul is also Resident Representative of Norwegian Church Aid. 

10 This figure will vary. It is also diffJCUlt to identify the cooperating partners in some cases. The number of 
different organisations i less, Jince some of the Norwegian NGOs work in two and three (NCA) of the countries. 

11 1be NORAD Representation, Dhaka, a representation which seems to give NGOs highest priority and 
which regularly produces detailed overviews and reports on the local Bangladesh-scene. bas bad no clear 
policy for Norwegian NGOs in the country. It bas not been their responsibility. Documentation about country 
program discussions for Bangladesh shows that Norwegian NGOs are barely mentioned at all. In the Country 
Program discussions for 1991 to 1994, NORAD, Dhaka, notes that "the Representation bas no regular contact 
with the Norwegian organisations• (Landprogram Bangladesh 1991-1994, del 2:37). 'Ibis is an accurate 
description of the relation. and NORAD bas - 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 blowing of each other. Meetings organa.ed by the Centre for Development Studies 
in relation to the present evaluation turned out to be (for two main cooperating countries) the first time 
organisations working in the same country bad met each other to discuss strategic problems. 

12 The Phase I report 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 1beir policies, but also their working methods. The debate among the NGOs 
bas lately focused on this issue- increasingly descnl,ed as a danger- resurfacing apin in September 1994 
over discussions about bow NORAD bandied the •information support•. 

0 Interview with Gunnar BIie. 22.9.1994. 



•• Sec NORAD, 1993, Handbokfor private organisasjoner, compiled at the Centre for Development Studies, 
as a continuation of Phase I of the present study 

"Priv.org. to Nzringslivets Hovedorganisasjon 17.12.1993, 443.1.NHO/ NORAD 

''The following is based on a Questionnaire sent to all Norwegian NGOs working in Bangladesh, organized 
by the author, autumn 1993 and documents dopiled during Phase I. 

"In norwegian, they "fdclc i 1982 h"1C om Cares arbeid for de fattige lcvinnene pl landsbygda nord for Dacca. 
K.retscn bestemte seg for l stfttc dettc arbeidet og bevilget ca. kr. 18000. De bar siden fltt bide se og here 
om prosjektet ved representanter fra Care Norge" (Norges husmorforbund, Engasjement i utviklingsland, 1990: 21) 

11"Str-Trtndelag lacts bar i flere Ar hatt god kontalct med "Shallows Thanapara" og solgt deres fine hlndarbeioder 
rundt om i lagene" (Norges husmorforbund, Engasjement i utviklingsland, 1990: 21). 

'"'In Norwegian: inttodusert lovende aktiviteter i Rajshahi-distriktet K vinner rekruttcrt blant de aller fattigste 
lag 1v bygdebefolkningen gjennomglr et trelrig program med lederopplaing og undervisning i helse, hygiene og 
jordbruk. Mange fir ogsl bjelp til l danne spare- og llnegrupper. Tilsammen bar 100 000 lcviimer deltatt i 
programmet i 1990-91, 6 000 1v dem deltok i lederutvikling som gj,r dcm istand til l organisc:re nabolcvinnene og 
fttre arbeidet videre pl egenblnd. Erfaring vise.rat de lykkes". 

»in norwcgian: fordi ldrkctilknytning og kontakter var i dettc omddet" (S.-st:2). 

211n norwcgian: •1 dyktiggj"1C og synliggj"1C stammefolk, l tke de fattiges bevissthct, alfabetisere de fattige 
og •anpovmnent" (ibid). 

22 Interview with Gunnar B19e, 5.10.1994. 

23 In February 1994 the following organisations were listed by govemment sources in Asmara: ERRA. Red 
Cross Society, &itrea (ERCS) (the delicare political situation in &itrea can be shown by the fact that there 
WIS a debate on this organisation's name: The Red Cross name WIS an Ethiopian heritage, and it was •Quistian• 
while the muslims (estimated at 50 ~ of the population) wanted it to be renamed Red Crescent), Ethiopian 
Catholic Secn:tariat, Evangelical Olurch of &itrca, &itrea Orthodox Church, Faith 
Mission, Muslim Relief Council, Kbale Hiwot Olmch, Regional Centre for Human Rights and Development 
(a kind of research institute established with Norwegian support). National Union of&itrean Women. As 
shown, they are either more or less government institutions or religious orpnisations, where the religious 
issue mobilize stronger feelings than what secu1amed politicians in the sccu1arized Oslo will tend to understand. 
The international NGOs allowed to operate were Save the Qilldren, UK. Redd Barna. Norge, Rldda Barned, 
Sweden, SOS Cilldrm Village (If all donors would wort through •their" NGOs cbildren would be given high 
priority in &itrea!), OXFAM-UK. Norwegian Olmch Aid, Norwegian Association for the Blind and Partially 
Sighted, ACCORD and 0Jriltian Ou1reacb (Source: ERRA Newsletters and interview with .). Of these 
organisations NCA WIS by far the biggest. NCA initiated and financed what WIS called ~GO-forum in Fzitrea•. 
11s first meetin1 was OD 8.6.1993. 1bey have planned to form some sort of consortium and formulate a •coc1e of 
prws• for NGOs in &itrea. Should dus be a planning instrument? In that case, Ibey use an instrument the 
government bas feared CID instigate disunity alon1 ethnic and religious lines. 

>t Interestingly enough. NCA pointed to dus in lbeir comment on the pidelines. An NGO criticized the state 
for reproducin& positive myths about the NGOs! (NCA to NORAD , KoDURt for Private Orpnisasjoner, 
9.12.1993). 

:z, See Bebbington and Riddel 1994 OD discussion of oflicial donors' direct funding. 'Ibey focus on bowled~ and 
capacity problems. In the repon' • peaspective these issues Ire of minor importance. and CID only rather easily be 
solved (IDCll'C knowledpble people and impu.«I capacity to the donor-represenwicms). This will not. boweva-, 
solve the institutional problems, it will only make some of the dilemmas more easy to detcc:t. 



26 The material is primarily based on archival material on the two countries in NORAD, Oslo and archival 
material at NORAD, Dhaka. 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 arc interested in direct funding of southern NGOs. On the one hand, southern NGOs arc 
supported as means of strengthening civil society and fostering good government; it is supposed that they can 
make these contributions because they are more accountable than is government, and in tum, because they 
can make governments more accountable through representing popular interests effectively. On the other hand 
they arc supported because they arc deemed to perform better than government in delivering certain forms of 
aid to beneficiaries. In both cases it is often implied - though perhaps not said explicitly - that southern NGOs 
arc assumed to be more accountable, better performers, and more effective in strengthening civil society than 
arc northern NGOs" (Bebbington and Riddell 1994:2). 

21 
Norwegian NGOs were the main funding-source for 12 organisations in 1987 and for 18 in 1992 in the 

same ccountries, including Ethiopia (in Ethiopia they were the main source for two synods of the Mccane 
Yesus Church). The support through ERD to REST and ERA is not included in this overview, due to ERD's 
role ·as a consortium. 

29 Ref. how Western embassies in Bangladesh and Ethiopia in 1992 and 1993 put pressure on die governments so 
as to reduce their conttol of the sector. 

»support to NGOs is given mainly from five budget lines, namely: Support to Local NGOs, Environmental 
.Activities, Cultural Cooperation Support, AIDS Grant and Women's Activities. The Govcmmcnt of Zimbabwe · 
bas requested for allocation of some bilateral funds towards the Small and Medium Scale Enterprises · 
Development, focusing on indigenous enterprise instibltions. 
Whether these should be called NGOs are a question of definition. 

'
1Bebbington and Riddell argue that •strengthening of civil society implies increasing the socio-economic 

development impact of intermediuy 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 imp~ementing their own projects in developing countries. It might be 
appropriate in some cases. but less productive in other cases, and in general it is doubtful. 

:nseibel (1989) describes the NGOs •mellow-weakness• as a politically atttactive but ineffectual safety-valve, 
to which the state offloads 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 
example with the question of who (the state or the organisations) should take responsibility for the 
psycbologicaUy disabled. the blind etc. 

13As a result of the process in NORAD in 1991-93, a definition of these types of organisations were agreed 
-upon. The following definition is found in the decision paper on the issue to the board of directors of NORAD on 
14.41993: 

• A noo-govrmmental, irvlepeodcnt 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 privale organisations nor multilateral c,rganisations under the UN-system are 
covered by this definition.• 

(Source: Note from Priv to PFK: NORAD's cooperation with international, Private organisations (IPO) -
1993. 31.3 1993.) 

:MoJbis chapter is based on primary sources collected by archival studies in the Ministry of Foreign Affairs, the 
Ministry of Development Cooperation. docn'"°"' collected from relevant organisations and interviews with 
political leaders in Eritrea, Ediiopia. SPLA. Norwegian Foreign Minisuy and with core persons in the ERD
operation. 



351be extent to which the home-governments subsidized and supported 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 Norwegian mission organisations, of whom many today arc also development NGOs, 
were not among the strongest critics of western colonialism, although they were not subsidized from a colonialist 
govemmenL 

"'The 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 tum 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 ~ of its overseas resources came from the U.S. govemmenL The Canadian Red Cross got 63 % from its 
government in 1980 (Smith 1990:30). 

,,Red Cross, Norway faced difficulties in cooperating with Red Cross, Ethiopia, during the drought and war 
in Tigray and Eri~ because it became clear that they were more a government agency than a neutral charitable · 
organisation, and consequendy did not accept assistance to rebel-held areas. 

~ examples than the Emergency Relief Desk operation can be the achievements of the International . 
Committee of the Red Cross (ICRC) in Soinalia in 1992, which was generally praised. and the "advocacy•· of 
NGOs dming famine in southern Sudan. They bclped to document the Sudanese government's promotion of 
famine, while donor governments and the UN were more inclined to keep quiet. 

"1be Foreign Ministry bas also initiated other instruments which might be flexible and able to react swiftly 
on emergency situations or on Foreign Minisuy initiatives. lnstibltions in the grey-zone between state- ' 
administration, forprofits and nonprofits have also been 
established. NOREPS • Norwegian Emergency Prq,arednus System - is a cooperation between the S 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. 1be UN System is the largest customer. Norwegian 
Resource BanJcfor Democracy and Hwnan Rights (NORDEM) is a resource bank. from where the UN, 
governments and international and regional orpnisations are invited to apply for assistance. Participation by 
Norwegian experts may be funded by the Norwegian government or relevant international instibltions. 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 lnstiblte of Human Rights. 

400ne of the first examples of such a policy, WIS the Eisenhower-administration's forced withdrawal of CARE 
from EIYPl, as a means to put pressure on Nasser by using the food-weapon. 

"Telephone interview with the late Bernard Confers, Lutheran World R.elief, quoted in Smith 1990:47). 

CZCARE, Catholic Relief Service. World VISion, American Red Cross, Lutheran World R.elief among others 
were all active in Vietnam, with considerable support from the U.S. govemmenL A delegation of representatives 
from different °'JIDisations visited Saigon in 1965, when President Johnson WIS about to step up the war effons. 
They declared that "the role of the volunwy agencies. whose programs vuy considerably from one to another, is 
supplemental to that of the government. .. There should be no slackening of suppon for both types of activity, 
governmental and private, especially $Ulce they are working in increasingly close and effective collaboration• 
(Marr.D .. 1974). · 

°'Ibe more precise cbancu:r of the policies paent)y implemented can be grasped by summarizing some 
main points in a book by Jan Egeland. State Sec:relmy in MFA since 1991, which wu published in 1988: 
Impotent n,pnpower- potent mrall stllte. 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 promoting international human rights 
and democracy which is underestimated 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 malting 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 arc put forth: a) policy consensus, 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 arc 
limits inextricably 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 organizations "may be channelled through 
non-governmental organizations, to avoid being looked upon as official assistance to the opposition in the 
recipient countries" (Egeland 1988:187) 

~c. to the dominating ttadition 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 ~ of their costs from the government. the biggest humanitarian organisations in Norway 
may receive 110 ~ for a number of projects directly from the MFA without causing much discussion. This may 
create a situation where Norwegian NGOs gradually are regarded as spokesmen for the Norwegian government 
rather than as organisations working because they feel empathy, wanting to expand the "community of interests". 

45f'or articles about the impact of the war, sec Tvedt 1993b, and for a background study of the war, sec Sharif 
and Tvedt 1994. 

~orway was a member of The Eritrcan Commission, appointed by the United Nations, in the early 1950s 
(other members were Burma, Guatcmala, Pakistan and South Africa). This Commission put forth proposals 
for the future relation between Eritrea and Ethiopia. Pakistan and Guatemala wanted that Eritrea should 
become a sovereign state after maximum ten years. In the meantime it should be administered 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 the "ncc:cssity 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 Assembly, United Nations Commission for Eritrea. Report of the 
Commission to the Gcncral Assembly, 10.6.1950, A/AC.34.13.201, Foreign Office Archive, 26.6.26. Eritrea
kommisjoncn, Vol. n. l.6.1950-31.7.1950.). Subsidiary could the westa'D part of Eritrea remain under British 
adminisuation. Ethiopia wanted an intimate union between Eritrea and EthiopiL Italy wanted maximum 
sovereignty for Eritrea, and were in this demand supported by the majority of Latin-American states. The 
Norwegian proposal received under the Gcncra1 debate only support from Liberia (and Ethiopia). Burma and 
South Africa proposed a fcdcratc solution, where the countries were united under the crown in Addis Ababa. This 
was supported by the General Assembly. Fmally a resolution proposed by Bolivia, Brazil, Cauada, Denmark. 
Ecuador, Greece, Liberia, Mexico, Panama, Paraguay, Peru, Turkey, and the U.S. got majority, 38 against 14. 

Norway bad backed away from the Commission-member's proposal, 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. The Foreign Ministry opted for a compromise, a fcderational solution behind.which the British delegation 
played a leading role. · 

~"The soldiers learnt to like the BPS", interview with •• ERRA. February 1994. BPS arc biscuits made in 
Norway and provided by the ERD-opcration. 

"Addis Ababa also knew that the Norwegian govc:mment was involved through NCA (Ethiopians working at 
the NCA-officc in Addis Ababa reported to the government all the time, without NCA and the Norwegian 
government knowing iL This example can indicne that MFA should have no illusions about the "secrecy" of 



such operations. 

•~e 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 during the past two years, and about SO million in 
assistance to Eritrea and Tigray, cross border from Sudan, mostly handled by ERO. 

'°They were, however, put under increasing political pressure. The 2nd Scandinavian Conference on Eritrea in 
Oslo 1S-16.3.1986 stated, for example, that Norway had a special responsibility because of its role in the first 
UN-conference on the Eritrcan question. Norway was asked to become a central country in this new diplomatic · 
efforts. 

51NCA-pcople 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 ERO-group. NCA-Addis 
was critical to the employment of foreign policy advisers, 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 
ha~g given them US 30 million" (kildc:) 

'2J>eople 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 n has further confirmed the problem, 
and what was a hypothesis in 1he Phase I report bas been verified now. 

er er en dcl tidligerc fotnotcr som ikke Im nocn bcnvisning i dotumcntct: 

~:.u::i-u. S., 1989, NORAD and private organisations in Nicaragua. NORAD, Mai!agua had a meeting 
received this report. They voted unanimously 1hat the report should be aside in future discussions 

on NGO- Jicies in Nicaragua. The author bad not shown sufficient balance · analysis of the Nicaraguan 
NGOs, NO , Managua, declared, because Ekrm indicated that most e Nicaraguan NGOs supported by 
Norway under e Sandanistas were aovcmment orpnisations more NGOs. 

2. Support to NGOs unes,n:11111eJy: Support to Local NGOs, Environmental 
Activities, Cultural · on Support. AIDS Grant Women's Activities. 1bc Govcmmcnt of Zimbabwe 
bas requested for allocatio f some bilataal funds ~imk the Small and Medium Scale Enterprises 
Development, focusing on in · ous ~ · · · ons. Whether these should be called NGOs aw a question 
of definition. 

BRAC (B•l\g)•dcsb Rural MvmcodllCllt CGl;pmi'1aec) was established 20 years ago. 1bey have seven programs 
with 1he aim of breaking the gb mobilisation of the people. The main program is RDP/RO, 
(Rural Development Project/lirmal 

About 600,000 mei1Dbe:r"1tre ui.:~.AAI villages. 70 ~ of the members aw women. 
One of their most· t sector-proJrUDS is silk-prod ·on. In 1991 they produced tbrcc tonnes, or about 
10 ~ of the coun ' production. During 1bis decade BRAC to produce 100 tonnes annUBlly, and 
employ more · ,000 at the end of 1990s. Primary cducatio · a pan of RDP. 180,000 children in 
6,000 schools ere stBrted in conneclion widl 1bc rehabilitation pro after the cyclone in 1991. NORAD 
bas dcscri BRAC as "one of the largest and most succcssfuJ NGOs world" (Johannesen. B., 1990). 
This bas years been supported by NORAD. In 1992 dley got about 26 the total NGO-allocation, i.e. 

than NOK 7 million. 

Pmtlhilaa Kendra was cstablisbed in 1976. It orpuiud poups of landless and poor 
grams. education programs and c:redit-propams. Jt bas CL 450,000 members of wb 

GSS or Gono Sbabajjo ~angsd,a bu 240,000 membm in more 1ban 2,000 villages. cspecially in north and 



CHAPTERV 

1 Sec Tvedt 1992:66-92, for a detailed analysis of the organisational landscape, its development and characteristics. 

2Mollekleiv in NRK, 8.10.1993. 

3Assistance is " ... primarily to follow up communication and applications for Joans, technical advice, expert 
knowledge or other assistance identified by members in local organisations or in society", defined in Guidance in 
planning and Evaluation. Private Organisations' projects. Part 1, General Section, Office for Private 
Organisations, NORAD, 1988, p. 13. Guidance is defined: "NGOs work practice guidance 
through local organisations. This might include their choice of aims and strategics, and the development of 
methods and routines. The northern NGOs take the 'backseat' and do not involve themselves in the daily 
administration "(Ibid) 

"'The dcsciP,tion of these programmes is heavily indebted to Johannesen and St~. 1994. 

'Johannesen and StsrbtS (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 problems identified have been 
identified. 

'state support to Norwegian mission is not a new phenomenon. Both Thomas von Westen (1682-1727) and Hans 
Egcde (1686-1768), who initiated mission among inuits and the sami people, were supported by the state through 
the establishment ofMisjonskollcgict 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 "Nasjonaliscring og misjoncns 
utviklingsprosjcbcr", 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 because 
they did not want to dramatize the impact of a process that bas put strong pressure on former mission priorities, 
and a process that to a large extent bas been discussed within the secular NGO-speak 

'Menigbet og misjon • en betenkning fn samarbcidspartcne i Kontaktforum for Mcnigbct og Misjon, in Norsk 
Tu:lsslcriftfor Misjon, 1994, 3:137-144, p.141. 

'In 1963, when support to private organisations was started, the government's intention and plan was that 
Norwegian would become more important than NGOs. Norwegian fums were, however, at that time not 
intaested, unlike Norwegian NGOs. In the last few years NORAD bas made more efforts at supporting 
Norwegian 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 bad channelled NOK 142.6 million to 43 projects as investment-and 
expon support. 

11NORAD, 1991, Support to non-governmental organisations' activities in developing countries. 

11NORAD, 1994, Retningslinjcr for sttttc til private organisasjoners virksomhct i utviklingsland. 

12In 1990 Norwegian 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, bad not been reacbcd via work with the project (Svcnkerud and 
Svcnkerud 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-Tr,ndelag district pve SQ,000,- NOK in 
support of a hen-farm in Mabalapyc. Botswana and reports sent home continuously discussed only the problems 
of selling the hens. it is likely that c:ross-cu1tmal 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 cooperating panners. (Peer Otto Svenkerud in cooperation with Peer 
Jacob Svenkerud, 1990, Evaluering av disrriktsprosjektene 1982-90, Heradsbygd 10.9.90). 
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Comments 

Below are presented some quantitave data and 
statistics regarding the NGO-channel. Although 
figures do not speak for themselves, it was 
regarded as useful to compile an appendix of 
some of the data this study has collected. Exact 
knowledge about the channel, its internal financial 
flows; profile and funding history of NGO
landscapcs; developments in staff and voluntarism . 
etc. is scanty. By bringing the information below 
in one appendix, we hope to increase this 
knowledge and make it more accessible. They 
cover points 3, 4, 5 and 6 in TOR. 

