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Executive Summary 

Introduction 
1. The purpose of the Evaluation of Norwegian Hu­

manitarian Assistance to the Sudan is to examine 
the impact of Norwegian humanitarian assistance 
upon the continuing civil war and efforts to achieve 
peace and reconciliation in the country. Attention 
will be focused on the extent to which humanitarian 
assistance has been able to relieve distress, hunger 
and suffering, and on the effect of the aid on vari­
ous parties' willingness to seek peace and reconcil­
iation. The evaluation is intended to provide a basis 
for the assessment of further Norwegian involve­
ment in the Sudan. 

2. In particular, the intention of the evaluation is to 
assess the effectiveness of two Norwegian non­
governmental organisations - Norwegian Church 
Aid (NCA) and Norwegian People's Aid (NPA) -
to determine the consequences of their activities 
upon those whom they seek to assist and upon the 
overall peace and reconciliation process. These two 
organisations are of particular relevance to the Nor­
wegian government since they serve as channels 
for the bulk of the approximately 50 million NOK 
provided for the Sudan annually. 

Key Findings 

General Findings 

3. Norway has provided large amounts of assistance 
to the Sudan. During the last 10 years the main 
emphasis has been on humanitarian assistance, 
which has improved the situation of people suf­
fering from the effects of civil war. There has been 
substantial shorter term effects as well as longer 
term impact of the aid provided in terms of reliev­
ing suffering and improving livelihoods of people. 
The impact of the assistance on the willingness of 
the parties to seek peace appears to be marginal. 

4. Although conflict resolution has become an inte­
gral part of Norwegian Humanitarian Assistance 
Policy, the funding provided by the Norwegian 
Ministry of Foreign Affairs through NCA and NPA 
was never primarily intended as a resource to pro­
mote peace and reconciliation. 

5. The civil war in Sudan - and Norwegian efforts to 
limit suffering and promote peace - illustrates the 
need for a two-tier international response system, 

which includes an impartial humanitarian response, 
which will be provided automatically irrespective 
of the political context to meet the basic needs of 
people affected, and a political response, which 
links further support to areas in conflict to the wil­
lingness of the parties to reduce violence and pro­
mote peace and stability. 

Norwegian Humanitarian Assistance to the 
Sudan 

6. The institutional structure within the Government 
of Norway which can formulate a comprehensive 
and coherent policy that links political and human­
itarian objectives, has not had sufficient capacity to 
monitor all relevant interventions and ensure policy 
integration. Therefore Norwegian efforts in Sudan 
appears to have been more a result of disjointed 
incrementalism than of a clearly defined Sudan-
policy. 

7. The effectiveness of Norwegian aid to the Sudan 
has been constrained by the lack of agreed criteria 
for the utilisation of funds allocated for humanitar­
ian assistance. 

8. Norwegian assistance to the Sudan during most of 
the 1970s was intended to facilitate repatriation of 
refugees and internally displaced persons as well as 
to support the re-emergence of peace in the after­
math of the 1972 Addis Ababa Agreement. During 
this period, NCA established its programme in 
Eastern Equatoria, focusing upon human resource 
training and development. 

9. The ebullience of the 1970s turned sour as the 
peace process began to unravel. By the end of 1983, 
civil war had returned to the Sudan. NPA would 
three years later establish itself as a major supporter 
of the anti-government SPLA/M, while NCA con­
centrated on protecting the development network 
that had been created during the previous decade. 
For both, relief aid was emerging rapidly as the 
primary institutional concern. 

10. With the intensification of conflict and the ensuing 
famine of 1988, Operation Lifeline Sudan (OLS) 
was created by the UN and actively supported by 
many major donors. A combination of obligations 
arising from OLS and intensified insecurity at the 
operational level resulted in changes in the stråte-



gies and operational procedures of the NCA and 
NPA. NCA implementation methods «split» con­
ceptually and practically. In the north, NCA's 
«working through approach» led to strengthening 
local capacities to provide services. In the south, 
NCA intensified its relief efforts through expatriate 
staff. For its part, NPA reacted against the «neutral 
and impartial» constraints of OLS assistance, and 
forged strong links with the SPLA/M. 

11. Since 1992, the Sudanese conflict has become more 
complex and even more politicised. Violence and 
alignments have spilt across Sudan's borders, and 
governments such as the United States have drop­
ped any pretext of diplomatic even-handedness. 

12. Norwegian funding over almost three decades has 
witnessed significant changes in the objectives as 
well as the implementing agencies used to distrib­
ute assistance. Prior to the 1980s, Norwegian as­
sistance was directed towards development, mainly 
through the NCA's own programme infrastructure. 
During the last half of the 1980s, funds for relief to 
both the NCA and NPA increased substantially. 
The NPA's portion of Norwegian assistance, pre­
dominantly for relief, increased dramatically dur­
ing the 1990s, in no small part due to the fact that 
insecurity had resulted in other partners withdraw­
ing from Southern Sudan. 

Programmes of NCA and NPA in the Sudan 

13. NCA's «working through approach» has led to the 
creation of a cadre of exceptional professionals, 
highly sought after by other organisations. Under­
lying this transfer and promotion of skills is the 
hope that once there is a peace agreement, the work 
of NCA could be undertaken through qualified, 
effective and efficient local structures, e.g., church-
based organisations. 

14. This aspiration is more immediately on the horizon 
in the north than in the south, where pressures from 
the SPLA/M and continuing dangers for local staff 
require a greater involvement of expatriate staff. 
Through its operational partners, NCA as a whole 
provided a unique combination of programmes, 
each very important to specific clientele. Its efforts 
in Khartoum were essential to the needs of an all 
too often alienated population of displaced persons. 
In Juba, NCA was only one of three non-govern­
mental organisations that normally could be relied 
upon for assistance; and, clearly the importance of 

NCA as the major NGO in Eastern Equatoria has 
become legion. 

15. NPA's approach is that of a «solidarity group» in 
which it has taken clear sides in the civil war, and 
supports the political objectives as well as the relief 
requirements of the SPLA/M. This has developed 
out of a political analysis of the situation and a 
concern for the victims of the war, in direct exten­
sion of NPA's approach to conflicts in many other 
parts of the world. 

16. Throughout its eleven year involvement in South­
ern Sudan, NPA's programme and staff have been 
notable for the courage that they represented under 
the most trying conditions. When assassinations of 
expatriates in 1992 saw the withdrawal of all OLS 
agencies, the NPA remained in Sudan to provide 
relief aid. 

17. NPA successfully ran three hospitals close to the 
fluctuating front lines that divided the SPLA and 
the Sudanese army, and also was able to respond 
with considerable alacrity to identified food needs. 

Evaluation of Operations 

18. When it comes to delivering goods and services to 
targeted beneficiaries, NPA's strength lies in the 
room for manoeuvre that it has created for itself 
outside OLS and alongside the SPLA/M. NPA has 
placed a high priority on developing its logistics 
capacity from the outset. 

19. It is very evident that both management problems 
and the close ties that NPA has with the SPLA/M 
make effective monitoring and accountability prob­
lematic. Also the lack of effective management 
procedures combined with the operational flexibil­
ity required in conflict zones make procurement 
and delivery unpredictable. In fact, while there is 
much to commend about NPA's determination and 
delivery of relief food, it is clear that had manage­
ment been more systematic in prioritising projects, 
even more could have been accomplished, for ex­
ample, with its well developed logistics capacity. 

