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Acronyms and Abbreviations

AGO Auditor-General’s Office (Norway)
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BIP Business Innovation Programs (Norway)
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NTE Nord Trøndelag Energi (Norwegian power company)
ODA Official Development Assistance
OHR Office of the High Representative (BiH)
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OSCE Organisation for Security and Cooperation in Europe
POD Police Directorate (Norway)
PSD Private Sector Development
RDC Research and Documentation Centre (BiH)
RS Republika Srpska – Republic of Srpska, BiH Entity
SAA Stabilisation and Association Agreement (EU)
SCN Save the Children-Norway
SCR UN Security Council Resolution
SIVA Industrial Development Cooperation of Norway
SFOR Stabilisation Force
SSR Security Sector Reform
TOR Terms of Reference
UNMIK United Nations Mission in Kosovo
UNPROFOR UN Protection Force
USD United States Dollar
UWC United World College
WBS Western Balkans Section (in MFA)
WCDI Women Can Do It
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  Annex D:  
Norwegian Support to Bosnia and Herzegovina

Background1 

Bosnia and Herzegovina (BiH) was one of the six republics that made up the Federal 
Republic of Yugoslavia. The growth of nationalist forces in a number of the republics 
in the late 1980s and early 1990s ended with referendums in Slovenia and Croatia 
in favour of independence. In October 1991 these two states declared their inde-
pendence.

In BIH, the 1990 parliamentary elections led to three ethnically-based parties 
forming a loose coalition. A declaration of sovereignty in October 1991 was followed 
by a referendum on independence early 1992 – largely boycotted by the Serb popu-
lation – and with open warfare breaking out in April 1992. 

The three-year war led to massive destruction, dislocations and deaths, with an 
estimated 113,000 killed and over 40,000 still counted as missing (www.idc.org.
ba). GDP fell by 75%, while of more than 1.2 million housing units in 1991, 
452,000 were completely or partially destroyed. “Ethnic cleansing” and creation of 
ethnically homogenous territories displaced about 2.2 million1. Of these, over 1 
million were internally displaced persons (IDPs), and while about 580,000 returned 
to their pre-war places of residence, in December 2009 UNHCR still had 113,600 
registered as IDPs (UNHCR statistics Dec 2009). Over 450,000 who left BiH did not 
return after the conflict2. 

At the end of the conflict, BiH was therefore a newly sovereign state with a de-
stroyed economy, deep communal polarisation, massive population dislocation 
including a severe brain-drain, and with the challenge of developing a modern and 
cohesive society. 

The Peace Agreement and the Political Structure1.1  

The Dayton General Framework Peace Agreement (DPA) signed in December 1995 
created a complex institutional and administrative structure, with two constituent 
Entities: the Federation of BiH (FBiH) and Republika Srpska (RS) plus the independ-
ently administered district of Brcko and a limited State structure at the national 
level. The Constitution of BiH, the fourth of 11 Annexes to the DPA, in fact only 

1 Housing and Urban Profile of Bosnia and Herzegovina; An outline of Devastation, Recovery and Development Perspectives; Ministry of 
Human Rights and Refugees of Bosnia and Herzegovina; May 2006 

2 Case Study: Bosnia and Herzegovina; Centre for Developing Area Studies – McGiIl University and the World Bank; Merima Zupcevic 
and Fikret Causevic; September 2009.
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defines ten responsibilities to State level institutions, while all other governmental 
functions and powers belong to the Entities3. 

The FBiH is further divided into ten cantons which are territorial and administrative 
units with legislative and executive powers and considerable autonomy is matters 
like education, regulation of land use, police, etc. Cantons and FBiH share responsi-
bilities in some areas, such as human rights, health, environmental policy, infra-
structure for communications and transport, social welfare policy, tourism and use 
of natural resources, etc.

The situation in the RS is simpler due to a centralized administrative system that 
has full legislative and executive powers in all sectors and areas which are not 
expressly assigned to the State by the DPA.

There may therefore be up to 14 separate authorities, generally poorly coordinated, 
with at times different legislative regimes and administrative systems, that have to 
be consulted to get pan-territorial agreements or systems in place. At the same 
time, the estimated 200 ministries represent an extremely costly and inefficient 
public sector that is considered a major drain on the national economy.