Tables 1. 1 to 1.20 and figures 1. 1 to 1.4 present 
disbursements made under NORADs NGO-grant 
for the period 1963 to 1993, from special and 
regional grants and grants given by the Ministry 
of Foreign Affairs (MFA). These data are 
reconstructed from government files and 
registered by the team-member Tcrjc Dalseog. 
Figures up to 1991 are partly presented in Tvedt 
1993, Dalscng 1992 in Tvedt (ed) 1993) while 
figures for 1993 have been provided as 
badcground material for this study. These data are 
meant to provide an accurate description of the 
role of the state in financing and shaping the 
organisational NGO-landscape in aid, and they 
also indicate the role of different state institutions 
over the years. 

Data presented in table 2.1 to 2.14 and figure 2.1 
are based on a) readings of documents collec:ted 
by the team for all the Norwegian NGOs involved 
in aid in 1991/1992. They have been presented in 
Norwegian in Tvedt et.al. 1993; b) a questionnaire 
sent to ten selected organisations (see Executive 
Summmy and the point on methodology) with 
data presented in Steen 1992, in Tvedt (ed) 1993 
and c) a questionnaire sent to all Norwegian 
NGOs working in aid as part of Bukvcd's 
compilation of the catalogue over Norwegian 
NGOs working in the third world, published by 
NORAD in 1993 and incbxied in Twdt (cd) 1993. 
These data provide additional information of the 
NGOs wmt. their geographical areas. the relation 
between own-generated funds and public support 
etc. 

The appendix also presents data from a survey of 

the organisations (both Norwegian and local) 
working in Bangladesh, Ethiopia, Nicaragua and 
Zimbabwe (see appendix on the form of the 
questionnaire) which receives support from either 
the Norwegian government or Norwegian NGOs. 
As discussed in the Executive Summary the data 
collected are considered relatively reliable, and 
provide unique and new information about NGO
work. Data from this questioonaire can be found 
in tables 3.21 to 3.32 and in figures 3.6 to 3.8. 

Additionally, especially interesting and relevant 
figures and tables that have been taken from 
different sources are presented. with sources 
explicitly mentioned in the sub-text of each 
table/figure. This information is based on official 
data that have been chccla:d/are easy to check. and 
should thcref ore be considered reliable. 
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Table 1.1. Financial support to NGOs from the Norwegian state' 

1981 1986 1989 ]990 1991 1993 

NGO division (NORAD) 79,546 367,280 441 ,924 589,210 536,424 538,806 

Humanitarian support (MF A•) 125,317 333,188 426,155 378,231 504,342 651,547 

Other grants 92,734 139,188 149,220 208,696 

Total 204,863 700,468 960,734 1,106,629 1,189,986 1,399,049 

Note: a. NGO arc 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. b. MF A= Ministry ofForeign 
Affairs. 

Figur 1.1. NGO grants as percentage of 
official Norwegian bilateral aid 

JO 

1911 IN6 1919 1'90 l"J 

Figur 1.2. NGO grants as percentage of 
total Norwegian official aid 

JNI 1916 lffl 1'90 l"l 

Table 1.2. Distribution of state support according to type of NGOs (1,000 NOK) 

Organisation 1981 1986 1991 1993 
Humanitarian organisations 100,386 367,877 643,827 770,525 

Mission organisations 32,310 97,051 147,232 124,430 

Special interest organisations },927 I 
. 

32,227 48,195 47,887 

Political and ideal organisations 6,721 19,426 96,495 78,072 

Trade and vocational organisations 7~600 20.450 35,750 30,586 
Note: •Other grants• (cf. table I.I), which amounted to NOK 208,696,000 in total, bas 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 NOK and percentage) 

Type of organisations 1981 1989 1991 1993 

Humanitarian 27 822 35.0 201 951 45.7 215 240 40.1 237 469 44.l 

Mission 28329 35.6 52 709 11.9 97 700 18.2 92 766 17.2 

Special interest 1 927 2.4 23 824 5.4 38 392 7.2 43 439 8.1 

Trade and vocational 7 580 9.5 31 711 7.2 33 357 6.2 28686 5.3 

Political and ideal 3 832 4.8 28237 6.4 43 154 8.0 39 384 7.3 

Norwegian NGOs 69490 87.4 338432 76.6 427843 79.8 441 744 82.0 

Int.cmational 151 0.2 2900 0.7 0 0.0 0 0.0 . . 
Local and rcgional1 8952 11.3 77689 17.6 85709 16.0 89430 16.6 

Study 36 0.0 0 0.0 211 0 0.0 0.0 

Unspecified 917 1.2 22 903 5.2 22661 4.2 7632 1.4 

Total 79S46 441924 S36424 S38806 

Note: 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. Fmthcnnore, 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 NOK and percentage) 

T~ of orgonualioni 1981 1989 1991 1993 

Humanitarian 72546 S1.9 211 S04 49.6 349496 6?.3 S33 056 81.8 
Mission 3 981 3.2 17795 4.2 37473 '4 31664 4.9 
Special interest 0 0.0 3495 0.8 3685 0.7 4448 0.7 
Trade and vocational 20 0.0 105 0.0 1698 0.3 1 900 0.3 
Political and ideal 2889 . 2.3 20 119 4.7 41 961 8.3 38688 S.9 
No,wegian NGOs 79436 63.4 2S3018 S9.4 434 313 86.J 609 7S6 93.6 
International 6106 4.9 2930 0.7 125S3 2.S 2785 0.4 
Local and regional 33606 26.8 81463 19.1 46994 9.3 20177 3.1 
Study 0 0.0 0 0.0 18 0.0 0 0.0 
Unspecified 6169 4.9 88744 20.8 10464 2.1 18829 2.9 
Total 125311 426155 · 504342 6Sl 547 

I 



· Figur 1.3. Number of Norwegian NGOs that 
received support from the Norwegian state 
in 1981, 1986, 1991 and 1993 

Note: The definition ofNGOs in figw- 1.3 arc 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. 

Figure 1.4 Number of Norwegian NGO 
projects receiving grants from the 
Norwegian government 
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Table 1.5. Number of Norwegian NGOs with 
governmental support 

Year Number of organisations 

1963 7 

1975 20 

1981 30 

1986 60 

1991 134 

1993 100 

Table 1.6. Number of NGOs receiving public 
grants and the total number of projects in 
1981, 1986 and 1991 

Year 

1981 
1986 
1991 

I 

NGOs 

54 
77 
98 

Proiects 

98 
509 

1058 
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Table 1.7. Norwegian NGOs and number of projects, 1986 and 1991 

1981 1986 1991 

Numberof Number of Numberof Numberof Numberof Numberof 

Pro[ects er-O!:E,anisation 07Z!!_isations e.ro{ects org_anistions e.rojects organisations e.rofects 

I - 10 45 131 65 196 77 

11 -20 6 71 6 82 7 

21-50 3 71 s 150 9 

SI - 100 0 I 81 3 

More than I 00 0 0 2 

Organisations with: 
I project 14 23 33 
2 projects 11 16 16 
3 p~ojects 9 7 10 
1 - 3 l!rojects 34 46 59 

. 
Table 1.8. Number of projects" implemented by the four largest Norwegian NGOs 

1981 1986 

Norwegian Church Aid 19 76 
Norweguan Save the Children 9 12 
Norwegian People's Aid 7 3S 
Norwegian Red Cross 13 30 
Sum. the four largest organisations 48 I 53 
Note: L Project is defined as nmnbcr of transactions fi'om the state to the respective NGO 

1991 
152 
117 
99 
80 

448 

204 
103 
250 
232 
269 

Table 1.9. Number of Norwegian NGOs with support from the Norwegian staJe according to size 
~an_t ___________________________ _ 

Si: ... ~fgrant 1981 1986 1991 
Le.SJ than 100,000 11 14 20 
100~000 - 500,000 18 14 19 

500,000 - l,000,000 6 13 8 
1,000,000 - 10,000,000 
More than 10,000,000 
Sum 

.• 

I 16 

3 
54 

24 
12 
77 

31 

20 
98 
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Table 1.10. Ten largest Norwegian NGOs according to grants from the Norwegian state, 1981, 
1986, 1991 and 1993 (1,000 NOK) 

1981 1986 

Norwegian Church Aid 40,259 Norwegian Church Aid 174,870 

Norwegian Red Cross 29,629 Norwegian Save the Children 64,756 
Norwegian People's Aid 10,369 Norwegian Red Cross 58,205 
Norwegian Save the Children 9,671 Norwegian People's Aid 27,607 
Norwegian Missionary Society 7,346 Norwegian Missionary Alliance 24,794 
Five largest as percent of total 47.5 Five largest as percent of total 50.0 
Norwegian Fed. ofTrade Unions 6.520 Norwegian Refugee Council 24,456 
Norwegian Missionary Alliance S,169 Strnmme Memorial Foundation 13,475 
Norwegian Lutheran Mission 4,684 Norwegian Lutheran Mission 12,535 
CARENorway 4,007 Pentecostal Foreign Mission 12,429 
Norwegian Santai Mission 3,480 Norwegian Fed. of Trade Unions 12,388 
10 la,:z.est as f!!.TCent o[. total 59.1 JO la,:z.est as e,ercent o[.total 60.7 

1991 1993 
Norwegian Church Aid 204,282 Norwegian Red Cross 193,0S0 
Norwegian Red Cross 141,543 Norwegian Church Aid 190,951 
Norwegian Save the Children 113,067 Norwegian People's Aid 185,430 
Norwegian People's Aid 79,637 Norwegian Refugee Co\Dlcil 125,171 
Norwegian Refugee Council 41,814 Norwegian Save the Children 95,206 
Fiw largut tU percent 0/10111I 48.8 Fiw largest tU pe1"nt of tol/JI 56.5 
CARENorway 39,406 CARENorway 38,776 
CN Council on Foreign Relations 27,892 CN Council on Foreign Relations 24,539 
Norwegian Himal-Asian Mission 22,037 Norwegian Himal-Asian Mission 22,980 
Norwegian Lutheran Mission 21,329 Norwegian Fed. of Trade Unions 19,743 
SAIH 20,673 AIS 18,474 
Ten la,:z.est as e,ercent o[.total 59.8 Ten la!Z_est as e,ercent o[. total 65.4¾ 

Abrrviations: CN • ChW'Ch of Norway, SAIH • Norwegian Students' and Academics' International Assistance 
FlDld, AIS • Arbeidc:rbcvcgelsens intcmasjonale solidaritctskomite (The Norwegian labour movement's 
international solidarity committee). 

Table 1. 11. Organisations and projects supported by the government in 1963 (1000 NOK) 

Organisation 

Den Norske Koreaforening 
Narwegian Santai Mission 
Norwegian Missionary Society 
Norwegian Church Aid 
Norwegian Lutheran Mission 
Pentecostal Caogo-missioo 
From another chaptu 
Norwegian Federation of Trade 
Unions /Kvirmeutvalgct 

Amount Project 

SSO Tuberculosis clinic for children, Mokpo, Korea 
46S Lepra colonies, India 
660 Mill- and agricultural college, T ombontsoa, Madagascar 
250 Agricultural ~cct. Abakalilci, Nigeria 
67S Central hospital, Irgalcm, Ethiopia 
400 Tcdmica_l college, Burhuza, Congo 

70 Mobile advisory buss, Singapore 
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Table 1.12. Norwegian NGOs according to state support 1991, 1,000 NOK 

Norwegian Church Aid 
Norwegian Reel Cross 
Norwegian Save the Children 
Norwegian Refugee Council 
CARE Norway 
a.arch of Norway Council on Foreign Relations 
Norwqian HimaJ..Asian Mission 
Norwqian Lulhenn Mission 
Norwqian Studcnls' and Academics' lnlcma1ional 
The Development Fund • Flltlm in Our Hands 
Ad boc-actions, Tv-aaions, Opcratioa a days work, etc 
Norwqian Federation ofTnaclc Unions 
8"-M~ Foundation 
Norwegian Aasoc:iation of the Blind and Partially Sighled 
PCIILocollal Fomp Missioa 
Norwegian Coamiuec for Afghanislafl 
Camu Norway 
Norwegian Mis&ioaary Alliance 
Norwegian SantaJ MmiClll 
UN Aaocillion af'Norway 
a... M~ Jmtitule 
Norwegian Royal Society far RunJ DcYdopmcnt 
~ JmmujClllaJc ~ 
FORur. Campaip far Devdopncat and Solidarity 
ThcN-DiaAINc:ialioa of'Norway 
Narwepan Unioa of'Tachcn 
NarwepanMiaiomrySocidy 
Adopljomf-
Cclllfedlnaioll of'N--,ian S--and lnduslry 
Dc..,._--,chhp 
The Narwepan ~ •• 11f'thc Dilahlecl 
NORAORJC 
N-sianc-ncilforSoutbcnAlnca 
N-sian ~lion far MmlalJy R.lmdecl 
SaJva&ion Am,y-Norway 
humllional "-Service 
.Mv.ill Dcwlopncnl and R.clicf Ap,w:y 
The Norwepaa Heart-and Lune ~•liaa 
K~ Jnlemupwc O■nnlif'Cllld 
ThcN~Nllion■JHeald-~iaa 
N~ Cciafederation af'Spam 

· Blue 0-in N-y 
FAR> lnlcm■lmJ 
DIil ~ Tlaberkui--oe ~ 
F0Rl1f-Uaiwnityof'Troae 
Nordic Aiica lmlilule 
LlliDAmaic■D 0roup■ am-y 
Uailad Mdbodill Qurc:b in Norway 
Norwesi-alrilliaMiaian 
Nonk Jmtilull far Fr-.fonlmin& 
LialllClubH■nlad 
N.,.,..AidCcimmillec 
Feflek■l''lllllllim • Jorda MiJje oC Utwdiac 
NCll'Wlpll Medical Soc:id:y far the Middle Eut 
QuabrServioc Norway 
ORTNorway 
The 8lptilt Uaicm of'Narway 
..... Co ineeof'Norway 
Nonlt Jaurmlil11■c 
Food far the Huaa,y- Narway 
SOS-ICiadlrdorf~ (Norwep■n &icadl} 
Narweaia' Cmniaw k UNICEF 
C..-forPaa.lbipinl>ewlopmall 
hlellia■puppmciNor&c 
The Warbn' Educ■sion■I ~11iaa of'N-,, 
N--aia Youlb C.ounciJ 
ThcNorwScmolAp,t:yfar~l)ey&Coap 
NGl'WlllimlllllilutcfarHUlmnRiplll 

204,282 
141,543 
113,067 
79,637 
◄ l,814 . 
27,892 
22,037 
21,239 
20,673 
20,2◄9 
20,000 
19,328 
16,380 
l◄,◄85 
13,913 
13.265 
12,691 
12,337 
12,250 
11.111 
11,777 
10,156 
9,◄10 
7.$12 
6,160 
6,661 
6,465 
6,026 
4.921 
4.908 
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Figur 1.6. Support to NGOsjrom the 
Norwegian Misnistry of Foreign Affairs and the 
Emergency Division 

Table A.13 . Support from Ministry of 
Foreign Affairs, humanitarian aid 1993 
(],000NOK) 

Organisation Amount Percent 
700000 Norwegian People's Aid 145,105 22.3 
600000 Norwegian Red Cross 144,371 22.2 

500000 Norwegian Refugee Council 105,979 16.3 

Norwegian Church Aid 93,885 14.4 
400000 

Norwegian Save the Children 27,112 4.2 
300000 Sum, five largest organisations 516,452 79.3 
200000 All other organisations 135,095 20.7 

100000 Sum, all organisations 651,547 

0 
1911 19" 1919 "'° 1'91 1993 

Table 1.14. Support from NORAD divided by DAC-sector 

1991 1993 
DAC-sector Amount Percent Amount Percent 
0 Not referable to sector 11,,329,000 2.7 8,002,000 1.5 
l Planning and public administration 228,000 0.1 506,000 0.1 
2 Development of public services 42,206,000 9.9 33,437,000 6.2 
3 Agriculture, fishery 29,657,000 6.9 39,768,000 7.4 
4 Manufacturing, mining. handicrafts 8,675,000 2.0 24,416,000 4.5 
5 Banking. financing. tomism 218,000 0.1 799,000 0.1 
6 F.ducation. science and research 66,205,000 1S.S 56,698,000 10.S 
7 Health, population projects 94,921,000 22.2 73,140,000 13.6 
8 Social infrastructure, social welfare, culture 64,076,000 1S.O 52,162,000 9.7 
9 Mulitscctar and unspecified 110,,328,000 25.8 249,878,000 46.4 

Total 427,843,000 100.0 S3818061000 100.0 

. 
I 
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Table 1.15. The ten countries which received most support together with global efforts from the 
Norwegian state through NGOs (1,000 NOKJ, 1981, 1986, 1991 and 1993 

1981 1986 

Regional, Africa 53,410 Regional, Africa 104,856 

Global efforts 41,533 Global efforts 95,225 

Sudan 24,783 Ethiopia 67,493 

Ethiopia 10,471 Sudan 46,100 

Bangladesh 9,984 Afghanistan 35,426 

Algeria 5,509 Mali 29,454 

Tanzania 5,465 Nicaragua 26,851 
India 5,427 Kenya 23,944 
Regional, America .4,520 Tanzania 19,227 
Madagascar 4,457 Bangladesh 18,626 
Angola j,609 Philippines 17,685 
As f!!!..rcent o[ total 82.6 As l!!..rcent of. total 69.2 

1991 1993 

Ethiopia 154,151 Yugoslavia 172,853 
Regional, Africa 149,234 Global efforts 100,767 
Regional, Asia 73,176 Black South-Africa 86,009 
Global efforts 68,280 Mozambique 72,266 
Sudan 54,923 Ethiopia 64,183 
Afghanistan 51,297 Somalia 53,655 
Bangladesh 45,494 Eritrea 46,015 
Mali 44,930 Afghanistan 42,632 
Nicaragua 44,091 Mali 42,094 
Mozambique 38,323 Sudan 42,041 
Nepal 34,855 Bangladesh 40,534 
As »ercent o£total 63.8 As 1!:!J.rcent ol total 54.5 
Note: All development projects arc by the state coded acconling to which country the aid is given. Projects that include 
two er more countries arc coded with a regional code. Projects included in several regions or where the country can not 
be specified, arc coded as global. The support cross-border to Eritrea during the war oa the Hom of Amca was coded 
under ngional because of politicaJ c:ansidentions. 