20. Despite the operational divide between NCA/Khar-
toum and NCA/Nairobi, the Sudanese government 
looks upon the NCA as one organisation and, 
hence, with a degree of suspicion. The Govern­
ment's attitude has directly affected NCA's oper­
ational effectiveness, which has led NCA/Khar-
toum to focus more upon training and institutional 
development rather than relief or development pro­
grammes. This said, however, the NCA's oper-
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ational capacity remains an important factor when 
it comes to sensitive and fragile situations such as 
that of Juba. 

21. NCA/Nairobi, which since 1996 has become fully 
operational, continues to tread a delicate balance 
between maintaining good relations with the 
SPLA/M and with the church organisations in the 
area. The latter two compete for the same re­
sources, and clearly the positive relations which 
NCA's Nairobi office has with the SPLA/M does 
little to enhance NCA's overall relations with the 
Government of the Sudan. 

22. NPA's information management has been weak. 
Lack of assessment, monitoring and accountability 
standards has meant that inaccuracy and even re­
criminations imbue much of NPA's written and 
oral reports. NCA/Khartoum has periodic report­
ing, but its regularity is hampered by a range of 
external factors beyond its direct control. NCA/ 
Nairobi has a seemingly effective and regular re­
porting system. 

23. In general, NPA's operations have been hampered 
by reported cases of misuse of resources. Although 
audit reports in the early 1990s mention irregular­
ities in procedures, such suggestions have not been 
subjected to systematic independent investigation 
until late 1996. 

Evaluation of Impact 

24. The evaluation's principal concern, viz. the impact 
of Norwegian humanitarian assistance to the Sudan 
in relation to the civil war situation and efforts to 
achieve peace and reconciliation, was analysed 
from three different perspectives: conciliation, di­
rection and prevention. 

25. Conciliation concerns the process by which the atti­
tudes and interests of leadership in conflict can be 
modified. In that regard an NGO can serve as a 
catalyst by bringing the two conflicting parties to­
gether through various mechanisms: exploration, 
e.g., an NGO can support a forum such as IGADD 
where reconciliation options can be explored. 
NCA/Nairobi in that regard supports an informal 
working group, i.e., the Sudan Working Group, 
whose ideas and contacts have been used to streng­
then IGADD's peace initiatives; unification, e.g., 
an NGO directly serves as the intermediary to bring 
conflicting sides together. NCA/Khartoum has 
been instrumental in helping to unify the positions 
of opposition groups in Government-held areas; 

rewards, e.g., an NGO can provide positive in­
centives to those conflicting parties that undertake 
peace initiatives. NCA-Nairobi, for example, has 
funded and given other material support on two 
different occasions in 1996 to peace meetings be­
tween elders and chiefs from warring ethnic 
groups; training, e.g., an NGO can fund various 
training activities to enhance understanding and 
awareness of central peace-building concerns such 
as international humanitarian law. NPA has been 
providing training sessions for the SPLM in in­
ternational humanitarian law; facilitation, e.g., an 
NGO can help other groups undertake the sorts of 
activities noted earlier. NCA's support for the New 
Sudan Council of Churches has enabled the latter to 
play a much more active role in peace conferenc­
ing. 

26. Direction reflects efforts to change the balance of 
power between hostile parties. NGOs can contrib­
ute to strengthening or weakening a party, for ex­
ample, by either withdrawing or supplying goods 
and services or by exposing or legitimising a par­
ty's policies, declared objectives or principles. 
Both NPA and NCA used such techniques quite 
effectively in ways that affected balances of power 
on intermittent bases. However, they neither had 
the weight nor the essential overall political support 
that would have been needed to truly alter the 
scales in one direction or another. 

27. Prevention seeks to avoid the recurrence or occur­
rence of violence by influencing the underlying 
attitudes of important groups. In looking for ways 
to promote prevention, NGOs can focus upon areas 
of unequal development or upon changing the per­
ceptions of communities about each other. The lev­
erage that NPA and NCA had on many of the poor­
er and most accessible communities in the Sudan 
had indeed some preventative potential, but in the 
final analysis they neither felt obliged nor had the 
resources to undertake such activities with the con­
sistency and scope that would have been required. 

28. Despite many incidents of positive peace initia­
tives, the involvement of NCA and NPA in certain 
ways actually exacerbated hostilities. NCA's focus 
upon Eastern Equatoria has been interpreted by 
Sudanese outside that area as reflecting a biased 
«ethnic agenda», contributing to a small degree of 
intra-ethnic animosity both in rebel and govern­
ment controlled territory. The NPA's involvement 
with the SPLM and the reliance of the latter upon 
the former for resources have contributed to the 



weakening of the all important interaction between 
the SPLM and traditional chiefs and governance 
structures. The Movement could afford to rely on 
the outside, and the ability of a small core of its 
liaison experts (the SRRA), to obtain some vital 
resources. In general, however, none of the agen­
cies individually or in concert have adequate re­
sources to undertake the level of support necessary 
to promote the peace process. 

Conclusions 
29. The discontinuities between the programmes and 

projects of the NCA and NPA and the peace proc­
ess can best be understood from four inter-related 
perspectives: (1) the origins of the NCA's and 
NPA's involvement in the Sudan; (2) their institu­
tional objectives; (3) the dynamics and constraints 
imposed upon each by their respective partners, 
e.g., the Government of the Sudan and the 
SPLA/M; and (4) their respective management 
styles. 

30. The origins of the involvement of the NPA and 
NCA in the Sudan did not stem from any coherent 
or uniform set of overall objectives, and certainly 
do not reflect any abiding commitment to fostering 
peace and reconciliation. The involvement of the 
NPA stemmed from a standard institutional re­
sponse in 1985 to a specific request, and the NCA's 
involvement during this same period can be traced 
to a commitment to developing the most underpriv­
ileged areas of the Sudan after the Addis Ababa 

agreement. 
31. The institutional objectives of the NCA and NPA 

differ significantly. NPA was seen as an essential 
supplier of institutional and resource support to the 
SRRA. In this role, it was often a vociferous critic 
of ostensibly neutral initiatives such as Operation 
Lifeline Sudan, and was openly willing to act as a 
conduit for humanitarian assistance that might not 
necessarily be deemed neutral. NCA was seen as 
committed to capacitating its church organisations 
but also needing to balance this interest with the 
demands of the SRRA. 

32. The dynamics and constraints imposed by their re­
spective partners go a considerable way towards 
explaining the reality of the objectives and imple­
mentation methods of both the NCA and NPA. 
Since 1987, when civil war affected access to rural 
areas and when criticisms about NCA's «surrogate 
government» role had reached a crescendo, NCA in 

the north established a policy of «working through» 
local partners. This transfer of skills from expa­
triates to Sudanese has been very effective, but 
leaves the programme exposed to Khartoum au­
thorities. NCA's operations in the south have not 
made this transition yet, and it has a number of 
expatriates who remain in the field. The NPA, on 
the other hand, rests on the whole quite comfort­
ably in its close relationship with the SPLM/SRRA. 