EU membership is seen as BiH’s main political objective. It joined the Stabilization 
and Association Process with the EU in 2007, an early step towards becoming a full 
member state. But while Slovenia applied in 1996 and reached accession in 2004, 
Croatia applied in 2003, Montenegro in 2008 and Serbia in 2009, the EU judges 
BiH’s overall progress as poor and it is unclear when the country is likely to become 
an official candidate member. 

Population1.2  

According to the 1991 census, the population of 4.4 million was 43.7% Bosniak, 
31.4% Serb, 17.3% Croat while 7.6% declared themselves as Yugoslavs. There has 
been no census since then (one is planned for 2011), and the 2008 population 
estimate varies between 3.8 million in official statistics and 3.3 million estimated by 
the labour force survey. The registered unemployment rate remains above a stun-
ning 40%: in December 2009, employment agencies registered over 510,000 
unemployed. According to the Household Budget Survey from 2007, 20.1% of BiH 
population can be considered poor4. 

Economy1.3  

BiH faced the dual challenge of rebuilding a devastated economy and restructuring 
what had been a centrally planned economy, which had been dependent on a vastly 
overstaffed heavy defence industry. Agriculture consists largely of small and inef-
ficient privately owned farms, so BiH has historically been a net food importer.

3 This includes foreign and foreign trade policy including customs, monetary policy, immigration, refugee, and asylum policy and 
regulation, finances of the (State) institutions and international obligations, international and inter-Entity criminal law enforcement 
including relations with the Interpol, operation of common/international communications facilities, regulation of inter-Entity 
transportation, air traffic control.

4 http://www.bhas.ba/ANKETE/hbs_07/hbs_07_001-en.pdf
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GDP per capita in 2008 was estimated at USD 4,510, so BiH is considered a 
middle-income country5. Despite significant economic growth and recovery during 
the last decade, BiH competitiveness rankings are not encouraging: the World 
Bank’s global Doing Business report for 2009 ranks BiH 116 out of 181. When it 
comes to ease of starting business, BiH ranked 160 and for registration of prop-
erty 1396. In Transparency International’s Corruption Perceptions Index for 2009, 
BiH is considered the most corrupt country in the region and is ranked 99 out of 
1807.

The complex administrative and institutional structures create serious obstacles to 
private investment and the implementation of development projects. This reduces 
the sustainability of many interventions substantially. The devolution of responsibili-
ties coupled with weak or missing horizontal and vertical coordination of the various 
authorities leads to an absence of strong and reliable local government partners. 
This in turn means that BiH in many fields does not constitute a truly single eco-
nomic space, which hurts private sector development.

Norwegian Assistance to BiH 1991-20082 

Norway became engaged in the Western Balkans as soon as hostilities broke out in 
1991, by providing humanitarian assistance in BiH and Croatia. Once the DPA was 
signed, focus was shifted towards reconstruction and development, and subse-
quently to aiding the process of Euro-Atlantic association, state-building and de-
mocratization.

Support for the Western Balkans was classified as Official Development Assistance 
(ODA) and thus could have been expected to be handled by Norway’s development 
cooperation agency Norad. Because of the highly political nature of Norway’s 
engagement in the region, however, and the fact that the main actors on the donor 
side were political and/or security bodies like the EU, OSCE and NATO, the MFA 
decided that it would manage the funds itself. Only during the period 1999-2003 
was Norad formally involved, when it was asked to manage the medium-term 
activities in BiH and Albania. All along, however, Norway emphasized the impor-
tance of ensuring that its aid was aligned with and supported overall policy objec-
tives of the international community.

During the period 1992-1995, the annual allocations were for humanitarian aid and 
relief, along with support to IDPs. The key aim for Norway’s early aid, according to 
an MFA review document from 1997, was “to assist the refugees as close to their 
place of origin as possible. The Norwegian program has therefore had BiH as its 
focus of attention” (Annex I, our translation). The Budget Documents presented a 
running political analysis of the conflict, being quite realistic concerning the time-
lines and how soon the conflict might end during the first years. 