I 

-
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Table 1.16. The ten countries which received most support together with global efforts from the 
NorwegianMinistryofForeignAffairsthroughNGOs, 1981, 1986, 1991 and 1993 {l,000NOK) 

1981 1986 

Regional, Africa 53,410 Regional, Africa 102,186 

Global efforts 31 ,843 Ethiopia 53,470 

Ethiopia 8,963 Afghanistan 35,426 
Algeria 5,509 Mali 25,.275 
India 4,580 Sudan 14,246 
Regional, America 4,520 Global efforts 13,353 
Angola 3,000 El Salvador 10,611 
Regional, Asia 2,954 Mozambique 9,926 
Sudan 2,500 Uganda 8,778 
Lebanon 2,450 Nicaragua 7,095 
Somalia 1,750 Regional, America 6,682 
As p~rcent of total 96.9 As percem of total 86.2 

1991 1993 
Regional, Africa 135,470 Yugoslavia 172,853 
Ethiopia 83,492 Black South-Africa 78,724 
Regional.Asia 59,.273 Somalia 46,687 
Afghanistan 47,549 Afghanistan 3S,417 
Sudan 36,025 Mozambique 34,.247. 
Mozambique 23,800 Sudan 31,930 
Global efforts 12,427 Ethiopia 25,62) 
lraq )0,.200 Angola 23,373 
Bangladesh )0,000 Palestine 23,166 
Regional,America 8,838 Global efforts 22,004 
Srilanb 6.,726 Eritrea )8,694 
As percent of total 86.0 As percent of total 78.7 

Table 1.17. Foreign Ministry financial support to areas of consentration (1,000 NOK) 

1981 1986 1991 1993 

Total support. areas of concentration 76,049 2U,4S2 300,00S 265,443 
TotalForeignMinistry support 125,317 333,188 504,342 651,547 
Areas of consentration, percentage (IJ.7 63.S S9.S 40.7 

Note: Areas of concentration have by NORAD been defined as programme cowitries and co-operative cowitries in 
Southeast Asia, Africa and Central America. There arc 11 progrunmc countries and among them we find the main co-
operating countries. I • 
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Table I. I 8.The ten countries which received most support together with global efforts from 
NORAD through NGOs, 1981, 1986, 1991 and 1993 (1,000 NOK) 

Sudan 
Bangladesh 
Global efforts 
Tanzania 
Madagascar 
Philippines 
Kenya 
Botswana 
Bolivia 
Zain: 
Indonesia 
As percent of total 

Nicaragua 
Ethiopia 
BansJadcsh 
Nepal 
Global efforts 
Zimbabwe 
Srilanka • 
Kenya 
Bolivia 
India 
Sudan 
As percent of total 

1981 

1991 

22,283 
9,984 
9,690 
5,465 

. 4,457 
3.566 
3,239 
1,912 
1,859 
1,791 
1.548 

82.3 

41,004 
36,679 
34,754 
34,359 
28,622 
23.357 
20.558 
17.565 
16.314 
15,926 
15,852 

53.l 

Global efforts 
Sudan 
Kenya 
Nicaragua 
Tanzania 
Bangladesh 
Philippines 
Ethiopia 
Nepal 
India 
Zimbabwe 
As percent of total 

Global cforts 
Bangladesh 
Nicaragua 
Nepal 
Ethiopia 
Uganda 
Mozambique 
Sril.anka 
India 
Zimbabwe 
Bolivia 
As pe~nt of total 

1986 

1993 

Table 1.19. NORADs financial SUTJPOrl to areas of consentration (1,000 NOKJ 

Total support. areas of CODCCDlratian 
Total NORAD support 
Areas of consentration. pcn:entage 
Note: See table 1.17 

1981 1986 . 1991 

29,761 149,248 356.576 
79,546 367,280 536,424 

37.4 40.6 66.5 

81,872 
31,854 
23,464 
19,756 
19,202 
18,613 
17,608 
14,023 
13,236 
11,210 
10,611 

71.2 

38,733 
36,095 
34,968 
34.346 
25.582 
25,210 
25.136 
21.663 
18,782 
17,832 
17,293 

54.9 

1993 

360.176 
538.806 

66.8 

Table 1.20. Finacial support to aid informer Yugoslavia from the Norwegian state to NGOs, 
1993 1· 

Orgt,nualion Amount (1,000 NOK) Percent 

Narwegian Church Aid 12,000 6 .9 
Norwegian People's Aid 48,888 28.3 
Norwegian Red Cross 40.590 23.S 
Norwegian Rc:fugee Council 68,109 39.4 
All other orpnisatioas8 3,266 . 1.9 
Smn 172 853 

Note: • Jn additico to these four NGOs. 24 other NGOs received support to work in former Yugoslavia. -
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Table 2.1. Norwegian NGOs background in developing countries. 

Organisation 

Humanitarian organisations 
Blue Cross in Norway 
CARE Norway 
Caritas Norway 
Food for the Hungry - Norway 
Mary'sFrieds 
Norwegian Church Aid 
Norwegian Medical Society for the Middle East 
Norwegian People's Aid 
Norwegian Refugee Council 
Norwegian Save the Children 
ORTNorway 
Str0mme Memorial Foundation 
The Norwegian National Health Association 
U-Assist Norway 
Missionary organbation1 
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 Missicmuy Alliance 
Norwegian Missicmuy Society 
Norwegian Santai Mission 
Pentec:ostal Foreign Mission 
Qualccr ScJvicc Norway 
Salvation Army - Norway 
TJ,e Baptist Union of Norway 

. ·'1hcran Free Church ofNorway 
.icthodist Church of Norway 
1nterat or&anbation1 

. .JDSfonan . 
~orskc Skopelskap 

ic,rwegian Associatico for Mentally Retarded 
.~orwegian Associatico of the Blind and Partially Sighted 
Norwegian Breastfeeding Mothers' Support Group 
Norwegian Confederation of Sports 
NorwegianHousewivesAssociatico 
Royal Norwegian Society for Rural Development 
The Norwegian Associatico of the Disabled 
The Norwegian Heart- and Lung Association 
Trade and vocaitonal or&anbatiom 
National Organisation for Norwegian Student Nurses 
Norsk Bibliotckforcning 
Norsk Joumalistlag 
Norsk Vcmeplcierforbund 

I 

rear Countn1 offirst engageme11l 

1974 Madagascar 
1980 Bangladesh 
1967 Uganda 
1985 Bangladesh 
1979 Sri Lanka 
1962 Nigeria 
1983 Palestine 
1975 Vietnam 
1946a 
1961 Tanzania 
1990 Ghana 
1976 Hong Kong 
1984 Nicaragua 

Thailand 

1880's" 
1910 Swaziland, India (missionary work) 
1900 
1988 India 
1964 
1948 
1938 Tibet 
1891 China 
19I<f China 
1869 Madagascar 
1867 India 
1910 India 
1963 Algeria 
1895 Sri Lanka, India 
1920 Zaire (Bas-Uele) 
1916 China (missionary work) 
1907 (1945) 

19744 several countries 
1988 Uganda 
1982 Bangladesh 
1978 Sudan 
1980 Argentine, Brazil 
1984 Tanzania 
1974 Kenya 
1981 Western Afiica (rcgionai) 
1982 Sudan 
1984 Nepal 

1986 Palestine 
1992 Tanzania 
1990 Peru 
1989 



Norwegian Association of Social Workers 
Norwegian Bar Association 
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 
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1983 
1987 
191 lc 
1980 
1988 
1988 
1979 
1988 

Nepal 

Jamaica 
Palestine 
Palestine 
Botswana 

Political and ideal organisations 
Eritrean Medical Aid Group 1979 Eritrea 
Foreningen Norge-Angola 1987 Angola 
FORUT, Campaign for Development and Solidarity 1981 r 
InterFollc 1986 Nigeria 
Latin-American Solidarity Groups of Norway 1980 Nicaragua 
Lions Clubs International Multiple District 104 - Norway 1950 
Non:vegian Bangladesh Association 1972 
Norwegian Committee for Afghanistan 1980 
Norwegian Council for Southern Africa 19841 

Norwegian Guide and Scout Association 1980 
Norwegian Students' and Academics' Intemati~ce Fund 1962 
Opplandsprosjektct 1990 
Stettcforeningen for Chiles Nedstiltc Barn 1984 
Swallows Development Organisation 1960 

Bangladesh 
Pakistan and Afghanistan 
Zimbabwe 
Ethiopia 
Bolivia and Lesotho 
Uganda 
Chile 
Peru 

The Development Fund - Future in Our Hands 1978 
The Worters'Educational Association of Norway 198111 Nicaragua 
U-landshjelp h Follc til Follc 1979 
Women's Christian Temperance Union ofNorway 1985 Philippines 

Nota: a. Year of establishment, b. Started mission work. From 1918 development aid. c. Started missionary work. From 
1914 deacony. cl With NORAD-support since 1984 in Philippines. e. 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 

Period 
-1962 
1963 -1978 
1979-
Sum 

Number ofNGOs 
20 
11 
43 
74 

._ 

I 
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Table 2.3 . Norwegian NGOs budget for development work 1989, 1990, 1991 and 199 2. 

O,zanisation 1992 1991 1990 1989 

Humanitarian organisations 
Blue Cross in Norway 2.698 3.741 
CARE Norway 40.000 42.798 21.188 47.251 
Caritas Norway 16.115 14.173 16.935 
Food for the Hungry - Norway 1.957 1.597 999 57 
Mary's Friends 1.128 1.434 
Norwegian Aid Committee 5.500 
Norwegian Church Aid 299.556 331.266 254.827 252.741 
Norwegian Medical Society for the Middle East 1.696 1.822 1.529 1.168 
Norwegian People's Aid 161.248 171.294 206.694 
Norwegian Red Cross 193.038 201.902 157.976 121.987 
Norwegian Refugee Cowicil 105.692 104.644 52.707 
Norwegian Save the Children 277.000 227.530 2S1.416 177.308 
ORTNorway 3.937 3.767 
Strsmme Memorial Fowidation 46.271 42.407 33.578 37.391 
The Norwegian Natiooal Health Association 2.3S0 4.020 4.912 3.247 
U-Assist Norway 310 310 310 
Missionary orianisation1 
Adventist Development and Relief Agency 11.179 
F.rcc Evangelical Assemblies of Norway 1.500 1.500 4.S00 
Mission Covenant Church of Norway · 5.350 5.507· 5.431 
National Spiritual Assembly of the Baha'is ofNorway 102 74 
New Future Foundati011 1.495 
New Life Mission 3.000 
Norwegian Christian Missi011 2.147 
Norwegian Himal-Asian Mission 27.993 14.887 43.483 
Norwegian Lutheran Mission 25.498 20.100 25.500 
Norwegian Missiorwy Alliance 32.841 26.195 32.558 35.794 
Norwegian Missiorwy Council 2.800 2.583 2.393 2.150 
Norwegian Missi008J)' Society 10.000 11 .000 
Norwegian Santal Mission 35.000 28.173 -
Pentccostal Foreign Mission 50.000 53.000 
Quaker Savicc Norway 3.722 1.763 
Salvation Army- Norway 6.534 I 1.459 5.773 
The Baptist Unioo of Norway 1.690 
'.f¥~Frec Church of Norway 5.200 4.960 2.6S9 
United Methodist Church of Norway 3.791 4.50S 
Special Interest or,anisatiom 
Adopsjoosforum I 1.000 S.193 
Dct norske Skogsclslcap 7.000 7.500 8.000 
Norwegian Associatioo for Mmta1Jy Retarded 6.804 4.975 6.172 6.003 
Norwegian Associatioo of the Blind and Partially Sighted_,.- 19.781 26.749 
Norwegian Breastfeeding Mothers' Support Group • 53 53 924 
Norwegian Confederation of Sports 2.050 3.266 3.712 3.253 
Norwegian Housewives Association 1.880 5.149 -
Royal Norwegian Society for Rural Dcvclopmcnt 16.8S6 16.051 22.300 
The Norwegian Association of the Disabled 12.000 13.510 6.702 6.095 
The Norwegian Heart- and Lung Association 4.640 

., 
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Trade and vocaitonal organisations 
747 742 National Organisation for Nmwegian Student Nurses 

Norsk Bibliotekforening 0 60 

Norsk Joumalistlag 1.130 789 

Norsk Vemepleierforbund 29 25 0 

Norwegian Association of Social Workers 312 

Norwegian Bar Association ).880 
Norwegian Federation of Trade Unions 30.000 19.070 34.166 27.970 

Norwegian Nurses Association 2.900 
Norwegian Union of Vocational Teachers 377 189 491 .. 
Norwegian Union of Teachers 9.000 8.838 7.671 6.629 

Political and ideal organisations •• 

Arbeidcmes Intcmasjonale Solidaritetskomite 14.500 13.131 12.200 13.118 

Eritrean Medical Aid Group 132 1.660 182 
Forcningen Norge-Angola 205 
FO~UT. Campaign for Development and Solidarity 16.543 13.37) 11.624 9.960 
Inter Folk 1.900 
Latin-American Solidarity Groups ofNorway 1.200 
Lions Clubs International Multiple District 104 - Norway S24 919 
Norwegian Bangladesh Association 800 890 
Norwegian Coaunittee for Afghanistan 15.000 16.147 
Norwegian Council for Southc:m Africa 7.S00 9.SOO 7.000 
Norwegian Guide and Scout Association 2.128 
Norwegian Students' and Academics' International Assistance Fund 22.019 21.781 ° 17.923 
Opplandsprosjelctet 81 104 268 
Stettdoreningen for Chiles Nedstilte Barn 164 264 S88 
Swallows Developmc:nt Organisation 264 36S 247 277 
The Development Fund - Future in Our Hands 22.181 22.374 17.936 18.S36 
The Nanul>ia Associatioo of Norway 14.996 26.492 3~.212 
The Workers' Educational Association of Norway 730 73S 
U-landshjclp h Follc: til Folk 4.504 
Women's Christian Temoennce Union ofNorwav 283 1.49S 

I 
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Table 2.4. Rank of Norwegian NGO's according to development budget (1,000 NOK, 1992) 

Ronk O,zanisatian BudB,i!I 
" l Norwegian Church Ajd 299 .5.56d 39 United Methodist Church in Norway 3 721" 

2 Norwegian Save the Children 277 000 40 New Life Mission 3 000 

3 Norwegian Red Cross 193 038 41 Norwegian Nurses Association 2900 

4 Norwegian People's Ajd 161 248 
< 

42 Norwegian Council of Churches 2800 

' Norwegian Refugee Council 10.5 692 43 Blue Cross of Norway 2 698 

6 Pen&ccos1al Foreign Mission .50 000 44 The Norwegian National Health Association 2 3.50" 
7 Stremme Memorial Foundation 46271 4.5 Norwegian Christian Mission 2147 

8 SOS-Kinderdorf Intematioaal 43100 46 Norwegian Guide and Scout Association 2 128 

9 CARE Norway 40000 47 Norwegian Confederation of Sports 20.50 

10 Norwegian Santai Mission 3.5000 48 Food for the Hungry• Norway 19.57 
C 

11 Norwegian Missionary Alliance 32 841 49 lnLem Folk 1900 

12 Norwegian Federation ofTradc Unions 30000 .50 Norwcgian Bar Association 1880 

13 Norwegian Himal-Asian Mission 27993 .51 Norwegian Housewives Association 1880 

14 Norwegian Lutbcnn Mission 2.5498 52 Norwegian Medical Society for the Middle East 1696 

15 The Development Fund- FUIUR in Our Hands ~H!f: 53 The Baptist Union ofNorway 1690 

16 Norw. Studenls' and Academics' Intl. Assistance Fund 54 Free Evangelical Assemblies ofNorway l~E: 17 Norw. Assoc:iation of the Blind and Partially Siplled 5.5 New FutuR Foundation 
11 Royal Norwegian Society for Rural Developmmt 161.56 56 Lalin American Solidarity Groups of Norway 
19 FORtrr, Cunpai111 for Dewlopmmt and Solidarity 16543 57 Nonie Joumalislla& 1130" 
20 CariwNorway 16115 51 Mary's Friends 1121 
21 N-sian Cmimiaee for Afpanistln 15000 59 Adopsjmmonam 1000 
22 'lbe Nanulu Alloci■tion ofNorway 14996 60 Norwegian B,ngladesh Association 100. 
23 ~ lntlcrnujoaallc Solidarildsltomiti 14500 61 Natimw Orpnisatioa for Norwegian Student Nunes ,747 

2◄ The Norwepan Allociatioa oflbe Disabled 12000 62 The Worbn Educational Association ofNorway 730• 
25 AdvautI>ewlopmcmandRclicf'A,-y 11 179

11 
63 U- Clubs Jnlcmational Multiple District 104 524" 

26 Norwqian Miai-,y Soc:icty 10000 64 Norwepm Union of'Voc:ational Tcachcn 377" 
27 Norwepan Uaion of'Tadwa 9000 65 Norwqian Assoc:iation of Social Wortccn 312 
21 Norwqian Couai:iJ far Soudwn Afnca 7500 66 U.Allilt Norway 310 
29 Dd aonb Skopcbbp 7000

1 
67 W-'I 0iristian Tempa111ce Union ofNorway 213• 

30 Norwepan Alloci■tion oflbe Mmlally Rdlrded 6804 61 Swallows Dcw1opmmt Organisation 264. 
31 Salvation Anny- Norway 6534 69 Slaad'~ forQiilcs Nedstihe Barn 164. 
32 Norwepan Aid Conniaee 5500

1 
70 Eritnan Medical Aid Group 132" 

33 Million c-at Ourc:h ofNorway 53,0 71 N~ Spiritual Aaanbly of the Baha'ia ofNorway 102 
3◄ The Lutheran F,- Ourc:h of Norway 5200 72 FUIUrC in Our Hands, Krisliansand 100 
35 The Norwepan Heart and Lung Assoc:iation .. 640 73 Opplandlprmjclttet 11 
36 U-landshjelp h Folk Iii Folk i Norse 4504

8 
74 Norwepan Brcutf'eedinc Mothers' Support Group 53 

37 ORTNorway ·3937 75 Nonie Vcmcplcicrforbund 29 
31 Quaker Service Norway 3722 

Notes: L 1989. b. 1990. c. 1991. d. 1993 

I 



A16 

Table 2.5. Financial sources of selected Norwegian NGOs, 1992 (1,000 NOK) 

Organisation a b c 

Blue Cross in Norway 2,698 299 2,081 
CARE Norway 40,000 6,211 40,000 
Caritas Norway 16,115 2,606 13,850 
FORUT. Campaign for Develomcnt and Solidarity 16,543 2,570 8,353 
Latin American Solidarity Groups Norway ( 1991) 1,200 240 960 
Mission Covenant Church ofNorway 5,350 4,755 595 
Norwegian Association for Mentally Retarded 6,804 2,432 4,372 
Norwegian Bangladesh Association 800 800 0 
Norwegian Bar Association 1,880 156 1,724 
Norwegian Church Aid 299,556 100,285 182,175 
Norwegian Committefor Afghanistan 15,000 800 14,900 
Norwegian Confederation of Sports 2,050 410 1,743 
Norwegian Council for Southern Amca 7,500 100 4,330 
Norwegian Federation of Trade Unions 30,000 6,000 24,000 
Norwegian Guide and Scout Association 2,128 S03 1,625 
Norwegian Himal-Asian Mission 27,993 1,705 25,524 
NorwegianHousewi\aAssociation 1,880 956 852 
NorwegianLutbcnnMission 25,498 10,798 14,700 
NorwegianMissiOD&J)' Alliance 32,841 19,755 14,804 
NorwegianMissiOD&J)' Society 10,000 139,283 10,100 
Norwegian NlneS Association 2.900 430 2,090 
Norwegian Red Cross 193,038 59,129 133,909 
NorwegianRdugccCouncil 105,692 20,570 65,786 
Norwegian Santai Mission 35,000 45,000 20,000 
Norwegian Save tbc Children (1993) 2n .ooo 114,000 173,000 
NorwegianSAIH'(1991) 22,019 1,093 19,486 
Norwegian UnionofTeacbers 9,000 1,783 6,804 
Royal Norwegian Society for Rural Devcloment 16,856 3,289 13,567 
Salvation Army- Nmway 6,534 4,047 2,487 
Stmmne Memorial Foundtion 46,27 I S0,0 IO 16,306 
The Nmu"bia Association af'Norway 14,996 482 . ·s.6S2 
The Ncxwcgian Natiooal Health Association 2,350 470 1,880 
The Norwegian Heart- and Lung Association 4,640 928 3,712 
The Baptist Union ofNorWay 1,690 I .S 10 I 80 

d 

191 
750 

5,000 

0 

0 
0 

42,250 
S00 

0 

0 
280 

11,613 

3,804 

127 
2,000 

300 

0 

0 
0 

2,500 
1,000 

3,070 

0 
52 

3,372 
6,800 

100 

2,613 

3,680 

6,830 
1,839 

TbeDevelopmentFund-FutureinOurHands 22,181 3,760 17,421 O O 

Notes: Tbc:se figures are presented although we have hid no cblDCC to control their accurac:y. They arc based on both a 
questicmwre and written official documalts oflbc organisations. L Total development budget. b. Own funds.~
Govamnc:ntal grants, d. Intrmatiooal financial support. c. Support from other sources. f. Students' and Academics' 
lntcmational Assistvacc:: Fund. I 

.. 