33. The respective management styles of the two 
NGOs also explain the differences in programming 
and contributions to the peace process. In the past, 
NPA's powerful Resident Representatives deter­
mined the direction of the organisation and how the 
SPLA/M would be supported. NCA's programmes 
and peace initiatives in contrast were more deter­
mined by the organisation's own goals and its long­
er-term strategies. 

34. The assistance provided by the Norwegian Ministry 
of Foreign Affairs through NCA and NPA has reac­
hed considerably more areas than most other pro­
grammes of its kind. NPA, for example, worked in 
areas where many OLS-registered agencies were 
reluctant to go; the NCA worked in both Sudan's 
north and south. 

35. Nevertheless, one must not underestimate the com­
plexities that any assistance programme will have 
to face, given the attitudes of authorities in both the 
north and the south and the conflict that continues 
in the south. Such factors may create differences in 
the objectives and operational modalities of the 
NCA and NPA; differences which the Norwegian 
Government may regard as complementary, but 
which in fact may well be dysfunctional. 

36. There is no indication that the present level of con­
flict will abate, and to the contrary there is consid­
erable evidence that the conflict will intensify, par­
ticularly across the borders of Southern Sudan. To 
some extent this sad conclusion reflects a persistent 
inability of concerned governments to develop a 
coherent and coordinated strategy for dealing with 
Sudan's tragedy, one which is increasingly becom­
ing an inter-state crisis. On another level, this con­
clusion indirectly reflects the consequence of do­
nors' unwillingness or inability to develop a coher­
ent and coordinated strategy with their own oper­
ational agencies. 

37. Rather than develop a coherent and coordinated 
strategy, the Norwegian Ministry of Foreign Af­
fairs has opted for a looser arrangement, one based 
upon perceived mutual advantage. The MFA has 



been able to use the NPA and NCA to gain in­
formation and maintain contacts, and in turn the 
agencies have used their relationship with the MFA 
to gain considerable administrative and operational 
latitude which has not improved accounta-bility. 

Recommendations 
38. The very scale of the crisis facing the Sudan and 

neighbouring countries requires a more coherent 
and committed international response. It is all too 
evident that the moral as well as resource commit­
ments of Norway will really only bear fruit if they 
are part of a larger and far more strategic approach 
to peace and development in the region. Consistent 
with the Government of Norway's very positive 
approach to UN humanitarian reform, it would be 
increasingly important for the Government more 
profoundly to relate its humanitarian commitments 
to those of other actors. 

39. It is evident that the Norwegian government's dip­
lomatic objectives and the aid objectives of the 
NCA and NPA must be more closely linked. In 
particular if the Norwegian government wishes to 
seek ways to promote peace in Sudan, then this 
objective must be reflected in the sorts of pro­

grammes that it is funding through the NCA and 
NPA. Towards this end, the Government should 
establish a Sudan policy with clear objectives and 
agreed criteria for its assistance. 

40. There is no doubt that, despite the operational diffi­
culties that the NCA and NPA face in the course of 
their work, both organisations must reassess their 
objectives and strategies. In so doing, they must 
weigh more carefully their impact upon Sudanese 
society, and reconcile their different institutional 
roles and bases in terms of that society's needs. 
Reduction of violence should be made an explicit 
objective of programmes and more preventive as­
sistance should be provided. 

41. At the same time, it is essential that NPA continues 
to improve its level of accountability not only in 
terms of administration and management, but also 
in terms of programme and project development 
and implementation. 

42. The Ministry should undertake a review of how 
projects and programmes are approved and how 
reporting procedures are supervised. The review 
might lead to enhanced accountability, more sys­
tematic documentation of results and consistent 
guidelines for NGO partners. 
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1 Introduction 

The long-standing Norwegian commitment to the Su­
dan is unique. In the last three decades large amounts of 
assistance have been provided and many Norwegians 
have served in the Sudan. The focus of the present 
evaluation is on the humanitarian assistance, provided 
by Norway, in particular since 1983, when civil war 
returned to the country. 

The purpose of the Evaluation of Norwegian Human­
itarian Assistance to the Sudan is to examine the impact 
of Norwegian humanitarian assistance upon the contin­
uing civil war and efforts to achieve peace and reconcil­
iation in the country. Attention will be focused on the 
extent to which humanitarian assistance has been able 
to relieve distress, hunger and suffering, and on the 
effect of the aid on various parties' willingness to seek 
peace and reconciliation. The evaluation is intended to 
provide a basis for the assessment of further Norwegian 
involvement in the Sudan. 

The main emphasis of the evaluation has been on the 
programmes of Norwegian Church Aid and Norwegian 
People's Aid - two large NGOs, which have been chan­
nels for most of the approximately 50 million NOK 
provided for the Sudan annually. The Terms of Refer­
ence, which have guided the evaluation, are included in 

Annex I. 

The evaluation was undertaken by a team of consultants 
from November 1996 to April 1997. After initial dis­
cussions in Norway in November 1996, a desk study of 
relevant documentation, and further consultations in 
Norway, the field study team worked in the Sudan and 
Nairobi for five weeks in January and February. The 
findings were analysed in February-March and the draft 
report was ready on 7 April 1997. Comments received 
from NCA, NPA and different departments of the Min­
istry of Foreign Affairs were taken into consideration 
when preparing the evaluation report, which was sub­

mitted to the MFA in June 1997. In July the Ministry 
decided to make more information available to the eval­
uation team. Additional documentation was studied and 
supplementary interviews were held in Norway in Au­
gust and the revised evaluation report was submitted in 
September (draft) and October (final) of 1997. In the 
revised evaluation report a new section on the «Oslo 
Back Channel» was added (section 2.4) and changes 
were made in the Executive Summary. For information 
on the itinerary, limitations and documents consulted, 
please see Annexes II, III and V. 

By the end of December 1996, the Ministry of Foreign 
Affairs requested COWI to undertake a rapid verifica­
tion of the status of the programmes of the NPA in 
Southern Sudan. The verification, which had separate 
Terms of Reference, was added as an extension to the 
present evaluation and the results were reported in Feb­
ruary 1997.1 

The evaluation team wishes to express its sincere appre­
ciation of the open, friendly and constructive cooper­
ation extended by the Ministry and representatives of 
the NCA and NPA in Oslo, in Sudan and in Kenya. The 
information provided, the logistical support and the 
comments to the draft report have greatly facilitated the 
work. Our sincere thanks go to the personnel of the two 
agencies in the field and to the staff of ACF-Juba and 
WFP who contributed actively to keeping up the spirit 
of the team while house-stranded in Juba for five extra 
days. 

The evaluation is intended to provide a basis for the 
assessment of further Norwegian involvement in the 
Sudan. In addition, it may be useful in the context of the 
current international concern, which is shared by Nor­
way, about the effects and impacts of humanitarian 
assistance and the links between aid and conflict. 

«Verification of the Norwegian People's Aid's Activities in 
the Sudan», Field Study Report, COWI, February 1997. 