The establishment of the Office of the High Representative (OHR) at the begin-
ning of 1996 moved much of the on-the-ground coordination from the UN – in 

5 http://siteresources.worldbank.org/DATASTATISTICS/Resources/GNIPC.pdf
6 http://www.doingbusiness.org/exploreeconomies/?economyid=26
7 http://www.ti-bih.org/documents/Press_release/2009/11.17_eng.pdf
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particular the UNHCR – to the OHR8 (see www.ohr.int). The Organization for 
Security and Cooperation in Europe (OSCE – see www.osce.org) established a 
fairly massive presence and became an important on-the-ground actor which 
Norway also actively supported and channelled some funds through. During the 
middle of 1996, the South-East European Cooperation Process (SEEP) came 
into being as a regional mechanism to further help stabilize the Balkans9. 

While the UN and UNHCR had been on the ground during the conflict period, with 
the Dayton agreement a number of other agencies moved in. The World Bank 
established its office in March 1996 and renegotiated BiH’s share of ex-Yugoslavia’s 
debt, making BiH eligible for IDA grants and loans. In line with this, Norway’s budget 
document for 1996 notes the shift towards reconstruction and development; the 
hope that the presence of the World Bank, the European Development Bank 
(EBRD) and the UN system will facilitate the rebuilding of the country; and that the 
short-term nature of the funding is such that there is no need for any formal state-
to-state cooperation between Norway and BiH. 

As it became clear that Norwegian support needed to focus more on medium-term 
reconstruction and development, in 2001 Norad was asked to take on the medium-
term program in BiH and Albania, which was considered to be about 40% of the 
funding to Bosnia, and Norad was to produce a strategy note for this. This ten-page 
note was handed over to the MFA on 29 June 2001, noting the multiple transitions 
Bosnia had to undergo: from war to peace; from a planned to a market-based 
economy; from a situation of massive aid to dependence on own resources. It 
notes how the Stability Pact is to assist the transition towards the Stabilisation 
and Association Agreement (SAA) with the EU. It points to how the major reforms 
so far undertaken have been pushed by the international community (largely the 
OHR) rather than by local authorities, and that this reluctance extends to imple-
menting existing laws. The problem of minority return – the ability of people to 
move back to their place of origin and reclaim their housing and other assets if they 
belong to an ethnic minority in that area – is stressed.

The paper goes on to note a criticism of the support to BiH of being fragmented, so 
it points to the need for concentration and concretization of the aid. It discussed 
the experiences in the infrastructure sector and in particular the problem of identify-
ing credible partners, since on a number of occasions the proposed firms were 
clearly more determined by ethnic or kinship relations rather than quality and price 
excellence. At the same time it notes that by 2000, power was back to 80% of 
pre-war levels and water supply at 90%, so the need for further aid funding in these 
areas is questioned.

Regarding private sector engagement, many Norwegian firms have expressed an 
interest and received support for pre-feasibility studies, but local ability and willing-

8 The OHR was foreseen in Annex 10 to the DPA, but with limited powers. As it became clear that the political parties were dragging 
their feet on implementing the DPA, the Peace Implementation Council (PIC) in its Bonn meeting in December 1997 gave the OHR 
very broad authority, the so-called “Bonn Powers”.

9 The SEEP is a forum for dialogue between Albania, BiH, Bulgaria, Croatia, Greece, Macedonia, Moldova, Montenegro, Romania, 
Serbia and Turkey. The initiative was launched in Sofia in July 1996, to support a long-term process of cooperation in four fields: (i) 
Strengthening stability, security and good relations; (ii) Economic development; (iii) Humanitarian, social and cultural issues; and (iv) 
Justice, combat of organized crime, illicit drug and arms trafficking, and terrorism.
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ness to pay is low, the market is small, access to local raw materials poorer than 
expected, and the political-legal framework conditions make it very expensive to 
operate and thus not very attractive.

The proposal is for a five-year NOK 70-80 mill/ year program, where this should be 
seen as transitional aid that is to concentrate on long-term reforms and institutional 
development, based on recipient responsibility and local consultations, contributing 
to peace and stability in the region. Three objectives are mentioned:

Contribute to good governance, democratisation and human rights •  
through public sector twinning especially in areas where Norway has a lot of 
experience; anti-trafficking and anti-corruption activities; support to HR and 
other civil society advocacy activities;
Support to sustainable economic development  • through support to improved 
framework conditions; entrepreneurial development with particular focus on 
youth, and to SMEs;
Contribute to a modern and including educational system  • where attention 
should move from physical infrastructure to collaboration across ethnic bounda-
ries. 

The strategy notes the need for closer monitoring and that the political situation 
makes it even more important that the embassy has required staffing, so Norad will 
therefore second a staff member to the Sarajevo embassy. 