Table 2.6. Financial support from the 
Norwegian state as percentage of total 
financial development aid for the Norwegian 
NGOs, 1990 

Percentage 

More than 90 % 
80-90 % 
60- 80 % 
40-60 % 
Less than 40 % 
N=70. 

No. of organisations 

6 
16 
17 
8 

23 

Al7 

Table 2.8. Employees in the organisations 
working with development aid, 1990191 

No. of employees 

No employees 
0-4" 
5-9 
More than 10 

No. of organisations 

24 
31 
13 
5 

Nott: a. Including part-time employed. N=73. 

Table 2.7. Sectors of work according to number of Norwegian NGOs involved in the sector 

No.of No.of 
Sector of work organisations Sector of worlc organisations 

Education ss Adoption 3 
Health 42 Welfare work for victims of alcohol 3 
Organisational development 28 Fishery 3 
Distic:t/rural development 17 Helping handicapcd 3 
Children's welfare 16 Devclopmcnt of compctensc 3 
Agriculture 13 Support to administration/govmmcnt 2 
Productive cntclprise/manufacturing 13 Pcaceworlc 2 
Social welfare 13 House building 2 
Rehabilitation 12 Human rights 2 
Environment/resources management 12 CuJtue activities 2 
Emergency assisance 10 Town and city planning 1 
Employment schemes 10 Democracy development 1 
Water 9 Family planning 1 
Support to women's work 9 Welfare services for old people 1 
Evangelical wort 7 Sports 1 
Infrastructure 6 Culural monwncnt preservation 1 
Radio and mass media 4 Political liberation 1 
Trade union organising 4 Living cooditions 1 

Legal aid 1 

J rote: The organisations wed different uprusions to caracterizSIMir dwelopment engagement In the ,able al><¥w 
~ ~ tried lo IJISkmize and categorize the worlc done by the Norwegian NGO's. N • 82. 
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Table 2.9. The developmet of et Norwegiat NGO's home admitis ra iot, 1981 - 1991 

Orgatisa iot 1981 1986 1991 

Norwegian Missionary Society 0,5 1 1 
Norwegian Council for Southern Africa 0 0,5 1 

a 
Norwegian Church Aid 17 27 

Norwegian Federation of Trade Unions 1,5 3 6 
Latin American Solidarity Groups of Norway 0 0 0,5 
Norwegian Association of the Blind and Partially Sighted 0,5 5 6 
The Norwegian Association of the Disabled 1 2 4 
Norwegian People's Aid 2 8 16 
Strmnme Memorial Foundation 2 4 7,6 
Norwegian Save the Children 6 10 21 
In total 13 5 50 5 90 1 
Noie: a. No data. 

Table 2.10. NGO-employees it Norway (accorditg o orgatisa iot ype atd it he et larges 
orgatisa iots, 1992) 

Orgatisa iot 

Trade and vocational organisations 
Humanitarian organisations 
Special interests organisations 
Mission organisations 
Political and ideal organisations 
Tetlarges orgatisaiots: 
Norwegian Church Aid 
Norwegian Save the _Children 
Norwegian Red Cross 
Norwegian People's Aid 
Norwegian Refugee Council 
Pentecostal Foreign Mission 
Stnmune Memorial Foundation 
SOS Kinderdorflntemational 
CARENorway 
Norwegian Santai Mission 

I 

Fmployeesa 
headguare~ 

340 
292.3 
478.7S 
208.33 

38 

70 
90 
80 
46 
40 

ND 
23 
6 

10 
3S 

Employees it 
developmet aid 

11 
114.3 
22.S 
43.33 
28 

25 
21 
14 
16 
9 
2.S 
4 
6 

10 
6 

Note: a. "F.mplayecs at headquarter" lists all employees in the orpnisatian, whether they work in aid or not. As 
discusaed 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. 
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Table 2.11 . Personel in Norway (1992) 

Employees Volunteers 
in total at HO dev'ment dev'ment 

Humanitarian organisations 
Blue Cross in Norway 800 12 0 
CARE Norway 10 10 10 
Caritas Norway 5.3 5.3 5.3 
Norwegian Aid Committee I 1 
Norwegian Chw-ch Aid 75 70 25 
Norwegian People's Aid 150 46 16 
Norwegian Red Cross JOO 80 14 
Norwegian Refugee Council 40 40 9 
Norwegian Save the Children 90 21 
ORTNorway 2 2 
SOS-Kinderdorf International 6 6 6 18 
StremmeMcmorialFoundation 23 23 4 
The Norwegian National Health Association 1 
Missionary organisations 
Adventist Development Releif Agency .. 2 
Free Evangelical Assemblies ofN01Way 1.5 1.5 0.5 3 
Mission Covenant Church of Norway 40 6 l.S 
National Spiritual Assembly of the Baha'is of Norway I 3 
New Future Foundation . 4 
New Life Missioo• 8 
Norwegian Christian Mission 2 
Norwegian Himal-Asian Mission 3.5 3.S 1 
Norwegian Lutheran Missioo 1,400 1.5 
Norwegian Missionary Alliance JO 10 
Norwegian Missionary Council 5 5 s 0 
Norwegian Missionary Society 244 62 I 
Norwegian Santai Mission JOO 35 6 <10,000 
Operation Mobilisation 2 2 I 
Pentecostal Foreign Mission 2.5 
Quaker Service Norway 0.33 0.33 0.33 6 
Salvation Army • Norway 970 77 2 
The Baptist Uniaa of Norway 3 3 2 
The Lutheran Free Church of Norway 3 3 1 
United Methodist Church in Norway 2 
Special Interest, orzanbatlons 
Adopsjoasforum 12 12 0.25 3S 
Oet norsJcc SJcogselskap I 19 2 
Norwegian Association for Mentally Retarded 12 12 3 
Norwegian Associatiaa of the Blind and Partially Sighted 347 347 6 
Norwegian Breastfeeding Molhers' Support Group I I 0 JO 
Norwegian Confederatioo of Sports S00 I 
Norwegian Housewives Association 14 3 0.2S 34 
Royal Norwegian Society for Rural Development 70 63 s 
The Norwegian Association of the Disabled 81 39 4 
The Norwegian Heart and Lung Association 1.7S 1.7S I 
Trade and vocational organisations 
Norsk Bibliotekforening 4 4 0 

... , 

\ 
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Norsk Vernepleierforbund 7 0 
Norwegian Bar Association 20 0 3 
Norwegian Educational Association 30 30 I 

Norwegian Federation of Trade Unions 200 170 6 

Norwegian Nurses Association 113 56 I 5 

Norwegian Union of Teachers 80 3 11 

Norwegian Union of Vocational T cachcrs 20 0 
Political and ideal organisations 
Arbcidcmcs Intcmasjonale Solidaritetskomite 2 2 I 

FORUT. Campaign for Development 9 9 9 

Inter Folk I I I 30 
Latin American Solidarity Groups of Norway 1.5 1.5 1.5 
Lions Clubs International Multiple District I 04 - Norway 3 0 11-20 
Norwegian Bangladesh Association 0.5 0.5 0.5 20 
Norwegian Committee for Afghanistan 3 3 1.5 
Norwegian Council for Southern Africa 4 4 I 
Students' and Academics' International Assistance Fund 5 5 5 100 
Swallows Development Organisation 0 0 0 7 

The Development Fund - Future in Our Hands 6 6 6 0 
The Namibia Association of Norway , 4 4 
The Wodcers' Educational Association of Norway 200-300 1.5 .. 
U-landsbjclp h Folk til Folk 25 0 4 
Women's Christian Ten1oertace Union ofNorw!I 2 2 0 3 
N•:L 1991 

Table 2.12. Personnel in Norwegian NGOs in developing countries, 1992 

Trade and vocational orsanisation1 
National Organisation for Norwegian Student Nurses 
Nome Joumalistlag . 
Norwegian Bar Associatioo 
Norwegian Nurses Association 
Norwegian Union of Vocational Tcacbcrs 
Humanitarian orsanuatiom 
Blue Cross in Norway 
CARENorway 
Food for the Hun81)' - Norway 
Narwqian Aid Committee 
Norwqian Church Aid 
Norwegian Medical Society far the Middle East 
Narwqian People's Aid 
Narwegim Red Cross 
Narwqian Refugee Council 
Narwqian Save the Children 
ORTNorway 
Sbemme Memaria1 Foundation 
The Norwegian National Health Associatioo 
U-Assist Norway 

-· 

.' 

.. , 

I 

Exlernal 
employees 

I 
0.5 
0 
3 
0 

4 
7 
4 
8 

30 
3 

as 
29 
86.S 
30 

1 
6 
I 
0 

Exlernal Locally 
volunteers emplores 

s 
2 

0 20 
0 10 

I 

17 

17 
IS 

9 
5S 

200 
178 

1,100 

16 

~ . 
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Special interest organisation 
Det norske Skogselskap 6 
Norwegian Association for Mentally Retarded 2 
Norwegian Association of the Blind and Partially Sighted 6 
Norwegian Confederation of Sports 1 6 
Royal Norwegian Society for Rural Development 3 
The Norwegian Heart- and Lwig Association I 
Mission organisations 
Free Evangelical Assemblies of Norway 8 27 
Mission Covenant Church of Norway 19 470 
National Spiritual Assembly of the Baha'is of Norway I 
New Future Foundation 40 
Norwegian Christian Mission 11 
Norwegian Himal-Asian Mission 20 
Norwegian Lutheran Mission 139 596 
N~egian Missioruuy Alliance 40 800 
Norwegian Missioruuy Society 230 500 
Norwegian Santai Mission 125 
Operation Mobilisation 8 
Quaker Service Norway I 
Salvation Army - Norway 14 
The Baptist Union of Norway s 
The Luthcnn Free Church of Norway 8 6 
Political and Ideal orsanlsatiom 
FORUT. Campaign for Development and Solidarity 4 60 
Latin American Solidarity Groups of Norway I 24 2 
Lions Clubs International MultipleDistrict 104 - Norway l 0 
Norwegian Committee for Afghanistan 7 so 
Norwegian Council for Southern Africa 3 I 
Norwegian Students' and Academics' International Assistance Fwd 6 7 
Swallows Development Organisation 0 0 20 
The Namibia Association of Norway 13 17 
U-landshjelp 1ra Folk til Folk 30 

Sum, Norwegian NGOs 987 63 4,381 

Table 2.13. Number of individual members, individual regular donors and member organisations 
in Norwegian NGOs, 1992 . 

Individual Individual Member 
Ol"J!onisotion 1members tlonors (rer,.l O!:f.anisotions 
Adopsjonsf'orum 2.762 300 
Arbeidc:rbevcgcsc:ns Jntemasjonale Solidaritctskomitc 38 
Blue Cross in Norway 14.000 
CARENorway 201 13.700 
Caritas Norway 1.3S0 
Det norske Skogsclskap 1,282 20 
Eritrean Medical Aid Group 80 
Food for the Hungry - Norway 200 
FORUT. Campaign for Development and Solidarity l.SOO 3 
Free Evangelical Assemblies of Norway 8.000 ..... 
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InterFolk 10 27 

Latin American Solidarity Groups of Norway 800 

Lions Clubs International - Norway 14,500 502 

Mary's friends 795 
Mission Covenant Church of Norway 8,847 
National Spiritual Assembly of the Baha'is of Norway 700 700 

New Future FoW1dation 4,800 16,000 
Norsk Bibliotckforcning 3,613 
Norw. Association of the Blind and Partially Sighted 5,661 
Norwegian Bangladesh Association 680 650 20 . , 
Norwegian Bar Association 3,560 
Norwegian Breastfeeding Mothers' Support Group 350 490 

Norwegian Church Aid 17,000 

Norwegian Committee for Afghanistan 400 10 

Norwegian Confederation of Sports 1,651,423 
N~egian Council for Southern Africa 800 43 
Norwegian Federation of Trade Unions 790,000 29 
Norwegian Housewives Association 27,740 
Norwegian Lutheran Mission 4,000 
Norwegian Missionary Society 4,700 5,166 
Norwegian People's Aid 10.000 500 
Norwegian Red Cross 135,000 
Norwegian Refugee Council 1.300 15 
Norwegian Santai Mmion 25,000 5,000 
Norwegian Save the Children 8.300 100.000 
Norw. Students' and Academics' Intl. Assistance Fund 50,000 6 
Norwegian Union of Teachers 65.000 65,000 
PIDEE Stetteforeningen for Chiles Nedstiltc Barn 100 
Quaker Service Norway 250 
Royal Norwegian Society for Rural ~lopment 1.373 32 
Salvation Army- Norway 30,000 50,185 
Sevmtb Day AdYCDtist Church of Norway 5,488 
SOS-Kindcrdorf Intcmational 163,000 
Stremme Memorial FOIDldation 85,000 25,0JO 
Swallows Development Organisation 220 220 
The Baptist Union of Norway 6,000 
The DeYClopmcnt Fund - Future in Our Hands 1,000 1,000 
The Lulhenn Free Church of Norway 21,000 500 77 
The Nanul>ia Association af'Narway 215 
The Norwegian Association of the Disabled Norges 25,000 
The Norwegian Heart- and Lung Associati011 50,000 
The Norwegian Natiaoal Health Associati011 105,000 
United Methodist Church in Norway ISO 
Women's Cuistian Tcmpc:rance Uni011 Norway s.ooo 
S11"' 3.Ji9.960 S/8149S . 9.988 
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Table 2.14. TV fund-raising campaigns, 1974- 1992 

Year Organisation 

1974 Norwegian Refugee Council 
1975 Norske Kvinners Sanitetsforening 
1976 Norwegian Association of the Blind and Partially Sighted 
1977 Norwegian Church Aid 
1978 Norwegian Save the Children 
1979 Norwegian Refugee Council 
1980 Landsforeningen mot kreft 
1981 Norwegian Red Cross 
1982 Norwegian Missionary Council 
1983 Norwegian People's Aid 
1984 Amnesty International, Norsk avd. 
1985 Norwegian Youth Council 
1986 Norwegian Church Aid 
1987 The Norwegian National Health Association 
1988 Norwegian Refugee Council 
1989 Tv-campaign '89 "Women in the Third World"' 
1990 Norwegian Save the Children 
1991 "Et nytt liv"11 

1992 . Rldet til fremme av Psykiatrisk Forskning 

Amount 

22 500 
10 000 
13 500 
54 500 
42 700 
74 100 
79 700 
84 900 
86 700 
69400 
81 000 
79 000 

110 000 
115 000 
96900 
88200 

139 000 
102 000 

Notes: 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 
Sou,u: Norwegian Broadcasting Union 

Table 2. 15. State offices and NG_O offices: A comparison. 

Est.• Total budge/' Adm.~ 

Emergency Unit, MF A 1984 131,787 3 
1st Political Office, MFA 130,522 4 
2nd Political Office, MF A 442,839 4 

-NGO Division, NORAD 1979 536,424 8 
Norwegian Church Aid 1962 278,465 75 (27) 
Norwegian Save the Children 1946/61 358,164 90 (21) 
Norwegian Peoples Aid 1939/75 161,248 150 (16) 
Notu: a Where two years appear, the last indicates when the NGO started its developing activities. b 1991. All in NOK 
1000. c Shows the number of employees in Norway. FiP."CS m brackets indicate the number working with developing 
aid. . 
Source: Tvedt et al. 1993 and personal communication. 
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Figur 2.1. How many countries are Norwegian NGOs engaged in? 

+ 20 countries 

11-19 countries 

6-10 countries 

2-S countries 

1 country 

0 s 10 IS 20 2S 30 3S 

NOie: It should be oted that this figur maps~ countries NGOs are working in. 
irrapcdive of state-support. 

Figur 2.2 Support from Norwegian government to Norwegian 
Missionary Council, Office for lntemational Development 
Cooperation, distributed on the member organisations, 1992 

.... GdlliaMillia2,19' 

................ ..,. 

.... .....,,c.-1,.
.... c.-.a..--.-

So11rce: Nonie Misjonsrids Flistandsoernnd. Ai saapport 1993 

......... a....
~ .......... ..,,. 
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Figur 2.3 Support from Norwegian government to Norwegian 
Missionary Council, Office for International Development 
Cooperation, divided on budgetary posts 

.,_nppall 

s.w-t•~ .... ....,.. ~ ........ ., ........... 

Source: Norsk Misjonsrlds Bistandsncmnd. Arstapport 1993 

Fagur 2.4. Support from Norwegian government to Norwegian 
Missionary Council, Office for International Development 
Cooperation, divided on sectors of work, 1992 

1---1--· lecill-':7,0K 

Source: Norsk Misjonsrids Bistandsnemnd. Arsrapport 1993 -r, 
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·Table 3.1. Financial support from the Norwegian state to NGOs in developing countries 1989, 
1991 and 1993 (1,000 NOK) 

Year NORAD UD Total 

1989 77 689 17.6% 81 463 19.1 % 159 152 18.3 % 

1991 85 709 16.0% 46 994 9.3% 132 703 12.8% 

1993 89430 16.6% 20 177 3.1 % 109 607 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. Direct support from the 
NORAD-representation to NGOs in 
developing countries 

Year 

1981 
1986. 
1990 
1991 

Amount {1,000 NOK) 

1156 
22708 
63 089 
Bl 225 

Table 3.3. Total NGO support from the Norwegian govemment to Bangladesh, Ethiopia/Eritrea, 
Nicaragua and Zimbabwe, 1981, 1986, 1991 and 1993 (1,000 NOK) 

Country 
Bangladesh 
Ethiopia/Eritrea 
Nicaragua 
Zimbabwe 
Sum 
Percent of total NGO support 

1981 

· 9,984 
10,471 

632 
771 

23,839 
11.6 

I 

1986 

18,626 
67,493 
26,851 
11.441 

126,397 
18.0 

1991 

45,494 
154,151 
44,091 
25,05S 

270,782 
22.8 

1993 

40,534 
110,198 
40,031 
20,756 

213,512 
1S.3 

.. 
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Table 3.4. Norwegian NGOs supporting projects in Bangladesh, Ethiopia, Nicaragua and 
Zimbabwe 

BANGLADESH 
Adopsjonsforum 

ETHIOPWERITREA 
Eritrean Medical Aid Group 
Lions - Norway Arbciderbevegclsens intcmasjonale solidaritetskomite 

CARE - Norway 
Food for the Hungry - Norway 

Norwegian Association of the Blind and Partially Sighted 
Norwegian Church Aid 

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 Santai Mission 
Operation Mobilisation 
Strem.me Memorial Fowidation 
NICARAGUA 

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 Adventist Development and Rclid Agency 

Arbcidcrbevcgelscns intemasjonale solidaritetskomite 
CARE- Norway 

Norwegian Association of the Blind and Partially Sighted 
Norwegian Church Aid 

National Organisation for Norwegian Student Nurses 
Norwegian Associatioo of the Blind and Partially Sighted 
Narwegian Associatiao 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 Missioo 
Royal Norwegian Society for Rural Development 
The Development Fund - Future in Our Hands 
The National Farmer's Union 
The Norwegian National Health Association 

Norwegian Confederation of Sports 
Nmwegian Council for Southern Africa 
Norwegian Federation of Trade Unions 
Norwegian Peoples' Aid 
Norwegian Red Cross 
Norwegian Save the Children 
Students' & Academics' International Assistance Fwid 
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-landsbjelp fra Folk til Folk· 

Note: These includes organisations only supporting other NGOs' work; i.e. the Norwegian Houscwifcs Association, and 
NGOs having very modest budgets. as the Salvatioo Army in Ethiopia. 

Table 3.5. Number of NGOs registered with NGO Ajfdirs Bureau, Bangladesh (1981 - 92) 

Coter,oot, 1981 1982 1983 1984 1985 1986 1987 1988 1990 1991 1992 1993 
Foreign NGOs 68 73 7S 19 .. ·so 83 88 89 89 90 106 109 
Foreign-Aided 
National NGO 4S 62 77 96 112 126 1S7 191 241 293 421 S13 
Total 113 135 152 175 192 209 245 280 330 383 527 622 

Sourr¥: NGO Affairs Bureau. Dhaka. October. 1992. taken from Aminuz:zaman 1993:6. 