II 



2 Norwegian Humanitarian Assistance to the Sudan 

2.1 Norwegian Humanitarian Assistance 
Policy 

Since the 1950s solidarity with the poor and those af­
fected by emergencies has been an important part of 
Norwegian Foreign Policy. The relatively large sums of 
money provided by Norway for short-term humanitar­
ian relief and long-term development programmes were 
justified not only on grounds of solidarity, but also 
because the funds were seen to promote the interests of 
Norway in various ways. The «security»-dimension, 
which has always been part of the justification, has 
changed in content and increased its importance over 
the last few years with the development of a broader 
concept of security. Most observers will agree that the 
external threats, which Norway is facing to-day, are less 
related to military concerns. Inequality and personal 
insecurity, which is fuelling social, ethnic and religious 
conflicts in many parts of the world, represent a grow­
ing threat. Conflicts and the many different environ­
mental threats can lead to migration of a magnitude 
which has not been seen in recent times. 

There is no single statement or document, which has 
been given status as «the humanitarian assistance policy 
of Norway», but «preventing and alleviating distress 
arising from conflicts and natural disasters» is one of 

the five main points in Norwegian South Policy2. Two 
important policy elements, which are both highly rele­
vant to the evaluation of Norwegian humanitarian as­
sistance to the Sudan, can, however, be identified by 
studying various sources and the way the Ministry of 
Foreign Affairs is conducting its business: 

/. Conflict resolution is regarded as an integral part 
of Norwegian humanitarian assistance. Therefore 
the Ministry tries to combine emergency relief with 
the promotion of peace, reconciliation and - to the 
extent possible — the prevention of further conflict. 
The demand by governments for non-interference 
in internal affairs must be weighed against peo­
ple 's need for protection. 

2. A higher degree of international co-ordination of 
emergency relief is promoted within the framework 
of the UN, while emergency relief efforts are main­
ly channelled through Norwegian NGOs. They 
«have often proved to have an advantage over oth­
er channels in emergency relief situations»3. 

To facilitate the first point of policy coordination the 
Government has concentrated efforts related to human­
itarian aid, emergency relief, refugee issues and human 
rights in one department of the Ministry. The Govern-

Table 2.1 Programme Category 03.40: Relief Human Rights, Peace and Democratisation 
(1.000 NOK) 

Disbursed 
Description 1995 

Humanitarian Assistance, 
Natural Disasters 140 753 
Assistance to Refugees and Support 
for Human Right Activities 1 275 484 
Support to Peace and Democratisation 96 052 
Development and Disarmament 1 756 
Support to refugees in Norway 60 000 

Total 1 574 045 

SIII 
1996 

1997 
Proposal 

Changes 96 
to 97 (%) 

130 146 130 150 0,0% 

1 216 100 
91 900 
2 000 
85 000 

1 300 100 
91900 
2 000 

174 000 

6,9% 
0,0% 
0,0% 

104,7 % 

1 525 146 1 698 150 11,3% 

Source: Ministry of Foreign Affairs: St. prp nr. I (1996-97) for Budsjetterminen 1997 

Report No. 19 to the Storting (1995-1996). A Changing 
World - Main elements of Norwegian policy towards de­
veloping countries, page 5-6. 

Ibid, page 19 
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ment can put together a well designed package combin­
ing different instruments, because most of the relevant 
budget appropriations have been clubbed into one «Pro­
gramme Category», as illustrated in Table 2.1 

The second point is more difficult to document, in par­
ticular because there are very few evaluations of the 
effects and impact humanitarian assistance, provided by 
Norwegian NGOs and no evaluations, which provides a 
comparative analysis4. It is clear that compared to gov­
ernments in other Nordic countries, the Norwegian 
Government is channelling a very large part of its hu­
manitarian assistance through NGOs5 at the expense of 
the UN-system and other international agencies. 

It remains an open question how effectively the Norwe­
gian Government is «promoting international co-ordi­
nation of emergency relief within the framework of the 
UN», taking into consideration the priority, which is 
given by the Government, to providing humanitarian 
assistance through the UN. 

There is a lack of an agreed set of criteria for the 
utilization of funds, allocated for humanitarian assist­
ance. There is a long tradition in Norway for a very 
close relationship between the Government and NGOs 
in the execution of this important part of Norwegian 
foreign policy. Large parts of the budget for humanitar­
ian assistance are allocated in response to applications 
prepared by the NGOs. Although the Ministry is getting 
information from the UN, Norwegian Embassies/Rep­
resentations and other sources, the assessment of needs 
in various parts of the world, undertaken by the NGOs 
themselves, play an important role in decisions made by 
the Ministry on the allocation of resources. 

The present evaluation relates to the humanitarian as­
sistance programmes of Norwegian Church Aid and 
Norwegian People's Aid in the Sudan. The scope oi' 
Norwegian funding to the Sudan is discussed in Section 
2.3. It is sufficient here to indicate that both NGOs are 
important partners to the Government with regard to 
utilization of the Norwegian allocation for humanitarian 
assistance. The allocations have increased dramatically 
during the last five years. This is also the period, where 
NPA has managed to increase its share of the resources 
available substantially, as indicated in Table 2.2. 

The good cooperation between the Government of Nor­
way and the non-governmental sector has been institu­
tionalised in the «Katastrofeutvalget», where the top-
management of the Ministry meets with representatives 
of the five most important NGOs in this field6, repre­
sentatives of related parts of the Government7 and 
«Norges Eksportråd». The Norwegian capacity to in­
tervene in emergency situations and situations of con­
flict has increased by the creation of facilities such as 
NOREPS", NORDEM9 and NORTEAM10. 

The separation of the short-term humanitarian assist­
ance, administrated by Utenriksdepartementet, and the 
longer-term development assistance, administrated by 
NORAD, has been an issue for discussion in Norway 
for several decades. In 1995 the «Commission on 
North-South and Aid Policies» in fact proposed that the 
responsibility for emergency relief be transferred from 
MFA to NORAD. The recommendation, however, was 
turned down by the Government, which felt that «the 
clear political considerations often related to emergency 
relief are a major argument against this proposal»11. 
This issue has a number of important implications for 

A comparative analysis of the efforts of Norwegian NGOs 
in the Sudan vis-a-vis the efforts of UN-agencies and other 
international agencies is not part of the TOR of the present 
evaluation either. Reference is made to Annex 1 to this 
Report. 
The Finnish Government channels less than 5% of its hu­
manitarian assistance through Finnish NGOs. About half of 
the Swedish and Danish humanitarian assistance is chan­
nelled through NGOs, while more than 75% of Norwegian 
humanitarian assistance is channelled through NGOs. 
Norwegian Church Aid, Norwegian Red Cross, Norwegian 
People's Aid, Norwegian Save the Children and Norwegian 
Refugee Council. 
Including representatives of the Department of Defence and 
«Forsvarets Sanitet» 

8 Norwegian Emergency Preparedness System, which was 
established during the Kurd crisis in 1991. Sector-specific 
preparedness systems, such as NORSHELTER and NOR-
HOSP, have been established later. 

y Norwegian Resource Bank for Democracy and Human 
Rights, established in 1991-1992, administrated by the Hu­
man Rights Institute, provides various types of expertise 
related to elections, the media, protection of minorities, 
promotion of human rights, etc. 

10 NORTEAM is a group of specially trained aid workers, 
who are prepared to go to disaster areas at extremely short 
notice. This facility, which was established in 1995, is 
administered by the Norwegian Refugee Council. 