Ten months later, on 24 April 2002, the MFA formally approved the strategy, noting 
that Norad would manage NOK 40 million of the 2002-allocation of NOK 100 
million. The letter points to the need for ensuring that local partners support the 
reform agendas provided by the OHR, World Bank, the SAA/EU and OSCE, and 
agrees with Norad on the need to focus on fewer sectors, and suggests a further 
concentration in a few geographic regions.

The following years’ budget documents emphasise support to public sector reform 
and EU approximation process and the importance of linking up with the EU’s new 
agenda after the 2003 Thessaloniki meeting; to democratization and support of 
human rights; the use of tied and mixed credits to support private sector develop-
ment and the engagement of Norwegian firms; justice/legal sector reforms including 
combating corruption and trafficking; support to women and children; the decrease 
in the use of Norwegian NGOs as a channel; and the need for better aid coordina-
tion and an exit strategy since aid is quickly decreasing.

It refers to evaluations carried out: on psychosocial projects in BiH and the Cauca-
sus (1999), on agricultural development (2001) and entrepreneurship training 
(2005), Nansen dialogue centres (2003), “Women can do it” project (2005) and in 
general the need for better monitoring and quality assurance of Norwegian-funded 
activities. 
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Phasing of Norwegian Support2.1  

Over the years, the documented disbursements to BiH have totalled NOK 3 billion. 
In the TOR for this task, it has been seen as divided into three phases (see Annex 
A): 

Humanitarian aid •  and support to internally displaced was provided 1991-1996;
Reconstruction and development  • as of 1996, reconstruction largely ending in 
2000 while certain development activities have continued till today;
Democratisation and Euro-Atlantic approximation  • as of 2000 till today.

These phases are defined by timelines. They therefore do not necessarily specify 
the actual form of intervention that was funded, since some of these continued 
across these timelines. Demining began in 1996 and is to continue till at least 
2012, for example, and technical assistance (TA) and secondments of Norwegian 
expertise has taken place since 1992 till now. 

Norwegian Support according to Program Categories2.2  

In order to track the changes in the funding profile over time, the evaluation team 
added a program variable in the database, classifying the funding into one of 
about a dozen expenditure categories, and in turn linking these program variables 
with one of the three phases (see Annex H). Table D.1 shows the allocations by year 
in thousands of NOK by expenditure category, and forms the basis for Graph D.1 
below. 
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In the graph, support to IDPs and short-term shelter has been included as part of 
the humanitarian aid (the category “Support to Civil Society” was not included since 
it was so small that it did not show up in the graph). 

As can be seen in table D.1 and reflected in the graph, funding began with an 
insignificant allocation in 1991, rose to an average of a little over NOK 310 million 
over the three-year period 1995-1997, fell to an average of about NOK 225 million 
the following three years, and then has remained around NOK 100 million during 
the last eight years of the period.

Graph D.1: Norwegian funding to BiH, by Program Area and Year  
(in NOK ‘000)

The humanitarian aid totally dominated the funding picture during the first five years 
but was quickly phased out as of 1996. 

What is labelled as public infrastructure began as far back as 1992/93, as the 
rebuilding of destroyed homes and communities began even as the fighting was 
taking place. The infrastructure in question was largely small-scale community 
health and school facilities that were built as part of providing incentives for dis-
placed people to return and begin rebuilding their lives. Over time, this category has 
become more classic rebuilding and improvement of large-scale public infrastruc-
ture, which in the case of Norwegian founding has focused on power and water 
systems. The rebuilding and rehabilitation of private housing is separated out as a 
particular category in the graph above. 

Demining has become a corner-stone in the Norwegian program, receiving as much 
as NOK 35 million in a couple of the early years and averaging about NOK 15 
million the last eight years. A key reason has been the role of Norwegian People’s 
Aid (NPA) in this field, reflecting a particular aspect of Norway’s engagement in the 
region: the important role that Norwegian actors have played in implementing 
activities on the ground.

This is reflected in another way as well, namely the large-scale secondment of 
Norwegian staff throughout the period. Norway has spent nearly NOK 300 million 
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on funding Norwegians in various fields, much of it being to OSCE-led operations 
through the NORDEM system, particularly in the fields of democratisation, but also 
as staff to local and international organizations, including UN agencies.