Table 3.6. NORAD support to NGOs in 
Bangladesh and as percentage of total 
budget of NGO division 

Year Amount (1,000 NOK) 
1981 9,984 
1986 18,613 
1991 34,754 
1992 33 372 
Source: NORAD, NGO division 

Percent 
12.5 
5.0 
6.4 
6.2 
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Table 3. 7. Norwegian NGOs in Bangladesh supported by NORAD 1992 (). 000 NOK) 

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 Santai Mission 3,241 
Sour«: NORAD. NGO division 

Table 3.8. National NGOs supported by NORAD and their sector activitizs 

Sector 
Education, science 
Rural development 
Women's projects 
Health, population projects 
Industry, mining, handicraft 
Environment -· -
Other 
Agriculture, fishery 
Social infrastructure, social welfare, culture 
Humanitarian aid ( exclusive emergency food aid) 

Sour«: NORAD Dhaka 

I 

Percent 
29.35 
27.49 
20.65 
17.81 
2.46 
0.94 
0.48 
0.41 
0.35 
0.06 

100.00 

. • 
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Table 3.9. NORAD a/locations to national in Bangladesh, 1992 (NOK) 

Organisation 

l BRAC 
2GSS 
3BS 
4UCEP 
SCHCP 
6MLAA 
7CARETICA 
&IDEAS 
9VHSS 
10 SNSP 
11 COBSDP 
12BNELC 
13 USHA 
14ICDDR.B 
IS YMCA 
16BRACDLO 
J7BUS 
J8BIA 

So11,u: NORAD. Dbalca 

Contractors Additional 

7,072,000 
3,709,319 
2,494,649 
2,353,649 
1,960,440 
1,796,668 87,058 
1,040,000 1,041,250 

672,860 
510,000 
453,333 
257,946 
204,774 
202,290 
197,700 2,040,000 
JS0,040 
130,000 
116,892 
JI 1 414 

Table 3.10. NORAD support to different 
national NGOs in Bangladesh in 1992 

Organisation 
lBRAC 
2GSS 
JBS 
4UCEP 
SCHCP 
6MLAA 
7CARETICA 
8IDEAS 
9VHSS 
10 SNSP 
Source: NORAD. Dhaka 

Percent 
2S.9S 
13.61 
9.15 
8.64 
7.19 
6.91 
7.64 
2.47 
1.87 
1.66 

Organisation 

19 SUS 
20GGUF 
21 KS 
22 SHANTI CLINIC 
23RDM 
24CONCERN 
25DO 
26ORD 
27IDR 
28 COMMISSION FOR 
29UST 
JOPUS 
31 DBGSKS 
32MJS 
33HKI 
34CRP 

Total.NOK 

I 

Contractors Additional 

111,180 
69,822 
53,814 
47,797 
34,800 
24,990 
23,478 
21,386 
18,461 
17,510 
16,282 
14,913 85,000 
10,319 
10,01 I 41,072 
8,33S 42.SOO 

23,917,695 3,336,880 



Table 3 .11 Number of Ethiopean 
organisations with agreement with Relief 
and Rehabilitation Committee 

Period/year 
(or signing 
1975-80 
1980-8S 
1986-90 
1991 
1992 
1993 
1994 
Total 

Number of NGOs 
with agreement 

1 
5 
1 
6 

21 
7 

[Sl (+6)] 
41 [92 (+6)1 

Note: The figures in square brackets shows the gap 
between the numbc,: ofNGOs wchicb have signed 111 

agn:emcnt with RRC per 1993, and the numbc,: of 
NGOs registered in the-official list for 1994. It is not 
very lilcely that all these arc established cm1y in the last 
year. 
So111U: Based 0D analysis of written records received 
fromRRC 
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Table 3.12. Categories of Ethiopian NGOs and their distribution 

Religious 

Advocacy 
Sum 

Category 

Associated with Liberation Fronts 
Independent Community Development 

Research Organisations 
Functional Organisations 

So11rce: RRC. Iist over registered NGOs u af'Marc:h 1994 

I 

Registered, RRC 
1S 
s 
6 
2 

42 
3 

83 

• • 
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Table 3.13. Emergency Relief Desk (ERD) Programme, value of in-kind donations 1984-1991 
((JS dollars) 

1984 1985 1986 1987 1988 1989 1990 1991 

Eritrea 
Food 8,500,000 19,566,942 15,802,092 4,197,099 15,519,505 11,286,134 34,137,070 14,286,588 

Non-food 375,000 163,156 366,131 1,093,509 897,013 1,601,609 2,381,669 508,175 

Transport 3,308,636 5,062,183 5,108,319 7,657,412 2,887,387 25,574,353 2,637,492 

Tigray 

Food 2,500,000 7,887,864 3,372,741 1,406,868 8,994,678 8,102,352 35,846,642 7,352,195 

Non-food 350,000 340,787 15,346 692,011 652,689 1,039,232 692,518 960,069 

Transport 563,230 530,653 4,351,119 10,236,186 3,103,885 28,086,273 14,670,563 

Oromo 
Food 343,087 248,565 93,602 415,633 665,132 524,961 

Non-food 48000 273544 334,030 613,046 724 477,405 866,398 689,958 
Transoort 139988 2561404 5021648 1931617 1811230 . 8101073 1911334 

Source: Norwegian Church Aid/ ERD Programme. Summary 

Figur 3.1. ERD Programme. Summary value of donations. US dollars 

140.000.000"T'"'"----------------

:::: ➔_---mimlz.imiJ--i,'t-·==.-=. ======================~ 
~-,:::::::;:;;0=,-,:-:,::;;-;;.,-------~ I0.000.000 

f0.000.000 

40.ooo.000 

=I • 
20.000.000 

l!rilrca 'l1pay 0romo 

IJ Food ■ Tnnspolt ■ Non.food 
I 

Source: Norwegian Church Aid/ERD Programme. Summary .. -
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Figur 3.2. ERD Programme. Cash donation 1981- 1991 (total, US dollar) 

l3 Various -•ERD doDars 

IE Odicr ERD donors 

■ Bnad 6:r1l1c Warld (DDW) 

• Dmd,urdlaid 

• Clnlia Aid 

Bl J<XX>,Ncdlatalk 
El S....iill, CllllldlJldid' 

■ NOl'll'lplD~Ald 

So11rr:e: Norwegian Church Aid/ ERD Programme. Summary. 

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) . 

150.000.000.....-----....------------
~ Tnnspart 

[El Poad 

■ Nan-food 

■ Cada 
· UD.000.000 

,_ ___ __. ······- ·······················••· ·················· 

90.000.ooo+---------------

0 
HII lft2 lftl 1914 191S 1916 lffl ltll lffl 1990 1991 

Source: Norwegian Church Aid/ £RD Programme. Summary. 

Figur 3.S ERD Programme. Food donations 1981 - 1991. Metric tons 

120.000-.----------------------

100.000-+---------------------1 

N.000-+-----------------1 
[! &ilra 

QUIOO • 11ply 

■ Oromo 

40.000 ..... --------1 

HIJ l"2 1913 1914 lflS 19" Jffl 1911 · 1919 1990 1991 

Source: Norwegian Ch'ID'Ch Aid/ £RD Programme. Summary. 



A34 

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 J 991-92. This directory registered 1 S2 NGOs. It is 
noted that the total nmnbcr of NGOs here exceeds the national total. 
Natiaoal NGOs can be included under more than one category. 
So""": Bebbington and Riven 1994: 64 . . 

Tabel 3.15. Norwegian bilateral aid to Nicaragua 1978-1993. Erpenditure in mill. NOK 

See1onlchanneu 1987 1988 1989 1990 1991 1992 
Sectors/channels (State-to-state) ss 79 63 142 87 89 
Of which is goods and capital inputs ss 79 27 S2 64 67 
Regional sc:hemcs 12 4 2 
Special srants J 2 s 6 s 6 
Peace corps 1 6 6 7 8 s 
NOOs 1 12 2S 36 41 39 
Trade/ business 1 8 
Naturaldisastas 9 IS 1 2 1 
Refilgee$ s 3 3 
Dcmocncylhuman rights (Contras disarmament) 12 
Multi-bi aid 17 16 20 15 13 10 
Others (technical aid/evaluations etc 2 1 s s 4 4 
Pmnent of foreim dem ,. 30 30 

Note:~ 1993: Budget 

199~ 
70 

6 
10 
40 

4 
30 

Soln"Ce: Counby strategy: Norwegian dewlopmcnt c:oopa~oa with Nic:aragua. Mmisby ofForeign Affairs. J 993: 37 . 

• 
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Table 3 .16. Estimated distribution of NGO types in Zimbabwe 

Typeo[_NGO Number Prop__ortion 

1. CBOs 550 64% 
2. Intennediary NGOs 150 18% 
3. Service NGOs 80 9% 
4. Trusts & Unions 40 5% 
5. International and Regional NGOs 30 4% 
Total ca 850 100% 
Source: Moyo 1994. Computed from various records, including NANGO Directory and various NGO evaluations. 

Table 3.17. Direct NORAD support toNGOs in Zimbabwe by type of NGO, 1992-93 

Absolute terms Value terms 
NGOl)pe Number of NGOs % distribution Amount (NOKJ % 

1. CBOs 
2. Intennediaries 
3. Service NGOs 
4. Trusts/Unions 
S. International/Regional 
Totals 

2 2.50 
7 8.75 

32 40.00 
30 37.50 
10 12.50 

ca 81 
Soun¥:NORADRecords 1994. TalcenhmMoyo 1994. 

297,000 4 
1,142,000 15 
3,067,000 40 
2,909,000 38 

194,000 3 
7 609 000 100 

Table 3.18. Sectoral distribution of NOR#) NGO support to Zimbabwe (1990-1993) 

Sector 

1 Women 
2 Environment 
3 AIDS 
4 Training 
S Culture 
6 Small Enterprises 
7 Other: Human Rights, Blind, NGO Coordinatio~ • 

Children, Trades Unions, Mental Health 
Total 

Source: Mayo 1994 

.... 

Number of NGOs 
10 
12 
13 
8 

13 
13 
12 

80 

% distribution 
12.50 
15.00 
16.2S 
10.00 
16.25 
16.2S 
13.8S 
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Table 3.19. NORAD allocations to NGO "funding" sectors in Zimbabwe (NOK 1,000) 

Funding category 1992 1993 1994 1988-93 
Allocation Expendit. Allocation Exp_endit. Allocation Expendit. 

1. NGOs Support 5,000 4,854 5,000 3,222 4,500 18,105 

2. Environment 2,400 2,354 900 719 4,250 10,574 

3. Culture 1,079 1,082 1,100 952 1,200 4,251 

4.AiDS 1,100 1,059 1,900 1,470 2,400 5,604 

5. Women 750 710 450 352 800 4,429 .~ 
Totals 101329 101059 91350 61715 131150 421963 

,, 
Note:Exchangerates: 1992:NOK 1 =ZS0.92. 1993:NOK I -=ZS 1. 1994: NOK 1 =ZS 1.2 
Source: Moyo 1994. 

Table 3.20. Actual sectoral disbursement by NORAD to NGOs in Zimbabwe, 1993 (NOK 1,000) 

TypesofNGO Totals 
Sector CBOs lntennedia,y Servi« Tnut/Union.rlntemotionol NOK'OO0 Percent 

1 Women 297 0 18S o• 10 482 6 
2 Environment 0 34S 802 0 194 1,341 17 
3 AIDS 0 797 223 0 0 1,020 13 
4 Culture 0 0 0 999 0 999 13 
S Training 0 0 825 0 0 825 11 
6 Small enterprises 0 0 0 1,885 0 1,885 25 
7 Other 0 0 1,032 24 0 1,057 14 

Totals 297 11142 31067 21909 194 71609 100 
Note: • 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 o£establishment Bang_ladesh Ethiop_ia NicaraKJ:!.a Zimbabwe 
-1979 14 6 7 s 
1980-1984 s I 

1 11 s 
1985-1989 6 0 7 9 
1990- 1 1 12 1 
N• 26 8 37 20 
Source: Questionnaire A 
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Table 3 .22. When did the NGOs in Bangladesh, Ethiopia, Nicaragua and Zimbabwe first receive 
Norwegian financial support 

Bangladesh Ethiopia 
. Norw. Norw Norw. Norw 

Year stale NGO stale NGO 

-1979 2 4 2 3 
1980-1984 6 2 0 0 
1985-1989 11 4 I 0 
1990- 4 2 2 2 
N= 23 12 5 5 
Source: Questionnaire A 

Figur 3.6. Main funding institutions/or NGOs in Bangladesh, 
Ethiopia, Nicaragua and Zimbabwe receivingfinancial support 
from Norway (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. 
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Figur 3.8. Most important sectors among the local, regional and 
naJional NGOs in the questionnaire 
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Table 3 .23 Programmes supported by the Norwegian government in relation to 
groups/institutions initiating the programme 

Group or institution Bangladesh Ethiopia Nicaragua 

Local people 29.8 5.9 27.8 

National staff of the organisation 3.5 23.5 25.8 

Headquarter of the organisation 15.8 5.9 29.0 

Expatriate staff of the organisation 5.3 32.4 0.0 

NORAD office in the cowitiy 14.0 0.0 6.5 

Local/national government 3.5 14.7 3.2 

NORAD Oslo 0.0 2.9 0.0 

Other donors 5.3 0.0 9.7 

Others 22.8 14.7 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 
pro~es arc 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. 

Group or institution Bangladesh Ethiopia Nicaragua Zimbabwe 
Local people 12.8 16.7 25.7 30.4 
National staff of the orpuisation 23.4 30.6 34.5 22.8 
Headquarter of the crpnisatioo 23.4 5.6 )0.6 10.8 
Expatriate staff' of the organisatioo 19.2 13.9 3.5 5.4 
NORAD office in the country 0.0 0.0 1.8 2.2 
LocaJ/national govanment 8.5 22.2 6.2 13.0 
NORAD Oslo 0.0 0.0 0.9 2.2 
Multinational organisations 0.0 0.0 0.9 1.1 
Other donors 0.0 8.3 2.7 2.2 
Others 12.8 2.8 13.3 9.8 
N-=288 

Table 3.25. Programmes supporled by Norwegian NGOs in relation to group/institutions 
initiating the programme. 

Group or lmlitulion Bangladesh Ethiopia Nicaragua Zimbabwe 

Local people 14.8 5.9 25.7 30.4 
Nationalstaffoftbearpnisatiaa 25.9 1 23.S 28.8 21.7 
Headquarter of the organisation 18.5 5.9 14.3 13.0 
Expalriatestaffoftbeorganisation 22.2 32.4 4.3 8.7 
NORAD office in the commy 0.0. ·· . 0.0 4.3 0.0 
Local/nationalgowmmcnt 3.1 14.7 7.1 0.0 
NORAD Oslo 0.0 2.9 1.4 4.4 
Multinational organisations 0.0 0.0 0.0 0.0 
Other donors 0.0 0.0 4.3 4.4 
Others 14.8 14.8 10.0 17.4 

Not.e: The programmes have bad the Norwegian NGOs as first or sccood sponsor. The total nwnbe of~ programmes 
were 154 while 274 bad other donors as main supporters. 
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Table 3.26 Programmes supported by Norwegian NGOs in relation to group/institutions 

initiating the programme. 

Groue, or institution Bangladesh Erhioe,ia Nicaragua Zimbabwe 

Local people 24.7 16.7 21.6 29.9 

National staff of the organisation 7.8 30.6 36.5 28.7 

Headquarter of the organisation 19.5 5.6 14.9 8.1 

Expatriate staff of the organisation 7.8 13.9 1.4 3.5 

NORAD office in the cowitry 10.4 0.0 1.4 5.8 

LocaVnationalgovenunent 6.5 22.2 4.1 13.8 

NORAD Oslo 0.0 0.0 0.0 1.2 

Multinational organisations 0.0 0.0 1.4 1.2 

Other donors 3.9 8.3 4.1 1.2 

Others 19.5 2.8 14.9 6.9 

Note: The programmes have had the Norwegian NGOs as first or second sponsor. The total numbc 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 (percentage) 

AD projects 
Projects with Norwegian government as first or second sponsor 
All Olhcr projects 
Projects with Norwegian NGOs as first or second sponsor 

Bangladesh 
43.4 
28.6 
60.0 
50.0 

Nicaragua 
41.3 
31.6 
44.3 
52.9 

Zimbabwe 
78.6 
4S.S 
86.7 
81.8 

Table 3 .28. Programmes with collaboration and links with domestic NGOs in Bangladesh, 
Nicaragua and Zimbabwe (percentage) 

All ptojects 
Projects with Norwegian government as first or secoad sponsor 
All other projects 
Projects with Norwegian NGOs as first or second sponsor 

Bangladuh 

39.6 
17.9 
64.0 
64.3 

Nicaragua Zimbabwe 

S2.S S8.9 
51.9 36.4 
S0.8 64.4 
61.8 81.8 

Table 3.29. Programmes with collaboration and link& ·,o international NGOs in Bangladesh, 
Nicaragua and Zimbabwe (percentage) 

All projects 
Projects with Norwegian govemmcot as first or secoad sponsor 
All other projects 
Projects with Norwegian NGOs as first or second sponsor 

.. , 

.. 

Bangladuh 

3S.9 
28.6 
44.0 
28.6 

Nicaragua 

53.8 
63.l 
50.8 
64.7 

Zimbabwe 

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 (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 

79.3 
89.3 
68.0 
64.3 

Nicaragua 

91.3 
94.7 
90.2 
97.1 

Zimbabe 

69.6 
72.7 
68.9 
72.7 

Table 3.31. Programmes where external evaluation has been undertaken in Bangladesh, 
Nicaragua and Zimbabwe (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 

S6.6 
60.7 
S2.0 
S0.0 

Nicaragua 

3S.0 
47.4 
31.2. 
47.1 

Zimbabe 

60.7 
36.4 
66.7 
63.6 

Table 3.32. Female participation in programmes in Bangladesh, Ethiopia, Nicaragua <mil 
Zimbabwe (percentage) 

Employrd Vo/unteen In total 
Bangladesh 18.S 92.6 29.l 
Ethiopia 40.0 4.3 6.9 
Nicaragua 39.6 48.2 44.0 
Zimbabwe 47.6 54.9 S2.S 

I 



Figur 4.1. Attitude to helping 
the third world in some 
European countries. Question: 100 

"Would you be prepared to 
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■ No__. 0 No 

give some of your time to ao -+-l:-:::-::::::,,1f-

support something being done 
for the Third World?" '° -+-l't:::::.J- r ,: 

Souru: Emobarometer 36 for the 
CommissionoftheEmopcan 
Communities and the Norwegian 
Social Science Data Service. By INRA 
(Europe) and Norges Markedsdata 
1991 

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: Eurobarometcr 36 for the 
Commmion of the European 
Communities and the Norwegian 
Social Science Data Service. By lNRA 
(Europe) and Norges Marlccdsdata 
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 Norgcs Markcdsdata 
1991 

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: Eurobuomcta- 36 for The 
Commission of the European 
Communities and Norwegian Social 
Scicnc:c Data Services by INRA 
(Europe) and Norges Marbdsdata 
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 Marlcedsdata 
1991 

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 
C".a,nmission af'the European 
Communities and the Norwegian 
Social Science Data Service. By INRA 
(Europe)andNorscsMarlcedsdata 
1~91 
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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: Eurobarometcr 36 for the 
Commission of the European 
Communities and the NOIWegian Social 
Science Data Service. By INRA 
{Europe) and Norgcs Markcdsdata 
1991 

Figur 4.8. Norwegian opinions 
about institutions and aid 
efficiency, 1990. 
Sourr:e: Vugc, Holdningcr til nonk 
utvildingsbjelp 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? 
Sou~: Vaage. Holdninger til norsk 
utvildingshjelp. 1993 :24 
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MANDATE FOR THE EVALUATION OF NON-GOVERNMENT ORGANIZATIONS AS 
CHANNELS FOR NORWEGIAN DEVELOPMENT ASSISTANCE 

Phase I and Phase n 

.L Backnound for evaluation 

Dwing the course of the last 1 O to 15 years an increasing ponion of Norway's development assistance budget has been 
channelled through Norwegian and local non-governmental organizations (NGOs). The number of organizations 
involved in development assistance has increased enormously. The government authorities believe that these 
organiz.ations arc effective in organizing development assistance and humanitarian relief efforts and that they arc a useful 
supplement to other bilateral and multilateral efforts. Among the advantages NGOs may be presumed to enjoy arc the 
foJlowing: 

a) Local contacts and organizational partners, providing increased local participation in decision-making 
processes, planning and implementation and encouraging the transfer of development assistance projects to 
organizations and institutions in the recipient countty. 

b) Special qualifications for strcngthening loc:al argarmations and thereby contributing to increased pluralism and 
pomoting a basis for democratic development. 

c) Special qualifications for reaching_ poor and vulnerable groups of people. 

d) Flexibility. creativity and cost effectiveness, including the ability to make greater use of voluntary services. 

e) hnplemcntation of projects in politically controversial an:as. 