11 Report No. 19, op.cit., page 47 
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Table 2.2: Humanitarian Assistance disbursed worldwide through NCA and NPA 1981-1996 

Disbursements. Mill. NOK. 1981 1986 1991 1996 

Norwegian Church Aid 19 80 103 143 
Norwegian People's Aid 10 15 46 223 
Total Norwegian Hum.Ass N/A * 461 925 1 369 

Source: Evaluation Report 3.92 (page 63) and Royal Ministry of Foreign Affairs. 
* Not available 

Norwegian aid policies in relation to Sudan and several 
other countries in Africa, Asia and Latin America: 

• The policy implication is that there is no institu­
tional base for the development of a comprehensive 
and coherent Norwegian Sudan-policy, which com­
bines short-term interventions (emergency relief, 
facilitation of processes of peace and the protection 
of human rights) with longer-term perspectives in 
terms of sustainable development. 

• The resource implication is that it is difficult to take 
well informed decisions about the relative size of 
allocations for short-term and long-term interven­
tions, in particular in a context which is undergoing 
rapid change. In addition, some important pro­
grammes, like the efforts to strengthen civil society 
in various parts of Sudan, may fall «in the grey 
zone», which do not easily attract funding from any 
of the two parts of the Government 

• The operational implication is that NGOs like NCA 
and NPA have to relate to two very different parts 
of the Government to obtain funding for their pro­
grammes in countries like the Sudan. It may not be 
a big problem for large agencies to relate to differ­
ent modes of operation, but smaller NGOs may not 
have sufficient capacity to cope with this challenge. 

It appears that the Government has left it to the NGOs to 
create the institutional base for linking relief with devel­
opment. 

also reviewed in light of important changes, which have 
occurred in the thinking on humanitarian assistance. 

2.2 The Development of Norwegian 
Humanitarian Assistance to the Sudan in a 
Historical Perspective 

This section will concentrate on the evolution of Nor­
wegian humanitarian assistance to the Sudan between 
1972 and 1995; and in so doing, place the roles played 
by the Norwegian Church Aid (NCA) and Norwegian 
People's Aid (NPA) in their historical context. The ap­
proaches adopted by the two very different agencies are 

2.2.1 The Area Focus of 1970s 

In the early seventies disaster relief was of relatively 
minor importance in the wider picture of international 
assistance. Policies to promote self-reliance and social 
development were sweeping the international scene 
with the main emphasis given to enhancing productive 
capacities and satisfying basic human needs. 

In Sudan the Addis Ababa Agreement, signed in March 
1972, provided the promise of a stable context for much 
needed development aid. The agreement had been facil­
itated by many parties, including the All Africa Council 
of Churches and the Sudan Council of Churches. After 
the agreement had been signed, NCA was asked by 
SCC to participate in the programme for returnees. Fol­
lowing this, both GOS and the new regional govern­
ment asked NCA to participate in the socio-economic 
development of the southern region by establishing a 
long-term assistance programme in Equatoria, which 
was already known to NCA. 

The programme had a dual purpose of facilitating re­
patriation and supporting the peace process. The aid 
was then seen clearly as enhancing the attractiveness of 
the peace agreement, and was conceived from the origin 
as a peace-building device. It also fitted into the strate­
gies of other aid organisations. The UNHCR for exam­
ple announced a programme to repatriate some 180,000 
refugees from neighbouring areas, many of them to 
Eastern Equatoria. 

The Choice of Eastern Equatoria 

The choice of geographic focus was made in favour of 
Eastern Equatoria for a variety of reasons. Eastern 
Equatoria was an area of low development and it was hit 
harder than any other area by the civil strife. The closest 
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tarmac road began only at Eldoret in Kenya, and the 
communications up to it were rendered haphazard by 
rains and flash floods. The area of eastern Equatoria 
presented a double advantage to NCA. It was devoid of 

other development agencies of any significant capacity, 
and it was a self-contained, relatively accessible area of 
south Sudan. 

Etnic Groups in East Bank, Equatoria. the Sudan 

\ ETHIOPIA 

KENYA 
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0 200 Km 
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Eastern Equatoria covered an area of 85,000 square 
miles, and contained a population of 300,000 to 
400,000 people. Most of these belonged to the Toposa, 
Didinga, Acholi, Lotuho, Lokoro, Madi and Bari tribes. 
A multitude of smaller tribes also lived in the area. 
NCA gave itself the task of facilitating the complete 
development of the Province through integrated rural 
development. This development, it was believed, would 
culminate in the hand-over of all the projects to local 
partners. 

In November 1974 the government of Sudan signed a 
four year agreement with NCA, to set the framework for 
the transition from relief aid to development. Each pro­
gramme was discussed with the regional line ministry in 
Juba, and approved by the Ministry of Planning in 
Khartoum. Priority was given to agriculture, co-oper­
atives and health, using six Rural Development Centres 
as bases. Infrastructure development in key areas such 
as water, education and roads was also carried out ex­
tensively. Some of the carpentry and mechanical work­
shops set up by NCA to support its programmes were 
expanded to serve the needs of the main towns. NCA 
also made funding available to the local authorities to 
buy vehicles and equipment. In all areas the emphasis 

Sources: NCA - Nairobi February 1997 

was on development of human resources, including 
training. 

In December 1977 the vice-president of the regional 
government, Dr Abel Alier, wrote to NCA to extend its 
services beyond the area of the East Bank of Eastern 
Equatoria. He also requested an intensification of the 
training aspects of the programme, and advanced a sug­
gestion that the local authorities contribute financially 
to some of the projects. The latter was in fact not feasi­
ble, due to lack of resource on the part of the regional 
government, and the first was not carried out, because 
NCA felt that a more diluted effort might prevent it 
from achieving satisfactory results in the province. This 
became an entrenched position of NCA over the years. 
The possibility that this position could clash with the 
principle of non-discrimination on the basis of ethnic 
group does not seem to have been noticed at the time. 

Lack of Sustainability in the Promotion of 
Stability 

In 1977 Juba University was opened, and the Nile Print­
ing Press was handed over to the regional government 
by NCA. This was later assessed on the request of the 
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Government in 1988, as it had become nearly complete­
ly dysfunctional. The assessment concluded that there 
had been no control on recruitment, leaves and benefits, 
and that the general manager had little effective control. 
The Press should be privatised, the report concluded, 
and NCA should be one of the major shareholders. The 
recommendations were not implemented, due to the fact 
that no other resources were forthcoming from the local 
side. The weaknesses of the Press highlight the limits of 
sustainability in the current context. 

A report of 1978 notes: 
«The planning of the activities has been based on the 
conception of what the major constraints could be for 
development. An absolutely essential pre-condition for 
stable economic development is peace. It is believed 
that a continuation of the NCA/Sudan Programme also 
after 1978 will play an important role in the stability and 
peace-keeping in the area. The contribution NCA activ­
ities have made to meet the expectations of the local 
population can of course not be measured. The facts are, 
however, that this region has been peaceful since the 
Agreement»12. 

The jubilant tone was justified by the general political 
evolution of the country. 1978 marks the signing of the 
Camp David Agreement, the normalisation of relations 
with Egypt, Ethiopia and Libya. US assistance was 
steadily increasing to reach a record high for sub-Sah­
aran Africa in the early eighties. Many observers inside 
Sudan believed that the country had reached its take-off 
stage. The Jonglei Canal Scheme is a good illustration. 
This project, of record proportion in the world, was to 
have a significant political impact. It was hoped that it 
would improve the wealth of all the areas bordering the 
Nile, liberate vast areas in the south for intensive agri­
culture, and allow commercial development to reach the 
area. Even NCA staff saw this as a guarantee of stabil­
ity, and a way of overcoming the historical cleavage, 
which had separated south from north. NCA reports of 
1979 show that there was enormous optimism about the 
agency's programme. 