What is termed support to public sector development has been quite limited, with 
only NOK 80 million having been spent on this since support began in 1998. This is 
unusual seen from two perspectives. The first is that Norway typically provides a lot 
of assistance to building up the executive part of governments in its normal devel-
opment cooperation. The other is that there has been a growing consensus in the 
international community that particularly for fragile and conflict affected states, a 
lot of attention should be paid to getting a functioning state in place10. The dilemma 
Norway and other donors has faced is the lack of a credible political actor that 
could answer on behalf of the BiH body politic what its priorities in terms of state 
building actually were – an issue returned to below.

Support to what is termed the legal-security sector has received about the same 
level of funding as to public administration in general (and is of course part of the 
public administration category). While Norway does not provide much support to 
these sectors in normal development cooperation, in the case of BiH this has been 
the most important area for state building – and the data do not capture the full 
picture. A lot of the NOK 300 million in secondments, as stated above, is for OSCE 
activities (see Box D.11). But another important form of secondment that has taken 
place since the late 1990ies is senior legal staff who are contributing to legal 
reform processes. It would have been possible to identify some of the secondments 
that belong in the legal-security program category, either from the knowing that a 
particular individual worked in the security sector, or if the task description men-
tioned the sector. In the end, however, the team decided not to do this since (i) it 
would not be possible to ensure that all the appropriate secondments would in fact 
be identified, so it would at best be a partial exercise, and (ii) the TA-secondment 
category is an interesting one in itself and will be analysed as such below. But this 
issue highlights one of the problems in classifying expenditures across program 
areas/categories.

Another field where Norway has spent more resources than it normally does, is for 
private sector and livelihoods development. This category is fairly heterogeneous, 
since it includes early efforts by some NGOs to include basic livelihoods concerns in 
some of their reconstruction projects (tools and seeds for early agricultural recov-
ery). Most of the funding, however, has been for more systematic agricultural 
development, industrial incubators, and entrepreneurship training. These three 
programs have in fact taken place over a ten-year period and thus represent an 
unusual long-term commitment in this field compared with comparable activities in 
developing countries. 

Another category that has been politically important for Norway is support to 
democratic development, dialogue and human rights. The main activity has been 

10 The so-called “Principles for Good International Engagement in Fragile States and Situations” were approved by the OECD-DAC 
partners in Paris in April 2007, where principle 3 is “Focus on state-building as the central objective”. See www.oecd.org/
dataoecd/61/45/38368714.pdf. 
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the support to the NDCs in BiH, in Sarajevo, Banja Luka and Mostar. As pointed to 
earlier (footnote 9), much of this financing for the NDCs is not captured in the BiH 
data because the financing was for a long period a regional allocation. The BiH 
funding for this category has been more uneven, averaging NOK 6-7 million a year 
since the turn of the century, but going as high as NOK 11.5 million in 2002 and 
falling below NOK 3 million in 2007. However, in addition to much of the NDC 
funding missing, the small-scale embassy fund has also financed activities in this 
field, which thus should be added to the picture (see section 6).

Norway has financed a number of activities in the social sectors such as support to 
war-traumatized, anti-trafficking and children’s rights, beginning with the needs 
immediately following the cessation of hostilities in 1996 through more long-term 
institutional and capacity building activities at the end of the period. 

Finally, the “Other” category covers a range of activities: support to civil society, the 
small-scale embassy projects, some cash transfer programs in the 1990ies, 
cultural activities, and various other initiatives that received limited support.

Channels for Support2.3  

Norway used a large number of actors as agreement partners for its assistance to 
BiH. These have been aggregated into three main groups: Norwegian, national and 
international actors. Table D.2 shows expenditures by channel by year for the BIH 
program, and graph D.2 below is derived from that.

Over 68% - just over two-thirds of the funding – went through Norwegian partners, 
while 22% was channelled through international bodies and only 10% through 
Bosnian actors.

Among the Norwegian actors, the NGOs were by far the most important, as can 
easily be seen also in graph D.2. They handled over 50% of the entire funding for 
BiH, and during the humanitarian phase 1993-97 over 70% went through these 
NGOs. As can be seen from the graph, the importance of Norwegian NGOs has 
tapered off, where the NPA’s demining program alone accounts for over half the 
NGO expenditures since 2003. 