2. Scope or evaluation 

1bc evaluation shall encompass development assistance, international humanitarian relief efforts and aid to refugees 
through NGOs pursuant to 01apters OlSS, 0190 and 0191, it.ems 72 to 76 of the Fascal Budget. With regard to 
development assistance to NGOs through the Sudan-Sahel-Ethiopia Programme (Chapter-0150.79), the evaluation is 
expected to be based on the individual evaluation currently in progress. 

3. QbJcc;tftcs or mJuatlon 

3.1. The evalualian shall contprise a suney of the scope and lllblrc of development assistance activities conducted 
by NGOs, including humanitarian tdid' cff011S for refugees and victims of conflicts and disasters. This will 
include an assessment of the working mclbods and special miurc of NGOs and of their efficiency as cbannc1s 
for Norwegian development assistance. 1n addition. the guidelines. coordination and foJlow-up provided by 
Norwqian authorities for this type of dcvel~-~ shall be evaluated. . 
In view of the extn:mcly broad range of NGO ICtivity, 1bc evaluation will be canicd out in two phases. Phase 
I will consist of identifying fields of responsibility, discussing issues and preparing a plan for Phase D. which 
will include field work. 

1bc following specific objec:aves have been defined for Phase I: 

·-
3.1.1. Prq,aring I summary of the objectives and activities of the 9fBIIUDbODS. 

3.1.2. Suneying and am1ysing lbc Norwegian authorities' guidelines for and follow-up of NGO activities. 
. t 

3.1.3. >sscssmg coopczatimi between N~ audlarities and NGOs. 



3.1.4. Identifying and investigating problems, discussing questions of method and proposing a plan and 
mandate for Phase II of the evaluation. 

3.2. The following specific objectives have been _pefined for Phase II: 

3.2.1. Analysing to what extent NGOs possess the presumed comparative advantages referred to in point 
1 (a-c). 

3.2.2. Assessing the effect and efficiency of the development assistance activities of NGOs. 

3.2.3. Analysing the Norwegian authorities' guidelines for and follow-up of NGO activities. 

3.2.4. Presenting rccommcndations, based on the above analyses, concerning future objectives, strategics, 
guidelines and procedures for Norwegian development assistance through NGOs. 

~. Plan or eyaJuation 

4.1. Phase I will consist of examining pertinent literature, archive materials and project documentation, and 
interviewing Jccy members of their respective professional spheres in the Ministty of Foreign Affairs, the 
Directorate for Development Cooperation (NORAD), NGOs, local NORAD offices in current recipient 
COUDlries and possibly outside expcns. Areas of concentration shall include the following: · 

- Assessing the experiences of Norwegian and foreign NGOs with regard to the implementation d 
development assislance programmes and humanitarian relief efforts in developing countties. · 

- Examining documcnls and gathering other information indicating the primary general objectives and 
guidelines of NGOs and public authorities. 

- Examining projects documents used by NGOs and public authorities in order to extract basic data 
concerning their activities. 

The total number of projects administered by NGOs is extensive, as is the scope to these projects. It will therefore be 
necessary to select a limited number of orpni?.ations and projects for closer document analysis. A consultant shall be 
requested to present a proposal to this effect. 

Efforts shall prinwily be focused on collecting and poccssing available data and material in Norway, but short ttips 
to Bangladesh. Nicaragua, Zimbabwe and E.duopia may be undel1aken in order to examine archives and consult with 
local NORAD offices as well as individual representatives of local NGOs. 

Funbrmae. a genenl questionnaire will be circulated to penonne1 in all Norwegian NGOs involved in development 
assistance pogrammes in developina c:ountties, and intaviews may be conducted among a more limited selection of 
Norwegian "'J8DiZlri'lllS. I 

4.2. Pbue D sbaU include Sbldies within thc following fields: 

- Experience with NOOs in die development ·mim~ rector in other countties, especially Sweden, 
Denmark. Great Britain, die Netherlands and C.,o•d• 

- Poli1ical and socioeconomic processes of change in recent decides and the significance of NOOs in eff ons 
to promocc pluralism and demoaatic deYelopmmt in the four countties receiving thc largest amount of support 
from Norwegian NOOs. 

- 1be effaciency and impact of die various types of development assi,SlanCC activities of NOOs. 
•• 

- Expc:ric:nce wilb die Norwegian syst.en1 of c:oc:,peallioa in rclalion to NGOs and recommendations for future 
objcdiws., aruegies. guidelines and procedures. . 



During Phase II material from Phase I will also be examined more closely. This applies to subparagraphs 5.1, 
5.2, 53 and 5.4 of the mandate description of Phase I. 

A special consultant shall be appointed to be in charge of Phase Il. Studies of the various countries shall be 
largely based on local experts with a thorough knowledge of the social structure of and organizations in their 
respective countries. While the studies shall consist primarily of examination of literature, project documents 
and archive materials in Norway and the other countries involved, visits to the projects areas shall also be 
included. 

Projects and programmes shall be selected on the basis of recommendations from the consultant in accordance 
with approved criteria. 

The consultant shall report to the Ministry of Foreign Affairs, Evaluation Division, at regular intervals. 

4.3. lbe consultant shall summarize the findings and conclusions of the evaluations for Phase I and Phase Il into 
a final report. 

S. · Questions to he evaluated in connection with Phase I 

Evaluation should be related to, but not nec:cssarily limited to, the following topics: 

5.1. The guidelines and follow-up of NORAD and the Ministry of Foreign Affairs. 

S.2. 

5.1.1. To what extent the Norwegian authorities' guidelines and practice relating to NGOs are clear, 
consiSlent, ra1istic and in accordance with geoml political objectives for the application d 
development assistance funds within various piority areas and budget c:bapten. 

5.1.2. To what extent the Norwegian authorities' guidelines and requirements for planning. budgeting, 
reporting. accounting and auditing are satisfactory and expedient. 

5.1.3. How NOOs percc:ive and relale to Norwegian authorities' guidelines and procedures for support, and 
objectives and strategics developed for various projects. countries or sectors. 

5.1.4. To what extent the guidelines m the Norwegian authorities nay have unfonunatc., unintentional 
aimcquences with regard to the choice and organization of the activities supported, or with regard 
to the special natmc and advantages of various NGOs. 

5.1.S. To what extmt guidelines fimction with regard to directing organizational activities towards priority 
objectives, including more purposeful planning. management and follow-up within the NGOs 
themselves, in local orpnmtional structure and in local assumption d responsibility for 
development assistance projects. 

NGO dfons. 
I 

5.2.1. Priority area. 11C1ivi1ies, roles and~ in relation to NGOs' presumed advantages. expertise and 
competence 

5.2.2. NGOs' coopcntion with recipient organizations in areas including planning. implcmenwion, 
RCl'Uiting. reporting. evaluation. vconnting and auditing. 

5.2.3. Coopcnlliaa with local~ and ocher development •ssimnc:e orpnizations in connection with 
coordination.. exchange of information and, when re1evanl, implrmenlation. 

5.2.4. . Degree ID wbicbNGO d£an:s areadlpcal &, the m:ipient'a momces. ~ and q11alifations, 
IS wdJ IS inilieliYC:s direcled toward local ISS11Dlpb"'l of leSpODSIDility for projeds. Investigation of 
1bc degree ID which responsibility for projects is lransfcmd to recipient ~nizatjllJlS. 



5.3. Qualifications of NGOs as supplements to other forms of development assistance. 
On the basis of the presumed advantages of these organizations as well as the objectives and guidelines of the 
Norwegian authorities: 

5.3.1. Give an account of the background and distinctive nature of NGOs and describe the growth of 
development assistance activities. This account should cover volume, number of projects, 
geographical distribution, location, type of development assistance, financing and cost profile, 
Norwegian and local staff, etc., possibly classified according to the various types of organization. 

5.3.2. Give an account of the general objectives and strategics of NGOs, as well as of major specific 
objectives or strategics with regard to priority areas, regions, countries, sectors or projects. 

5.3.3. Give an account of and discuss NGOs' organization, and execution of planning, follow-up, 
accounting, auditing and evaluation. 

5.3.4. Give an account of and discuss the major objectives and strategics of NGOs with regard to 
cooperation with local recipient groups, organizations and authorities, including matters connected 
with institutional development, organizational structure, local financing and local assumption of 
responsibility for projects. 

5.3.S. Identify particular qualifications or special areas of competence for various types of development 
assistance, including advantages related to land, sectors, humanitarian relief efforts, socioculblral 
conditions including assistance targeted at women, planning, implementation, administration, 
evaluation, etc. . 

5.3.6. Discuss the activities and funclioas m NGOs in connection with struCblral adjustment and 
modifications in lbc responst"bilities and 1aSJcs of lbc governments of developing countries. 

5.4. .Assessment of results 

Some oflhc cffeds oflhc devdopmcnl assislancc d£ons ofNGOs will be registered during document analysis. 
The main analysis m such dfccts, however, will be undertaken dming field studies in Phase D. The following 
problems in connection with lbc organizations' own usessments shall be analyzed: 

5.4.1. What is the basis for assessment/definition m lhc concept of development used by NGOs 
(development for whom. assessed by whom)? 

5.4.2. How do NGOs define the achicvcmeat of objectives? 

5.4.3. Whatdo NOOs reprd • aitaia for determining whether objectives have been achieved. including 
lnlnSi:r m responsibility. suminabiUty, duplication effect. strengthening of local organizations and 
cost effectiveness? 

Questions or n1Ju1t1oo Jo c;cmncs:Uon with Pbasc 11 
I 

When Phase n is begun the consulcant sbalJ prepare an inception report assessing the extent to which the mandate for 
Phase I bas been satisfactory fulfilled and whc:tber additional studies are necessary. 

Phase D shall focus on 1be e&ct mNOOs' development assiSllnce activities. The work shall be canied out in the form 
of studies. Evaluation shall include, but not necessarily be limited to, the following subjects: 

6.1. 1be experience of ocher donor countries wi1b development assistance from NGOs. 

A study shall be carried out ID compan: evaluations made by odler donor countries. especially Sweden. 
Denmut. Great Britain. 1be Nedlerlands and cinad• Special lllention sboald be devoted ID the following 
problems: .· 

6.1.1. What a 1be gmnl c:oacb,sion • regarm lbe comparalive adVlldlgeS presumably enjoyed by NGOs 



in other countries? 

6.1.2. What is the relationship between the primary strategies and administrative structure of individual 
donor countries and the organizations' ability to direct activities toward a priority goal and to avail 
themselves of their presumed comparative advantages? 

6.1.3. Which strategic, administrative or operational factors appear to be imponant prerequisites for 
successful activities? 

6.1.4. Which soctoraJ efforts arc regarded as especially successful or suitable for NGOs? Are single-sector 
organizations more successful than multi-sector organizations? 

6.1.5. Which problems are connc:cted to the organizations' ability to finance their own activities, safeguard 
their autonomy and maintain an individual identity in relation to contributors? 

6.1.6. Identifying additional major problems which are relevant to the other studies. 

6.2. . The role ofNGOs in connection with pluralism and democracy. 

A study will be carried out on the political and socioeconomic processes of change in Ethiopia, Zimbabwe, 
Bangladesh and Nicaragua, emphasizing the role c:L NGOs in the past and present as well as attempting to 
foresee their future role. The evaluation team shall include the following areas in their report: 

6.2.1. A brief usesmat « die political and socioeconomic changes that have talccn place during decades 
and the most imponant ~ and internal factors influencing these changes. 

6.2.2. What role has been played by selected local Norwegian NGOs in connection with the process rL 
change? Which ir11ereS1s a,.. ,qxeseutcd by the most influential local organizations and their leaders, 
and by what means has it been possible to encourage the paiticipation of the general population? 

6.2.3. What proportion of local NGO funding needs is provided by the organizations themselves, as 
compmd to CXlel11al support, and to what extent tm the latter resulted in dependence on or influence 
by donors? 

6.2.4. What consequences have changes in national framework conditions had for the division of tasks 
between the public and priva1e sectors and the development of local organizational structures? 

6.2.5. What is the pocenlia) impact of the above consequences with regard to changes in future Norwegian 
coopention with NGOs? Discuss topics such as budget quow. objectives, strategies, guidelines, 
categories of support. choice of cbannels and ldminislrative routines. 

6.3. FJficiency and impact of NGOs' development assistance. 
. 

Studies shall cover aclivities run by bocb local orpnmtio6s and Norwegian cooperation o,ganizations. 

6.3.1. What general conclusion may be diawn with regard to the presumed comparative advantages rL 
NGOs? 

6.3.2. Are individual orpnmtions properly informed as to the poverty situation in projct target areas, and 
is this information reflected in 1he choice of measures and activities implemented in these areas? 

6.3.3. 'Whit a lbc amnection between Norway's general strategics and administrative programmes, on the 
one band, and the ability of NGOs to direct lbeir- activities towards piority objectives and.make use 
of their pawned comparative a1vanlages, on the other? Problems in connection with the 
organmtions' ~ 1D finance lbeir- own aclivities, safeguard lbeir- IUtoDOmy and maintain an 
individual identity in rdllion 1D donors shall be idcnti6NL 

' 6.3.4. Do lbc. measures iq,lm'ollffl CXllllribµ1e ID mmhllble development in accordance with 1be criteria 



set out in DAC/OECD (see Selected Issues io Ajd Evatuatjon, OECD/DAC. 1989)? 

6.3.5. Within which sectors are the efforts of NGOs considered particularly successful or appropriate, and 
for what reasons? Are single-sector organizations more successful than multi-sector organizations? 

6.3.6. How do activities implemented compare to government measures of those of NGOs? Both 
administrative and technical approaches shall be compared. The possibility, expedience and 
prerequisites for further cooperation shall be assessed. 

6.4. Guidelines and procedures for support to NGOs. 

7. 

The following shall be assessed on the basis of the evaluations of Phase I and Phase Il: 

6.4.1. To what extent are current fundamental development assistance principles, guidelines, strategies and 
objectives in connection with support to NGOs relevant with regard to changes in framework 
conditions in partner countries and in Norway; 

6.4.2. To what extent is the current administrative system of the Ministry of Foreign Affairs {MFA) and 
NORAD, in Norway and abroad (including proccdurcs, supervision of the project, accounting, and 
auditing), satisfactory; 

6.4.3. How well docs the dialogue between the MFA and NORAD, on the one hand, and NGOs. on the 
Olhc:c, fimclion, as well as any rote played by NORAD and the MFA _in connection with determining 
ICChnica] development essiSlance aileria er political aiteria and supporting the capacity and training 
opponunities available in NGOs: 

6.4.4. . How docs 1hc technical and administratM coordination of emergency relief, support for human rights 
and long-term development assistance function; 

6.4.S. What measures are taken ID safeguard interaction with other forms or channels of development 
assistance. such as interaction with government authorities in partner countries. and the possibility 
and expedience of developing this interaction. 

Rcs;ommcndatJons 

The evaluation team shalt. on the basis fl information derived from Phase I and Phase n. make recommendations 
concerning the following: 

7.1. 

7.2. 

.8. 

Subsequent Norwegian c:oopenlion between public development assistance authorities and NGOs in areas 
such as objediw:s and strategies. interaction with other types of development assistance, administrative rules 
and routines. and coordination. 

Funher development ofNGOs' working methods. special nature and efficiency (objectives and strategies with 
reprd ID priority rm. nining and coope11tfon relationshfps) on the basis of existing or changed framework 
conditions in Norway and panner coumries. 

lmplaocotatlon or tbc amlcct 

Phase I shall be implemented within a time-frame of seven months. 

PhaseUshaD beimplemclw,dduringthca,urseofU IDOlllm in 1993-1994. A final report shall be pcsc:nted inAugust-
Scptember 1994. -

. 
• 
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PART I - Back2round 

THE BANK AND NGOs - STRATEGY PAPER 

Increasing Development Effectiveness through 
Strengthening Partnerships and Understanding Cc-,, 'O 

·· L.ltC 

NGOs have become of greater significance to the Bank in recent years as they have be(b)ie increasingly 
interested in its work on the project and policy level and as their capacities have become more important 
to Bank work across many sectors. Understanding the "NGO phenomenon", why many NGOs have 
become interested in the Bank and some also critical of it, and which NGOs the Bank should be reaching 
out to is an important starting point for evolving a more appropriate strategy for strengthening 
partnerships in the interests of facilitating the Bank's mission. 

The NGO Explosion 

The NGO sector has mushroomed over the past two decades. International NGOs' programs doubled in 
real size from 1975 to 1985 and by 1993 represented 14 percent of all development assistance, or $8.5 
billion per annum. An increasing volume of official funding is channeled through NGOs, rising from 
1.5 percent of international NGO income in 1970 to 30 percent in 1993. Including food aid, OECD 
donors now channel about 5 percent of their ODA to NGOs, rising to 11 percent in the case of USA. 
These developments are reflected in rapid growth in the sector in our borrowing countries, for example 
there are estimated to be 18,000 registered NGOs in the Philippines, and 3,000 in Brazil, while registered 
NGOs in India handle $520 million per year, or 25 percent of all external aid. It is clear NGOs are now 
an increasingly important source of development assistance. 

This growing role has been reflected in Bank operations. The numbers of Bank-Financed projects where 
there is some collaboration with NGOs has increased from an average of 6 percent of projects approved 
from FY73-FY88 to 50 percent in FY94 and the scope of collaboration {which is most extensive in 
Africa) has broadened from the social sectors and rural development to environmental programs, informal 
sector development, social funds, resettlement operations and a wide variety of other activities. NGOs 
are increasingly involved in the design, preparation and other stages of Bank-financed projects, as well 
as in implementation. 

A tvpoloi:;y of NGOs 

One key issue is that the term "Nongovernmental Organizations" embraces a myriad of different types 
of not-for-profit agencies. While for this paper only those directly or tangentially involved in 
development are considered, this still leaves a wide range of actors. The Bank interacts principally with 
two main groups of NGOs: 

(i) Operational NGOs (ONGOs) whose primary purpose is their own programs designed to 
contribute to development, environmental management, welfare or emergency relief. These 
include international organizations (INGOs), typically headquartered in developed countries; 
national organizations (NNGOs) usually operating in individual developing countries; and 
community-based organizations (CBOs) which serve a specific population group in a narrow 
geographic area. 

(ii) Advocacy NGOs (ANGOs) whose primary purpose is advocating a specific point of view or 
concern and who seek to influence the policies and practices of the Bank, governments and 
other bodies. These are mostly, but not exclusively, based in developed countries. ANGOs 
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are quite effective at networking internationally and increasingly draw evidence from 
partners(both ANGOs and NNGOs) based in developing countries. 

The dividing line should not be drawn too rigidly, however. While some NGOs concentrate on relief 
and service delivery and have virtually no analytical or policy function, and some are lobbying NGOs 
with no operational base, the majority of NGOs fall somewhere between these extremes. ONGOs (and 
in particular NNGOs and CBOs) usually have more field-level experience of relevance to the Bank, but 
often thoughtful, well-connected advocacy groups may offer invaluable grassroots insights. Similarly, 
local branches of INGOs may have a better record in participatory approaches and be more effective than 
NNGOs. 