This is in contrast to the critical remarks voiced in 
Norway regarding the lack of sustainability of the aid, 
and the detrimental substitution of local authorities and 

public administration in the area. Some observers have 
also advanced the hypothesis that by contrasting its high 
quality services to those of the regional government, 
NCA indirectly undermined the authority of the new 
structures put in place by the Addis Ababa Peace Agree­
ment. This opinion was clearly not shared in south 
Sudan, on either side of the current SPLA front line, and 
by the members of different tribes. They contend that 
the fact that the programme was not sustained is not due 
to any intrinsic quality, but rather to the fact that war 
broke out. That NCA supplemented the government is 
seen here as a gesture of wise understanding in the 
context of the active discrimination by the centre 
against equatorians. The people of the region, it is ar­
gued, would never have had access to these services 
without NCA. 

Increased Tension 

The year of 1979, when NCA renewed its four-year 
programme, began to send out mixed signals about the 
future of the Sudan. Conflict increased in Ethiopia, a 
religious revolutionary movement toppled the Shah of 
Iran, and East/West cleavages precipitated increased 
tensions with Ethiopia and Libya. There was an influx 
of refugees from Uganda, at the same time as the French 
company «Compagnie de Construction Internationale» 
began implementing the Jonglei Canal Project, funded 
by Egypt and France. The US oil company «Chevron» 
discovered large deposits of oil near Bentiu. Difficult 
economic conditions led to riots in Khartoum and many 
governmental reshuffles took place. 

In October 1981 a southern Moslem was appointed to 
the post of President for the Southern Regional High 
Executive Command, replacing the former Anya Nya 
leader Joseph Lagu. In 1982 President Nimeiri took 
over the posts of Prime Minister, Minister of Defence, 
Minister of Agriculture, and Commander in Chief of the 
Armed Forces. Elections in the south highlighted ten­
sions between the Equatoria province and the other 
provinces, in particular the Nilotic ethnic groups. The 
President took advantage of the tensions to propose a 
redivision of the south into three separate regions, 
Equatoria, Bahr El Ghazal and Upper Nile, thus weak­
ening the north/south cleavage, increasing the cleavages 

12 «Proposal for a Continuation of the Sudan Programme, 
1979/1982», prepared by the NCA Resident Representa­
tive. 
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in the south. This measure in June 1983 was followed 
by another one in September linking «spiritually and 
organically» the legal code to Islamic law. 

2.2.2 The Response to Civil War 
In December 1983 a revival of the first civil war took 
place in the Nuer areas under the names of the Anya 
Nya II and the SPLA. Development projects were the 
first targets of the rebels, with the intention of highlight­
ing the absence of participation and consultation, which 
characterised these grand schemes vis-å-vis a large part 
of the southern population. 

The security situation had deteriorated sharply in East­
ern Equatoria, while in the rest of the country structural 
adjustment was accompanied by political instability, 
refugee outflows and a sharply deteriorating economic 
situation. The development personnel, who left, as well 
as the emergency technicians, who took their place, 
continued to see the events as temporary interruptions 
in the development continuum. Neither they, nor the 
rebels and certainly not the Government in Khartoum 
foresaw that the conflict would continue for more than a 
decade without signs of resolution. 

In March 1986 the headquarters of NCA were attacked, 
and an NCA staff member was taken hostage by the 
SPLA for seven weeks. By the end of the year the areas 
of operation were limited to a small zone around Ka-
poeta, Torit, Pajok, and the Juba/Madi area. Several 
international organisations gave alarming reports of a 
looming famine in the south, while elections in the 
north brought in the new government of Sadiq Al Mah-
di. 

Norwegian People's Aid became operational in 1985/ 
86, along the so called «Narus corridor», a strip of dirt 
road connecting the SPLA controlled displaced camp of 
Narus to the Kenyan town of Lokichokio. There were 
very few relief agencies present in the rebel held areas, 
but NPA, after an extensive assessment mission, seized 
the opportunity for a new solidarity operation. The op­
eration was led by Mr Egil Hagen, who worked for the 
Red Cross and later a private company in Kenya. The 
SPLA had already established a civilian arm in the 

small office of the Sudanese Relief and Rehabilitation 
Agency in Nairobi. The SRRA had no personnel in the 
field at the time, and found a partner in NPA, both to 
challenge other agencies, and to manage a food relief 
logistical operation, including effective distribution in 
SPLA-held areas. The whole NPA operation, which 
was supported by World Vision, the Norwegian Minis­
try of Foreign Affairs and gradually also by other agen­
cies, was very personalised, composed as it was of only 
three key staff members up to 1991. 

NCA, based out of Juba between 1986 and 1989, decid­
ed to continue rehabilitation operations wherever pos­
sible in accessible areas, to protect its property, and to 
keep in contact with the personnel in which great hopes 
had been placed. The loss of its assets, including a large 
amount of documentation, highlighted to the agency the 
importance of maintaining a focus on human resources. 
However by the end of the year 1989 practically all 
NCA-inputs became a relief operation, centred around 

the major towns. 

Changes in the Operational Context 

The international community became aware of the hu­
manitarian disaster under way in the South. During 
1987-88, a serious famine raged, partly due to drought 
and flooding, but mainly due to the escalating war, and 
the ICRC, UN and several NGOs were looking for ways 
and means to overcome the complexity of the situation. 
Initiated by UNICEF's Director, Operation Lifeline Su­
dan was launched in March 1989 with its Headquarters 
in Khartoum and a southern line out of Nairobi/Loki13. 
Operation Lifeline Sudan's basic tenet was that relief 
agencies could be able to reach the greatest number of 
victims only by negotiating the conditions of access 
with all parties involved. Under the leadership of the 
UN, OLS recognised the sovereignty of the Govern­
ment, and consequently the right to veto certain activ­
ities, such as flights in Sudanese airspace. This was not 
acceptable to the solidarity organisations, in particular 
NPA, which chose to remain outside the framework. 

By 1989 the remaining 45,000 Ugandan refugees had 
left the south of Sudan. The next four year plan of the 
NCA was drawn up under very significant doubts re-

13 OLS is a negotiated access agreement, signed in March of 
1989, between the Government of the Sudan, the United 

Nations and its implementing partners, and the SPLA/ 
SPLM. 
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garding access. A new director was appointed, while 
Sudanese staff had to be cut from 1,200 to 170, and 
expatriates from 22 to 7. Meanwhile with insecurity in 
northern Uganda the use of airlifts and armed convoys 
along the roads became increasingly necessary. When 
the towns of Torit and Kapoeta fell to the SPLA in 
1989, NPA sent relief food and medical supplies in big 
quantities. New roads of access began to open up under 
the OLS-agreement, or in parallel to it. 