While earlier it was mostly advocacy organizations in industrialized countries which sought to challenge 
or influence the Bank's guiding policies and philosophy, recent years have seen a broadening of such 
pressure as an increasing number of the larger international operational NGOs (such as Oxfam, World 
Vision, and Save the Children) have devoted more resources to policy analysis and lobbying, and as 
advocacy groups and networks have emerged in developing country regions (including the Third World 
Network, the Asian NGO Coalition, the Forum of African Voluntary Development Organizations, the 
Inter-Africa Group and others). The distinction between advocacy and operational NGOs is now unclear. 

At the same time, the early dominance of environmental NGOs in the Bank-NGO dialogue has become 
less pronounced as new categories of ANGOs, such as human rights and women's organizations, are 
arriving on the Bank's stage. 

The Bank's Interest in NGOs 

The Bank's agenda has become more complex in recent years as it has given greater prominence to issues 
of poverty, participation, gender, the environment, governance, capacity building, and improving 
implementation quality. The Bank's portfolio is undergoing a significant shift as a consequence from 
traditional infrastructure and industry lending to financing the social sectors, conservation programs and 
policy reform. Much of the broadened agenda emphasizes areas in which certain NGOs have clear 
strengths. NGOs often work closely with vulnerable groups and study closely the dynamics of poverty; 
many give priority to developing decision-making structures which empower local people to make 
development decisions and control resources; they are often energetic in ensuring that women are fairly 
represented in decision-making or that parallel projects for women are introduced; they often have 
insights into the trade-offs and complementarities between environmental protection and the needs of 
indigenous populations; they often emphasize protecting vulnerable groups from capricious actions and 
malpractices of local officials and the elite; they often help central and local government increase their 
capacity for service delivery, public consultations or other activities, through training programs for civil 
servants, acting as contractors or advocacy; and they can help governments, the Bank and others to 
identify problems in the implementation of their programs. The importance of tapping into this know
how should provide the key rationale for our efforts to build up more effective partnerships with NGOs. 

The combination of the broadened development agenda together with the growth and increased interest 
of NGOs in Bank matters has two implications for the Bank. First, it is critical that the Bank begins to 
interact more consistently with proficient, experienced, operational NGOs, to broaden their awareness 
of the Bank's development work. This group of NGOs are on the front line of development. They 
understand the complexity of development and have many capacities the Bank can usefully draw on. 
A good example of what can be effective is the series of workshops initiated in Tanzania, Argentina and 
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other countries. Second, the Bank needs to ensure that greater priority is given to Bank efforts to work 
with governments in improving the environment for NGOs. This should properly be seen as an 
important element in improving the enabling environment for the private sector. A number of themes 
in the Bank's private sector policy work are directly applicable to improving NGO impact (such as the 
importance of a level playing field, stable and clear regulatory rules, fair tax regimes etc). A relevant 
example is the studies and policy reflections on the NGO-state relationship which have been launched by 
the Bank, jointly with government and NGOs, in Indonesia and Bangladesh. The Bank's effectiveness 
in forwarding its new agenda will be important to many NGOs who have policy interests in these issues 
and will want to interact with the Bank. 

As the Bank will interact with a wide variety of NGOs, ranging from purely service delivery to political 
lobbyists, its response should vary according to the nature of the NGO but must be consistent with an 
overall guiding strategy. In particular the Bank should enhance its collaboration with operational NGOs 
with proven effectiveness in poverty reduction and environmental sustainability. It should also improve 
its capacity to dialogue with and learn from NGO experience. While operational NGOs may be less 
practiced or high profile in presenting their views than advocacy specialists, their grassroots experience 
is potentially important to the Bank and can contain important messages for improving Bank operations 
and policies. 

NGO Interest in the Bank 

There are three major categories of NGO interest. Any Bank strategy must deal effectively with all of 
these. Firstly, as NGOs have grown in size and numbers, some increasingly seek official funding, and 
view the Bank as an important source of funds, particul~ly through contracts to implement project 
components. 

Other operational NGOs are attempting more strategic use of their experience to achieve greater impact 
than is possible through their direct programs alone. They aim to encourage government and other 
official agencies to adopt approaches they have pioneered, to choose them as business partners in service 
delivery, and to listen to their advice on matters of policy. They sometimes find it easier to initiate a 
relationship first with the Bank or other aid agency and through that forge a more strategic link with the 
government in question. 

Finally there are those who seek to change Bank policy or approach. International environmental and 
development lobbyists have increasingly shifted their attention towards the Bank because of its influence 
on development strategies. Phenomena such as global environmental stress and continuing hunger in 
Africa have been widely interpreted by many NGOs as evidence of failure of conventional development 
strategies and of the need for new approaches. Many of these NGOs caricature the Bank as having 
promoted economic growth and market liberalization as if these were the goals of development, rather 
than means of achieving social and environmental objectives. While there are a range of themes, this 
group typically highlights their conclusions the needs of the poor and the environment have been 
neglected and they conclude that fundamental changes are needed in Bank priorities. NGOs also often 
believe that the Bank influences the environment in which they work through structural adjustment. 
Though the specifics of reform are often poorly defined, some elements of their criticism have been 
picked up by both right and left wing critics of aid. While in the past multinational corporations and 
colonialism were viewed as the primary sources of developing countries' exploitation, now the Bank -
caricatured by NGO critics as coopting developing countries through structural adjustment into an elite
serving, global market-place - is described as fostering divisive development in which government 
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excesses and the needs of the poor are both overlooked. 

PART II - Operational Links with NGOs 

The Annual NGO Progress Report and "Working with NGOs: A Practical Guide to World Bank-NGO 
Operational Collaboration" (both products of the NGO Unit in OPR) describe many examples of Bank
NGO partnership in practice. These will not be repeated at length here. The conclusion is that there has 
been a rapid expansion of operational collaboration, and that it is good business practice for Task 
Managers to work closely with experienced and professional NGOs which have intimate knowledge of 
poor communities, with an emphasis on National NGOs and CBOs. 

Administrative budgets have been used to contract NGO staff as consultants or researchers; PPP (and 
SPPF) funds can be used during project preparation, for example for beneficiary/social assessments; 
project finance can be used where the borrower agrees an NGO role in service delivery or in the social 
fund etc; Special Grants Program resources can be used for discrete categories of operations in certain 
fields (such as population programs, safe motherhood, river blindness and TB programs); GEF resources 
(administered by UNDP) can be sought by NGOs themselves for environmental activities; TMs can solicit 
donor cofinancing (eg the Small and Medium Enterprise Pilot Initiative of PSD); the Fund for Innovative 
Approaches in Human and Social Development can be used to engage NGOs in designing projects in 
participatory ways; the Small Grants Program can finance NGO workshops, studies and dissemination 
of experience; and the newly agreed micro-finance facility would provide funding for micro-credit 
programs aimed at the very poor. All these mechanisms allow the Bank to tap into NGO capacity. 

These partnerships with NGOs have enabled the most vulnerable to access program benefits, negative 
project consequences to be avoided or mitigated, and communities to be involved in the design and 
execution of projects. NGOs have helped introduce participatory approaches, strengthen transparency 
and accountability at the grassroots level and pilot innovations. Through working with NGOs and 
governments, the Bank has often been able to help governments discover attributes of NGOs and 
contribute to overcoming a mistrust of them. Mainstreaming partnerships with NGOs, in close 
collaboration with governments, must be one of the principal objectives of an effective NGO strategy. 
The Bank can achieve this by developing operational links at three levels. 

(i) Country Priorities. Experienced NGOs recognize the importance of sound country strategies. 
Reflecting this they are increasingly involved in discussions of development strategy at the country level, 
especially concerning questions of poverty and the environment. Many NGOs see the influence the Bank 
has in these areas and are prepared to work together. The Bank has begun to respond . For example, 
NGO representatives have been included in a new high-level working group on poverty in Bangladesh, 
and through their involvement in Participatory Poverty Assessments, NGOs have been prominent in the 
discussions between government and donors about poverty strategies in Zambia and Ghana. NGOs have 
instigated dialogue with government on strategies for reducing hunger in Mali and Ethiopia in the context 
of follow up to the Bank's conference on "Overcoming Global Hunger". NGOs have also been involved 
in deliberating National Environmental Action Plans in a number of countries such as Guinea (where the 
government officially designated a national NGO-Guinea Ecologie--to be responsible for the NEAP 
preparation), the Gambia, Madagascar and Nicaragua. A recent ESD review of NEAPs ("National 
Environmental Strategies and Action Plans: Key Elements and Best Practice", Feb. 1995) concludes as 
one of its main findings that effective NEAPs must embrace the "active voices of key stakeholders" 
including NGOs and CBOs representing affected populations, to ensure the success of resulting 
environmental strategies. Expanding further this interaction has high priority, particularly in poverty and 
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environmental areas. This expansion will depend on the government in question, but the Bank has been 
able to enhance the level of government interest. 

(ii) Economic and Sector Work. A recent analysis ofESW by OPR demonstrates the importance of the 
participation of governments and other stakeholders in fostering local "ownership" of ESW, and the 
importance of that to the success of resulting projects. Involvement of NGOs and other participatory 
approaches have a particularly important role in education and dissemination policies to ensure broad 
political support for development activities, for better identification of gainers and losers, and for 
improved design of compensation policies. Change has started. ESW Task Managers are increasingly 
using participatory research methods such as semi-structured interviews and community ranking exercises 
to improve analysis. This enables TMs to assess better the perceptions of local populations (particularly 
the poor) concerning the issues studied and their preferred strategies for tackling the priorities they 
identify. Many NGOs are either skilled in the required methodology or enjoy the close contact at 
grassroots level which makes them ideal partners in such research. Beneficiary assessments and 
Participatory Rural Appraisal techniques have greatly strengthened many poverty assessments 
(ref Andrew Norton paper); NGOs have contributed to Women in Development Assessments (eg in 
Morocco); and NGOs have often helped identify local people's usufruct needs in the development of 
forest sector strategies. In some occasions it has proved valuable to include an NGO specialist as a 
consultant on an ESW mission. For example in this way a CEM mission to Zimbabwe was able to gain 
insights into poor people's concerns regarding cost recovery in the health service, and a mission 
considering poverty and adjustment in Mongolia was better able to appreciate the diversity of poverty 
groups. Even when NGOs are not formally involved as consultants or researchers, the advice and 
experience of local NGOs who are knowledgeable about the sector in question is often invaluable, for 
example NGOs added important insights to both the Madagascar and Uganda poverty assessments, though 
not contractually involved. More systematic involvement of NGOs in analytic work will both build 
understanding and mutual objectives, and clarify why the Bank is facing some tough decisions. 

(iii) Project Work. The involvement of NGOs can be sought at any point in the project cycle. Though 
there is much documentation of this phenomenon, there is little evaluative material documenting how 
satisfactory is the experience, either from the viewpoint of governments, TMs, beneficiaries or NGOs. 
The NGO Unit is now giving attention to this. Th.at TMs who have involved NGOs in past projects are 
most likely to plan NGO involvement in new ones is an indication that the outcomes are generally 
regarded as positive. 

Involvement of NGOs at the identification and design stage can help TMs ensure that the project is 
tailored to the needs of local people and that potential social or environmental problems are avoided. 
NGOs may be involved in assessing potential environmental or social impacts, in organizing public 
consultations, in advising on aspects of project design (such as service users' associations), and in helping 
communities articulate their concerns about an upcoming project. For example, working with both 
national level and community-based NGOs has enabled resettlement and environmental problems to be 
minimized and for mitigation to be sensitively planned together with affected communities in the case of 
the Gazi Barotha dam in Pakistan. This could afford a welcome contrast to the well-publicized and 
controversial dam projects elsewhere. 

NGO involvement in projects is most common during the implementation phase. Those with sufficient 
capacity as well as local knowledge may be contracted to deliver certain project services (such as family 
planning services within population projects), to affect the required mobilization of communities (for 
example in immunization programs), or to manage project sub-components. The latter could include 
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implementing the resettlement or environmental mitigation plan or managing the program's outreach to 
a particular population group (such as female-headed households). NGOs can also be financial 
intermediaries as in the many Social Funds and Social Action Programs. For example, in the Burkina 
Faso Population and AIDS Control Project NGOs played a key role in reaching high risk populations. 

Many NGOs also have significant capacity to provide training to project authorities, civil servants and 
target beneficiaries when they have first-hand experience of techniques deployed by the project. For 
example NGOs have provided training in working with Indigenous People for staff of natural resources 
projects in Amazonia, and training in micro-enterprise development for women in the WEMTOP 
program. In Ghana, the US-based NGO Technoserve provided training to Department of Cooperative 
civil servants aimed at improving their capacity to work with rural communities. Though there are few 
occasions where NGOs are formally involved in monitoring and evaluation {the mid-term review of the 
Fourth Livestock Development Project in Ethiopia and the impact evaluation of three Transmigration 
projects in Indonesia are exceptions), it is increasingly common for review or evaluation missions to 
consult with NGOs on the ground. NGOs may be involved as project partners in other ways such as co
financing, for example Rotary International funded the building of a polio vaccine plant within a Bank
financed polio eradication project in China. 

It is clear that there is now a considerable volume of experience of working with NGOs, but it is equally 
clear that there is the capacity to do much more. Expansion of such partnerships should be seen as a high 
priority. However in this expansion great care must be exercised in the selection of appropriate NGO 
partners. Collaboration is not virtuous in itself, but because of certain attributes which carefully selected 
NGOs are able to offer which are important for poverty reduction programs and improving portfolio 
quality. These attributes are: 

Innovation: The FONCODES project in Peru has demonstrated how an effective Social Fund 
can be built upon a model demonstrated by a consortium of NNGOs, and Oxfam's program of 
"water harvesting" in Yatenga, Burkina Faso, has served as a model for Bank operations in soil 
and water conservation throughout the Sahel. 

Local Accountability: NGO involvement in government health programs has ensured that health 
workers are not abusing their positions; for example, in Uganda some bilaterals chose to 
channel aid through NGOs to reduce under-the-counter sale of drugs. 

Responsiveness: NGOs can help ensure that the social aspects of projects are properly 
implemented through helping . to organize consultations with affected communities and 
monitoring. 

Participation: NGOs can act as interlocutor between project authorities and communities, as 
well as providing structures for participation. For example, Orangi in Karachi implemented a 
widespread sewerage project which was more effective, sustainable and considerably cheaper 
than an equivalent public utility project, because it engaged local people in managing the project 
and in cleaning their local neighborhood. 

Sustainability: Local structures which are not linked to government can provide a continuity 
where governments are weak and prone to rapid change. 

Not all NGOs are able to offer these attributes, however, and collaboration with NGOs is not successful 
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in all projects, or relevant to all sectors. Task Managers have found that due to weak management or 
other factors NGOs have not been able to deliver what was hoped for (for example ADAUA in Mali), 
or irreconcilable differences in approaches have led to collaboration being discontinued (as with an 
agricultural credit program in Niger where CARE did not agree with the Task Manager's insistence on 
certain eligibility restrictions). Establishing clear objectives and procedures for collaboration at the outset 
is as important as sensitive NGO selection. 

PART III - Policy Dialoi:ue with NGOs 

The aspect of NGO relations which has proved most difficult for the Bank of late has been interaction 
on matters of development policy. While ANGOs have tended to dominate the dialogue, and specialist 
NGO lobbyists have made the fiercest attacks on the Bank, many operational NGOs (particularly INGOs) 
have joined in criticizing the Bank in recent years. Operational and developing country NGOs are 
generally aware that national-level decision-makers have clearest responsibility for determining the 
direction of development in that country and should therefore be the primary campaigning target, however 
the Bank presents a more attractive advocacy focus, either because--for INGOs--it is within their sphere 
of influence, or--for NNGOs--because it is a politically safer target. 

NGOs who seek to influence changes in Bank policy mostly concentrate on three operational areas: 

structural adjustment, its social and environmental costs, and what is perceived as a 
"structural adjustment paradigm" that many NGOs believe dominates Bank work; the need for 
"structural adjustment in the North"; the need for debt relief, especially on multilateral debt. 

environmentally sustainable development, including tropical, temperate and boreal forestry 
policies, energy production and efficiency, conservation of natural habitats, national accounting 
systems, environmental assessments, environmental action plans, the Bank's contribution to 
"Agenda 21" (including efforts to phase out ozone-depleting substances), and the workings of 
the GEF. 

social policy, including popular participation, gender, equity, direct poverty reduction (PTis, 
human resource operations, participatory poverty assessments, the poverty progress report, 
hunger reduction programs), micro-credit, resettlement, indigenous peoples, and human rights. 

In addition, leading ANGOs have called for significant institutional reforms of the Bank. This agenda 
is dominated by "good governance" themes : 

transparency: evolving the information policy and strengthening its implementation towards 
maximizing public disclosure; translation of basic project documents into languages spoken by 
project-affected people and of certain Operational Directives into major languages; 

accountability: monitoring the Bank's response to issues raised in the Wapenhans report; 
developing improved indicators of development impact; changing the culture of the Bank and 
its reward system to emphasize delivery by staff of stated Bank priorities; 

participation: ensuring that the politically weak have a voice in Bank-financed operations, 
particularly through holding public hearings, consultations with affected communities and 
through the independent inspection panel; the right of project-affected people to receive just 
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compensation; the importance of popular participation in development decisions as well as 
implementation; and greater Bank attention to human rights considerations. 

The recently agreed disclosure policy, the program of action on participation, and independent inspection 
panel all illustrate that NGOs have provided input into the Bank's reform agenda, and that the Bank has 
the capacity to respond to external concerns. The former offers a wholesale leap in information available 
to the public and goes considerably further than do most development agencies, governmental bodies and 
indeed most NGOs. The latter sets a precedent for all international organizations; governmental and 
otherwise. The Bank's increasing work on governance issues is also noteworthy but has received less 
attention from Bank critics. The challenge now is to demonstrate that these new policies are being 
effectively and decisively implemented. 

IDA 11 will be a key focus over the next 18 months. Clear differences of views are emerging amongst 
Bank critics on the desirability of replenishment. Other foci for advocacy will be the GEF replenishment, 
the Halifax G7 Summit which will initiate a review of the purposes and workings of the Bretton Woods 
Institutions, and the Beijing Conference on Women. These should be used as opportunities to engage on 
substantial policy issues. 

PART IV - Key Issues and Opportunities 

Existing policies already allow considerable opportunities for partnership with NGOs. The following is 
a description of some of the key issues. 

(i) NGO Selection Process. In most countries there is a profusion of NGOs, not all of which have 
attributes of value to the Bank. As has been stated, collaboration is not always beneficial. The selection 
of NGOs for partnership is of critical importance and needs to be based on an intimate knowledge of the 
NGO community. The most important selection criteria are (a) skill and capacity issues: which NGOs 
have the necessary sectoral or geographic expertise, which can undertake the scale of operation envisaged, 
which have a proven track record, which have the necessary staff and management capacity; (b) 
governance issues: whether the NGO is well-managed and reliable, whether it has well-developed 
systems of accountability and transparency, whether it is politically neutral and free from nepotism; (c) 
legitimacy and credibility issues: which NGOs are acceptable to government and other partners, which 
have the necessary legal status, which NGOs have mechanisms to ensure representivity of the grassroots, 
accountability to local communities, and maximum delegation of decision-making to community level 
(such as in organizations with widespread membership of the poor). As the Bank's involvement with 
NGOs increases so will its ability to select carefully the most appropriate NGO partners. It is important 
in most cases that capacity in resident missions be developed for these processes. 

(ii) Involvement of the Government. For development initiatives to be sustained and to be truly owned 
by the government and communities in question, it is important for governments to be fully involved in 
collaborative partnerships with NGOs. By fostering a "trialogue" between the Bank, government and 
NGOs, TMs have often been able to help bring about path-breaking collaboration between the public and 
NGO sectors. In Uganda, for example, a Bank study of the NGO sector revealed many aspects of the 
operating environment which hampered the contribution of NGOs and caused mistrust between them and 
the government. This study, and subsequent workshops for discussions of the findings, helped the 
government strengthen its relations with NGOs. In Philippines, also, the promotion of NGO-government 
partnership at the municipal level has been an important feature of a health program. In policy dialogue, 
too, governments should be involved. Increased interactions with NGOs may be necessary to achieve 
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maximum poverty reduction. Where governments can be persuaded of the desirability of these measures 
there is no dilemma and a Bank-Government-NGO "trialogue" can yield constructive results. Where 
governments are suspicious or hostile, however, the Bank faces very difficult choices. Sometimes the 
Bank will derive useful advice from bilateral interactions with NGOs; sometimes, where involvement of 
NGOs would be critical to a project's success and this involvement is blocked by government, it may be 
most appropriate not to proceed with the project. 