The Red Cross had previously concentrated on large 
cumbersome airlifts into inaccessible areas. Some 
ICRC personnel wanted to exploit the water channels, 
which presented a much more cost-effective and re­
liable means of distributing relief. No river-worthy 
boats had been found however, and even the SPLA did 
not have satisfactory options to transport large amounts 
of food. In September 1989 the Norwegian Red Cross 
offered ICRC a large barge funded by the Norwegian 
Government. The barge arrived in July 1990 on the 
Nile, by air from Norway to Nairobi, and from there by 
lorry. Unfortunately the government clearance was 
withdrawn, or possibly never fully given, to the ICRC 
Delegation in Khartoum. The barge, which could carry 
up to 60 tons of cargo, was, however, already on the 
Nile, and in late 1990, after prolonged wrangles and a 
ban on ICRC flights, it was agreed that NPA should take 
over the responsibility for the operation of the barge. At 
that time NPA had already become a loud critic of the 
UN's inability to operate freely in response to need 
because of the control over it exercised by the govern­
ment. NPA was appearing as the main alternative to the 
OLS and Red Cross negotiated access frameworks: a 
third force with a potential for a more political approach 
to the crisis in the South. It began to adopt more closely 
the aims of the SPLA and developed from 1992 a grow­
ing field presence14. 

Pressures emerged in the south to replace the leadership 
of the SPLA with a new leadership, able to mobilise the 
grassroots and non-Dinka groups, while at the same 
time generating support from the international commu­
nity. As a result a split occurred in the SPLA command 
in August 1991, which considerably changed the geo­
political scene15. For the first few months considerable 
amounts of aid and publicity went to the new faction, 
and it seemed that the SPLA Chairman John Garang's 
control was threatened. In October 1991 Riak Machar's 
Nuer military elements led a deadly attack against the 
civilian Bor Dinka populations, an event which was to 
have an unexpected impact. A video film taken by an 
NPA staff member on the massacre was widely distrib­
uted to western television companies. The horrific spec­
tacle it revealed turned the current of foreign opinion 
against the movement. It belied Commander Riak Ma­
char's claim to respect human rights, and again streng­
thened the position of what later came to be called the 
«mainstream» SPLA. It also signalled a dramatic in­
crease in the importance of NPA to the SPLA, while 
international sympathy for Southern Sudan as a whole 
suffered to a certain extent. 

Emergency Relief and Capacity Building in 
Complex Emergencies 

The term «complex emergencies» began to be used in 
early 1992 to justify the exceptional circumstances in 
which a higher degree of humanitarian interventionism 
is justified. The concept emerged in the UN in New 
York during the negotiations for General Assembly 
Resolution 46/182, which endorsed the «right to assist­
ance» and led to the creation of the post of UN Emer­
gency Co-ordinator. This was also the year when Soma­
lia and Bosnia became mediatic emergencies, and when 
the UN Secretary General published his «Agenda for 

14 The barge, the largest on the Nile, was considered to be of 
strategic interest. In fact, the Government of the Sudan tried 
to bomb it several times. After October 1991, NPA had to 
hide the boat in a swampy area near Shambe. Sometimes 
the barge would disappear. NPA would be told that it had 
developed technical problems and was under repairs. There 
have also been allegations that the barge was used for 
transporting arms, although this has never been proved. The 
barge is now under supervision of SRRA. It lacks fuel, 
lubricants and spare parts. 

15 The direct cause of the SPLA split was the downfall of the 
Mengistu regime in Ethiopia which till then had been the 
main supplier of SPLA. The split, which came as an at­

tempted coup d'etat against Garang, was directed by Riek 
Machar and Lam Akol. The coup failed, but had a severe 
effect on the situation. The new group called themselves 
SPLA/United, but was mainly geared by dissident nuer, 
shilluk and partly Dinka commanders who were dissatis­
fied with Garang's leadership. A series of attacks were 
launched against SPLA Mainstream with serious outcomes 
and great human sufferings. It started with the attack on 
Bor, but continued in many places in the Upper Nile area. 
The split was a direct sign of the leadership conflict in 
SPLA, based on ethnicity and power struggle within and 
among the commanders who had developed a typical guer­
rilla war-lord practice. 
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Peace». Crises were more widely seen not only as 
events but also as processes, which called for carefully 
designed combinations of interventions, many of them 
having long term consequences. Political linkages be­
came more explicit, and the interface of the dynamics of 
aid and the dynamics of conflict was brought into the 
limelight. 

A slow revolution then began in the way agencies con­
ceived their programmes, which is still not finalised 
today. This is characterised by a new emphasis given to 
rehabilitation and capacity building assistance, whose 
objective is to allow communities to adapt to changed 
circumstances and take advantage of an expanded spec­
trum of techniques and resources. The concept of food 
security became more widely applied, and agencies be­
gan to question the automatic nature of the continuum 
from relief to development, or the inadequate cleavage 
which had been established between situational and 
structural forms of assistance. New notions, such as 
assistance to prevent conflict, began to emerge. 

In Sudan the operational context had changed again. By 
early 1992 the government started a large offensive 
from the Ethiopia border and from Juba. NPA helped 
those displaced by the offensive to settle in Aswa Pop­
ulations (25,000), Ame (45,000) and Atepi (35,000) 
forming the so called «Triple A» zone. NPA was the 
only NGO with a completely independent supply chain, 
and its lorries would pick up supplies from Arapi where 
commercial transporters refused to go further. These 
supplies would go to Magwe where the displaced com­
ing from Torit and Kapoeta were converging, and vul­
nerable persons would be picked up. NPA developed 
Aswa hospital to serve a population of half a million 
people in the area of Eastern Equatoria south of Torit. 
The hospital was based on the «Norhosp» modules, 
provided by the Norwegian Ministry of Foreign Affairs. 

An extraordinary event further changed the flow of aid. 
The violent death of three expatriates, including a Nor­
wegian journalist, in September 1992, led to the protest 
departure of all the OLS agencies. The humanitarian 
agencies were also being threatened by inter-communal 
insecurity in rebel areas, which were not controlled by 

the SPLA. Northern sector NGOs did not have access to 
the areas recovered by the government forces. The dis­
placed people in the «Triple A» camps, many of them 
pastoral Dinka who had lost their cattle, became com­
pletely dependent on aid. The withdrawal of OLS lasted 
four months. In December 1992 the BBC and the CBS 
showed a dramatic documentary film on the conditions 
in the camps («Dereliction of Duty»), which embar­
rassed the UN and brought renewed support to NPA. A 
full fledged return of agencies began, orchestrated by 
NPA, and supported by the agreement on «Ground 
Rules»16. 

Changes had begun to occur in the strategies of Norwe­
gian agencies in the Sudan. In line with the «working 
through approach», NCA in the northern sector devel­
oped a «resource centre approach», in which its primary 
role was to strengthen existing capacities of local part­
ners to deliver services. NCA in the southern sector 
returned into rebel held areas in 1993, after an absence 
of more than one year. NCA struggled to recreate its 
operational space near the Kenyan and Ugandan bor­
ders, where it hoped to renew the support to the church 
structures, in particular the then expatriate led New 
Sudan Council of Churches and the Diocese of Torit. 

In 1995 NPA ended a phase of rapid expansion begun at 
the time of the evacuation of the OLS agencies at the 
end of 1992, and caused by the expansion of needs in 
the high risk areas to the south of Juba in 1993 and 
1994. The expansion was based on a needs assessment 
conducted by NPA in Bor County which led to a long 
list of projects mostly centred in the area of Nimule and 
Chukudum, with a smaller presence in the Narus, Akot 
and Panyagor areas. Two logistical bases with storage 
capacity had been developed, the larger one in Lok-
ichokio, Kenya, and a smaller one in Koboko, Uganda. 
The 27 January 1995 the first medical operation was 
carried out in Chukudum hospital. The location itself 
was bombed 17 times, and had a high strategic signif­
icance for the SPLA. This rapidly became the main 
NPA centre inside Sudan. The programmes for unac­
companied minors, as well as the widely publicised 
support to one side of the war, attracted more funding, 
from the US in particular, and confirmed its position as 

16 The «OLS Ground Rules» included mutual assurances of 
neutrality and security. It was intended to clarify «mini­
mum acceptable standards of conduct», and was grounded 
in the Geneva Conventions and the UN Convention on the 

Rights of the Child. This was the first case of the in­
troduction of international law into the humanitarian deliv­
ery of aid to rebel-controlled areas. In effect it led to a 
recognition of standards of international human rights law 
by the SPLA and the SSIM. 
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the operation with the largest capacity on the ground 
outside the ICRC and the OLS. The strategic impor­
tance of the support provided by NPA and its political 
implications became increasingly evident17. 

2.3 Scope of Norwegian Funding Since 1983 
In the period under review, there have been significant 
changes in Norwegian assistance to the Sudan, not only 
in the total amount of funds disbursed but also with 
regard to implementing agency and the type of funding. 

Before 1983, the majority of Norwegian funds was used 
to finance development projects, such as the Equatorial 
Programme of NCA. Over the last 10 years Norwegian 
Church Aid and Norwegian People's Aid have been the 
main channels of assistance, as can be seen from Figure 
2.1. The «Other»-category includes bilateral co-oper­
ation between the governments of Norway and the Su­
dan in addition to support, provided through other 
NGOs (including the Red Cross and Save the Children) 
and multilateral agencies (including UNICEF). 

Figure 2.1: Norwegian Aid to the Sudan by Implementing Agency 1983-1995 (Million NOK) 

1983 1984 1985 1986 1987 1988 1989 1990 1991 1992 1993 1994 1995 

• NCA NPA D Other 

Source: Norad 

n The following quotation from an NPA-employee met by 
the evaluation team illustrates the point: «When Ame camp 
was abandoned there was 500MT of surplus food left, 
which Ugandan traders were selling in Gulu. CRS made 
efforts to bring it to the camps, but even that agency knew 
they were supplying food to the front lines. At least people 
in the field did. Food was militarily more important than 

weapons at the time to SPLA. This area had become the 
centre of the SPLA's resistance to the government offen­
sive. The SRRA HQ was in Arapi. This relief aid was the 
biggest need of the front line. The GOS knew that closing 
the «Triple A»-camps would shut off the spotlight for the 
SPLA, and their supply line. These were the main Dinka 
camps left, and their presence was necessary to the morale 
of the troops.». 



From 1986 to 1991, the share of funding to NCA and 
NPA increased to above one third of total funding, with 
NCA, operating a programme both in the North and in 
the South, being allocated significantly more than NPA. 
From 1992 to 1995, NPA's share of Norwegian funding 
increased significantly. This change can be attributed to 
the withdrawal of NGOs, with the exception of NPA, 
after the killing in 1992 of three expatriates, including a 
Norwegian journalist. As NPA was the only interna­
tional NGO, which for a period was able to provide 
support to people in the South, it started to receive more 
funds from several donors, including the Norwegian 
MFA. 

Only a relatively small part of Norwegian funding, 
which has been used to finance programmes of UN-
agencies in the Sudan. Before the establishment of 
OLS, Norwegian funding for UN programmes had been 
reduced to zero by 1988. Then, with the commencement 
of OLS, the UN-agencies received considerable 
amounts up to 1991. Since then, UN funding has de­
creased to less than 10% of total funding. 
The type of Norwegian aid has also changed. The most 
important change in the type of aid provided is the 
increased focus on humanitarian aid at the expense of 
long-term development assistance, reflected in Figure 
2.2. 

Figure 2.2: Norwegian Humanitarian and Non-Humanitarian Aid to the Sudan 1983 - 1995 
(Million NOK) 
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Source: Norad 
Please note that Food Relief also includes other current import financing. Other Humanitarian Aid (excluding food) includes assistance to refugees, 
transportation of emergency aid, storage, communication equipment, emergency hospital equipment, medicine, etc. 

The dominance of humanitarian aid is especially pro­
nounced from 1991 onwards, when it constitutes more 
than half of all Norwegian aid to the Sudan, a clear 
reflection of the continuing war situation. 

The change in the composition of Norwegian assistance 
to the Sudan is illustrated in greater detail in Table 2.3 
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Table 2.3: Norwegian Aid to the Sudan 1983-95 (Relative Distribution in %) 

Food Other Public 
Year Relief Hum. Aid Utilities Agriculture Multi-sector Other 

1983 4% 2% 5% 6% 45% 38% 
1984 0% 4% 24% 10% 0% 62% 
1985 10% 19% 5% 20% 38% 8% 
1986 0% 22% 0% 12% 51% 14% 
1987 0% 64% 3% 0% 2% 31% 
1988 0% 26% 24% 5% 27% 19% 
1989 32% 2% 27% 5% 31% 3% 
1990 0% 40% 13% 10% 18% 19% 
1991 4% 52% 0% 3% 21% 20% 
1992 0% 63% 0% 6% 21% 10% 
1993 30% 47% 0% 0% 14% 9% 
1994 5% 76% 0% 3% 6% 10% 
1995 4% 60% 6% 5% 9% 15% 

Source: Norad. Notes: Public Utilities include Water Supply and Physical Infrastructure. The following DAC-categorics have been clubbed under «Other 
Social Infrastructure; Health & Population; Education & Science; Banking & Finance; Industry, Mining & Handicrafts; and Public Administration. 

Throughout the period under review, the category 
«Multisector», which includes the integrated rural de­
velopment programmes in Equatoria and Torit, has 
been an important component of Norwegian assistance 
to Sudan. 

The amounts of humanitarian assistance provided by 
the Ministry of Foreign Affairs to the Sudan through 
NPA and NCA are recorded in Table 2.4. 

Table 2.4: Humanitarian Assistance to the Sudan Provided by MFA through NPA and NCA 

Norwegian Peoples Aid 

Source: Ministry of Foreign Affairs 

1980-85 

5 
15 

20 

1986-90 

11 
55 

66 

1991-93 

24 
38 

62 

1994 

14 
16 

30 

1995 

19 
22 

41 

1996 

17 
21 

38 

Total 

90 
167 

257 

In conclusion, the figures in this section of the report 
clearly illustrate the long-term, sustained Norwegian 
commitment to the Sudan, even if the amounts differ in 
absolute terms from year to year. The composition of 
the assistance has changed from long-term development 
assistance to an emphasis on humanitarian aid. It is fair 

to say that the Norwegian government has increasingly 
relied on Norwegian NGOs, in particular NCA, NPA 
and to a lesser extent the Norwegian Red Cross (NCR), 
as channels for assistance to Sudan, while the support 
for international efforts, such as OLS, in recent years 
has been minimal. 