(iii) Flexibility in contracts and procurement. Rigid interpretations of business practices and the project 
cycle are likely to hamper creative partnerships with NGOs. Again there is considerable flexibility within 
the system, but Task Managers differ both in their awareness and willingness to use this flexibility. For 
example TMs are able to use simpler procurement rules to ensure more effective community participation 
(ref). There are many ways in which procurement and disbursement can be made more appropriate to 
NGO involvement (see Alexandre Marc xxx). OPR has recently established a Task Force bringing TMs, 
CVPUs and experienced NGOs together to study and advise on how to improve business practices to 
facilitate Bank-NGO collaboration. Such improvements will be key to deepening cooperation. 

(iv) Better listening. The Bank has acknowledged that some ANGO criticism has been valid through 
changes in Bank policy. In the future the Bank needs to be less defensive, more open to issues they raise, 
and proactive in seeking the guidance of NGOs with relevant experience. For example the Bank held 
productive consultations with NGOs in drafting its Forest Policy and again two years later when the 
implementation of this policy was reviewed. Similarly, and informal Bank-NGO working group on 
disclosure has greatly helped the Bank identify ways of strengthening the implementation of the new 
disclosure policy. 

(v) Selectivity in dialogue. The Bank cannot interact with every NGO. It needs to give little attention 
to NGOs which have neither large or influential followings nor important first-hand experience, but it 
must be prepared to talk with NGOs which are widely perceived (by politicians, journalists or publics) 
as being a credible commentator on development, however unwelcome are their messages and style. The 
Bank can, though, greatly influence who it has dialogue with and about what by taking a proactive 
approach. Actively reaching out to a range of operationally experienced NGOs and asking their guidance 
on diverse issues would not only provide valuable learning, but would also make the policy dialogue with 
NGOs more constructive and less dominated by NGOs whose primary mission is to attack the Bank. 
Careful briefing of key NGOs (perhaps with privileged information) and patient listening to them will 
help increase their influence within the broader NGO community. 

(vi) Divisiveness between Bank members . The new emphasis on participation, public consultation and 
seeking constructive dialogue with NGOs and critics is not always compatible with confidentiality 
requirements, achieving specified development objectives with the requisite government ownership, and 
the maintenance of a close relationship with borrowing governments. The better access ANGOs have to 
Bank information and top managers, the more they call for, while borrowers see the Bank as more 
concerned about the views and interests of ANGOs (particularly in Washington) than their own. Often 
they resent ANGOs who they see as accountable to no-one (other than to their Boards or funders), yet 
who seek to impose on them the same sophisticated, expensive standards of governance which are 
required in Part I countries but which not all NGOs adhere to themselves, and which may not be 
compatible with their individual historical and cultural characteristics. Some Part I governments 
increasingly consult NGOs and rely on NGO information in formulating their opinions on Bank matters, 
which is resented by borrowing governments, who think the Bank and some of its members is giving too 
much attention to discussing policies and projects with NGOs. 
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PART V - A Framework for Mainstreamini: 

Through building on existing good practice, and through being better placed to respond to the key issues 
and opportunities described above, the Bank will be able to develop more fruitful collaboration with 
NGOs and achieve a more constructive dialogue on controversial policy issues, with only modest resource 
implications. The strategies set out below all have precedents within the Bank's work. All are based on 
innovations which have made important advances to Bank-NGO collaboration and dialogue. The 
mainstreaming approach described here consists of making today's best innovations tomorrow's usual 
practice. 

NGOs are now important partners in many Bank activities, but they are also amongst the Bank's most 
powerful Bank critics, influencing the institution directly and via donors and the media. Innovative 
operational approaches often entail a level of collaboration with NGOs which would previously have been 
rare. And many recent changes in policies or projects involved responses to NGO initiatives or advocacy. 
Progress depends not so much on managing the Bank's bad press, but on becoming open and flexible 
enough to listen to well placed criticism and advice, and on incurring greater trust within the wider 
development community by demonstrating clear results on the ground. 

Objectives of Improved Relations: 

(i) To improve the effectiveness of Bank-financed operations, particularly with regard to poverty 
alleviation, environmental sustainability and popular participation, by forging partnerships with 
NGOs with proven effectiveness and strong local knowledge. 

(ii) To foster a more enabling environment for NGOs to contribute to such development priorities 
within borrowing countries. 

(iii) To engage more actively with NGOs in dialogue on the development agenda. 

The emphasis of the proposed strategy will be to build on best practice; to gradually move the locus of 
Bank-NGO interaction to developing countries; to deepen sector-specific interactions; and to address 
current constraints inhibiting fuller partnership and more constructive relations with NGOs. 

1. Promoting Operational Collaboration and Dialogue 

NGO involvement in projects is being reviewed more routinely at the IEPS and later stages. Where 
direct collaboration with NGOs in implementation is to be sought, PIDs should clearly identify such 
opportunities, the terms of engagement should be made clear, and governments should be fully included. 
The NGO Unit in OPR will work with OED and CDs to monitor and evaluate the costs and benefits of 
NGO collaboration, and will disseminate lessons of best practice. 

The NGO Unit will also enhance Bank-NGO interactions through providing cross support for innovative 
or high-risk NGO collaboration; helping organize international and regional policy discussions and 
sectoral meetings; and helping CDs foster a more enabling environment for NGOs through studying and 
discussing with governments ways in which NGOs might make a richer contribution to national 
development. 

Each Region and CVPU Departments which interact considerably with NGOs would also be asked to 
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identify one or more NGO point people who in addition to their normal duties would comprise a Bank
wide network (coordinated by the NGO Unit) for responding to NGO-related issues, evolving the Bank's 
NGO strategy, and disseminating relevant experience. This network will also exchange experience on 
NGO issues with counterparts in other official aid agencies. 

Strengthening operational staff capacity is a key element of enhancing operational collaboration. Country 
Departments, especially TMs and Resident Missions, are at the front-line in this. There are three 
priorities. First, increased operational collaboration should concentrate on national NGOs, community 
based organizations and experienced local branches of international NGOs (see selection criteria above). 
Second, implementation of the Bank's disclosure policy must concentrate on providing information to 
people in developing countries. And third, more effort is needed to engage experienced developing 
country NGOs in discussion of policy issues. 

Strengthening of local capacity in the field is therefore called for. Specifically, CDs should consider 
appointing local staff in major resident missions with NGO relations as a major (but not exclusive) item 
in their job descriptions. India was the first resident mission to appoint such a staff member; the 
Indonesia, Ethiopia, Argentina and other missions have followed suit. These staff would build up 
relations with and knowledge of key NGOs and CBOs, disseminate lessons of experience regarding 
collaboration within the Bank, ensure effective distribution to NGOs of Bank information relevant to the 
country, and arrange country-level Bank-NGO interactions, especially taking advantage of visits of senior 
Bank staff. The capacity of Regions to work with NGOs may need expanding in other ways, but this 
should be for each region to determine. The Africa Region has had a fulltime specialist lodged within 
the TD; other regions might prefer other approaches. 

Capacity for collaboration needs to be strengthened elsewhere, besides in operations--including NGO 
capacity to work with the Bank. The Training Department, EDI, Resident Missions, the NGO Unit and 
other CVPUs can all contribute to this. For Bank staff-especially TMs--the priorities are: (a) appropriate 
training, particularly through NGO modules within broader training programs, (b) "how-to" manuals and 
other resources providing guidance on best practice, and (c) guidance in management of policy dialogue. 
For NGOs, the priorities are (a) national level workshops describing how the Bank works and the 
opportunities for Bank-NGO collaboration (as have been pioneered in Tanzania and Argentina, (b) 
training in Bank procedures, especially procurement and disbursement, to be provided at the outset of 
projects involving NGOs, (c) "how-to" manuals for such purposes, (d) ensuring that Project 
Implementation Units are equipped to help NGOs understand the processes involved. 

2. Strengthening the Policy Environment for Effective NGOs 

In recent years, the Bank has placed emphasis on encouraging "good governance" as central to strong and 
equitable development and sound public management. NGOs make (or in some countries could 
potentially make) an important contribution to this. They can: (i) contribute to public sector 
management; (ii) help governments strengthen accountability of public agencies; (iii) disseminate 
information to the public about legal rights, new development programs and public laws, and ensure that 
the information is widely understood; (iv) help ensure the equitable application of the rules of law; 
(v) facilitate public debate on proposed development initiatives and policy formulation (and hence broaden 
the consensus on eventual outcomes); (vi) provide supplements to public services in the form of 
alternative services; and (vii) help the public (especially its weaker members) influence the quality, 
volume and targeting of government services and benefits . 
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The contribution NGOs play in these activities varies enormously from country to country. The policy 
environment for NGOs is a critical determinant. As part of creating a more conducive environment for 
sound development, therefore, the Bank should aim to foster a healthy NGO-State relationship (see 
"Governance and Development," World Bank '92). Such a relationship would be one where: (a) there 
are no arbitrary obstacles to the forming of NGOs; (b) fiscal, registration and other regulations 
concerning NGOs are enabling, predictable and conducive to local philanthropy; (c) there is ready NGO 
and public access to information about development plans, and wide dissemination of such information 
(for example, regarding Environmental Assessments and Action Plans); (d) NGOs are protected by the 
rule of law; (e) NGOs play a role in helping governments enhance public accountability of state agencies 
(NGOs themselves should also be expected to be transparent and accountable); and (t) governments and 
donors work in partnership with and perhaps fund NGOs whose effectiveness is demonstrated, particularly 
in reaching the poor. 

The Bank should approach its relationship with NGOs as an important facet of the way it approaches the 
broader issues of facilitating the development of the private sector, at times encouraging governments to 
be more responsive to NGO concerns and programs. The Bank, through its ESW and policy dialogue, 
can help governments more fully appreciate actual and potential NGO contributions to development 
efforts. Insights from studies of State-NGO relations can be used to advise borrowing governments on 
policy measures which could increase resources for and remove obstacles to greater NGO contributions, 
perhaps in the context of the Country Assistance Strategy. Where the State is over-extended, 
strengthening the contribution of NGOs can be an important ingredient of enhancing the role of the 
private sector. For example OPRPG and the Country Department worked with the government of 
Honduras to hold a major consultation with NGOs, chaired by the President of Honduras. This led to 
a new level of understanding and to important new instances of collaboration between the government 
and NGOs. 

3. Outreach to NGOs 

(a) Making a special err ort in developing countries 

Without reducing its responsiveness to dialogue with Part I NGOs, the Bank should make strenuous 
efforts to reach out to NGOs in developing countries (national, grassroots and local branches of 
international NGOs, particularly those with experience of working with the Bank) to discuss issues of 
development policy. Such dialogue is likely to be both more informative and less hostile. It is proposed 
to organize Bank-NGO meetings on a regional or sub-regional basis, especially in the context of the Bank
NGO Committee (as with the recent meeting with African NGOs in Addis Ababa about future IDA 
priorities, and the meeting in Peru on Bank priorities for LAC). Meeting topics germane to the region 
would be jointly agreed by NGOs and the Bank. A target of two such meetings a year should be set, 
rotating between the geographic regions. These meetings (involving OPR, the Regions and perhaps 
sometimes organized jointly with Regional Development Banks) would be tailored to the specificities of 
the country in question and would be for information exchange and policy dialogue. Prominent 
academics and other leaders of development thinking would be invited to participate as well as NGOs. 

The Bank-NGO Committee needs overhauling in other ways. In the late 80s it was a useful forum for 
dialogue with NGOs on operational and policy matters. Now, however, the Bank has a high degree of 
interaction with NGOs elsewhere. The composition of the committee is unique, comprising a high calibre 
team of both NGO and Bank participants, but the debate and output of the committee at present does not 
reflect this calibre, and tends to duplicate discussions held elsewhere. The Bank should, subject to the 
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agreement of the NGO members, work to modify the functions of the committee, so that - in addition 
to dialogue on specific policy issues such as the IDA 11 replenishment--it helps guide the Bank's evolving 
NGO strategy. Rather than being the forum for debate on policy issues, it would help the Bank steer its 
relationship with NGOs (particularly in developing countries) by constructing the most appropriate fora 
for such debate, and by helping the Bank monitor and evaluate its experience with collaboration, dialogue 
and (perhaps) funding. 

(b) Proactive dialogue with specialist NGOs 

On topics of particular interest to a sizeable body of knowledgeable NGOs, the relevant CVP Departments 
should ensure active dialogue with influential and knowledgeable NGOs (whether critical of the Bank or 
not), perhaps through establishing sectoral NGO committees, as has been proposed by the Energy 
Department. Whilst many of the strongest critics would be included, this strategy would ensure that the 
Bank is listening to a broader range of NGO opinion-not just to the most vocal. 

The present practice of holding consultations on upcoming policies and major new lending initiatives of 
particular interest to NGOs and others outside the Bank should be expanded and strengthened. These 
should be at draft policy or early project preparation stage, should be carefully followed up to inspire 
confidence in the process, and should (in the case of policies) ensure a geographic spread of participation. 
The value of these has been demonstrated by the consultations on forest and water policies. The purpose 
of such consultations is to improve the way the Bank does its business. Hence these consultations should 
be technically, not politically, driven. Good practice encourages TMs of policy papers to draw on 
expertise on the subject outside as well as inside the Bank. This expertise includes academics, specialists 
of other agencies and, frequently, specialist NGOs. It is good practice, to underline this, to involve 
NGOs and other specialists in the same meeting. The Industry and Energy Department now has regular 
meetings with advisory groups of NGOs on energy policy issues. 

(c) Improved communications 

Many NGOs, politicians,joumalists and members of the public only know of the Bank through what they 
hear from Bank critics. To convince a broad range of well-meaning NGOs--and through them their 
supporting publics-that the Bank is serious about reducing poverty, protecting the environment and other 
development priorities, the Bank needs to tell its own story. This requires a communication strategy 
tailored to such an audience, explaining, for example, the need for economic policy reform. Most 
valuable to the Bank and most credible to NGO and other publics are testimonies to the effectiveness of 
Bank programs and rebuttals to critics' allegations which come from senior development specialists 
outside the Bank who have no personal axe to grind (such as NGO leaders, academics, development 
journalists, leading politicians etc). The Bank should both encourage and disseminate such "third party 
endorsements". For example, in responding to critics of adjustment the Bank usually quotes its own 
evidence of the efficacy of those programs. It would be more credible to quote the papers of USAID, 
SIDA, Killick and others which pour doubt on the claim that the poor are systematically hurt by 
adjustment. 

In developing a more proactive communication strategy (with an NGO audience in mind), there is a need 
for producing excellent materials on the Bank's work in areas of special public interest (poverty 
reduction, environmental protection, participation, micro-enterprise development etc), on Bank policies 
in "difficult" areas such as adjustment and resettlement, and on how the Bank works. It also calls for 
more regular in-house seminars with NGO leaders and more conferences for NGOs on controversial 
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topics and issues of mutual concern. 

4. Strengthened Management of Bank's Resl)onse to Criticisms and External Concerns 

There is a need for a more collegial approach to determining the Bank's response to controversial issues 
(including problem projects). Though the most relevant department on the issue in question should retain 
the lead, other departments must be more fully involved and on-board with the agreed strategy since 
public controversy has significant implications for the Bank as a whole. This practice is already 
beginning to emerge. For example AGR, ENV, GEF, EXT, and OPR were all involved in evolving the 
Bank's position on the Bangladesh Flood Action Program and the Laos forestry project. 

Regarding "problem projects," the objective should be to identify possible NGO concerns ahead of time, 
so that potential problems can be rectified at source and so that negative publicity can be avoided. It is 
usually possible to predict in advance which projects are likely to be particularly sensitive. It is good 
practice to discuss these at the earliest possible stage with responsible, knowledgeable NGOs, (as has been 
the case with the Ghazi Barotha dam in Pakistan). It may also be desirable to include an NGO consultant 
on identification and preparation missions (for which support from FIAHS may be possible). 

In response to NGO attacks, is appropriate to be more robust than the Bank has been in the past, but this 
must be even handed. Where unsubstantiated or willfully exaggerated claims are made the Bank needs 
to be emphatic in countering these claims. However management must be equally robust in ensuring that, 
when serious charges are levelled by NGOs, these are not brushed aside but are fully investigated and 
responded to. 

In the face of a major campaign, a response group should be established, chaired by the EXT 
Director, and comprising the region in question, OPR, DEC and other relevant CVPUs, to 
determine the Bank's strategy and follow up on implementation. 

5. Financing an NGO Small Projects Window 

All major bilateral and many multilateral agencies have NGO funding mechanisms. In the case of IDB 
the "Microprojects" facility channels some $30 million per year to NGOs in LAC. Many proposals have 
been made over the years for Bank funding of NGOs. For many, it has become the acid test of the 
Bank's seriousness regarding NGOs. However, the fact remains that funding shortages are not always 
the limiting factor in the growth of good quality NGO programs (except where NGOs have a better track 
record for service delivery than government departments). Moreover, because the Bank is a centralized 
organization, focussed on policy issues and large projects, identifying good NGOs to fund is not 
necessarily the Bank's comparative advantage, neither would it find it easy to administer and evaluate a 
micro-grants program, unless perhaps there were wholesaling intermediaries. 

It is however recommended that the Bank needs a new instrument in its arsenal for tackling poverty at 
grassroots level. An effective poverty reduction strategy must include carefully targeted measures 
addressing the specific needs of particularly vulnerable groups as well as economy-wide actions. Many 
such targeted measures are so specific to the population group or locality in question that they can best 
be addressed through grassroots initiatives based on sound local knowledge and community involvement. 
Whilst some such initiatives are possible through government programs (especially through programs 
which are highly decentralized or participatory in design) and would therefore be financed through regular 
loans and credit, it is often likely that NGOs and Community Based Organizations will be the initiators. 
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It is therefore desirable that the Bank should have instruments for supporting such activities where they 
are well designed, likely to make a significant poverty-reduction contribution and require additional funds. 

It is therefore proposed that the Bank develop a small projects "window" for an experimental period to 
provide grants to NGOs and other intermediaries to enhance their contributions to poverty reduction and 
environmental sustainability. This should build on the multi-donor Consultative Group to Assist the 
Poorest (a micro-finance program), which was agreed in March by the Board. The CGAPP framework 
restricts funding in the first instance to micro-finance schemes since these have the clearest track record 
in helping improve the incomes of the poor. QPR believes that the scheme should be rapidly broadened 
to encompass a wider variety of purposes. This broadening needs to be borne in mind when considering 
the structure and staffing of the secretariat responsible for the Fund's administration. 

Since the Bank is not well equipped to chose between large numbers of small funding requests, a 
"wholesaling" approach is suggested in which grants are made to intermediaries (typically respected and 
larger national NGOs, credit unions and cooperatives). Those intermediaries would either maintain their 
own programs for poverty reduction or would channel funds to small NGOs and CBOs for this purpose. 
The models for this wholesaling function would be PHN's funding for population NGOs and ID B's small 
projects program. The Fund would also provide grants for strengthening NGO capacity and dissemination 
of experience. This would include funding for training NGOs in management and other key skills, 
seminars to facilitate strategic planning and improved coordination between NGOs and government 
agencies, and technical assistance to NGOs to assist them "scale-up" their activities. Grants would also 
be made to intermediaries to provide training to the ultimate beneficiaries. 

CONCLUSIONS 

We are confident that the five action areas described above not only provide a firm foundation for 
building an improved relationship with the NGO sector, including with many of the Bank's critics, but 
also would help the Bank better fulfill its development objectives. 

John Clark 
DRAFT - 4/24/95 
c:\wp5 l \jc\nustrat2 
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