While a total of 25 NGOs won contracts, the five largest handled over 95% of the 
NOK 1.475 billion that was channelled through Norwegian NGOs, as can be send 
from table D.1.

The Norwegian public sector has been used to a considerable extent, handling 
nearly as much as all Bosnian actors put together – about 9.5%. The most impor-
tant channels were the Police Directorate, the Ministry of Defence and the Ministry 
of Justice, due to all the secondments to EU/NATO/UN peace-keeping missions and 
to the legal sector. This unusual profile of Norwegian public sector actors involved of 
course reflects the importance of the security dimension in the Western Balkans 
intervention. This was the first time Norway had to handle such a large security 
component within a development-funded operation.
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Table D.3: Total Disbursements, five largest Norwegian NGOs in Bosnia 
(NOK) 

Organisation Total disbursements, 1991-2008

Norwegian Refugee Council 547 697 000

Norwegian People’s Aid 513 802 000

Norwegian Red Cross 233 371 000

Norwegian Church Aid 63 940 000

Save the Children Norway 49 581 000

Total 1 408 391 000

Source: Norad aid database.
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Concerning Norwegian private sector actors, they have been used in two ways: to 
support private sector development, and as actors in public infrastructure rehabilita-
tion, largely in the water and power sectors. 

The scale of the funding through Norwegian private actors – over NOK 230 million 
in total – is unusual, and reflects a decision to involve Norwegian private actors to a 
much larger extent than in classic development programs when it comes to sup-
porting local private sector development. 

While Norwegian entrepreneurs win contracts for large-scale infrastructure pro-
grams also in developing country contexts, what was unusual in BiH and elsewhere 
in the Western Balkans region was that large contracts were reserved for Norwegian 
firms. While Norway moved quite quickly towards un-tying of its normal development 
assistance in the 1990ies, various forms of tied assistance was still used in the 
Western Balkans. In addition to the funds that were channelled directly to Norwe-
gian firms, there were thus further funds for Norwegian firms via international 
financial institutions (IFIs – see below). 

UN agencies handled NOK 277 million out of a total of NOK 643 million that was 
channelled through the multilateral system. Much of this was humanitarian assist-
ance through the World Food Program and the UNHCR in the early years, and most 
of the more project-based funding has been through UNDP, with some important 
funding for vulnerable groups through in particular UNICEF. 

During the last two years of the humanitarian phase substantial sums were also 
channelled through the IFIs: the European Development Bank (EBRD) and the World 
Bank (IBRD). Much of this was for infrastructure reconstruction, where a significant 
share of the funding to the power sector was earmarked for Norwegian companies.

In addition Norway contributed to a range of other multilateral bodies, such as the 
EU, the Organisation for Security and Cooperation in Europe (OSCE), the Office of 
the High Representative (OHR) in BiH, and the International Management Group 
(IMG).
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Graph D.2: Expenditures by year by Channel/Type of Agreement Partner 
(NOK ‘000)

As can be seen in table D.2, the share of funds handled by national actors in BiH is 
very limited, for a total of NOK 284 million – just under 10% of the total. Of this, 
almost all went through the public sector, and largely during the period 1998-2003 
– the time when Norad was engaged in the Bosnia program (see section 4). Most of 
this funding was for public infrastructure rehabilitation, especially the water sector, 
and more recently also for the rebuilding of the Parliament building and some 
support to the justice sector. 

The local NGOs have seen a slow increase in the funding that is channelled directly 
to them, from NOK 3 million/year during 2003-05 to nearly NOK 10 million/year in 
this last three-year period. Of this, about 60% went to only two organizations, 
however – the Research and Documentation Centre in Sarajevo, and the United 
World College in Mostar.

The local private sector has received virtually no direct contracts with Norway, 
though some local firms have been sub-contracted by Norwegian firms and NGOs. 
How significant this is the team has no way of judging – the “leakage” of Norwegian 
funding back to Norway has undoubtedly been substantial, so what share of “first 
round” Norwegian funding that remained in BiH is not at all clear.

Overall, there has been a shift from using Norwegian channels to relying a bit more 
on the multilateral system, and during 1998-2003 period the role of Bosnian actors 
also increased but then fell again. As shown in graph D.3 below, over the last five 
years the Norwegian share of funding has fallen from nearly 80% (2004) to just 
over 60% in 2008 while the multilateral system has remained fairly constant around 
15%. Bosnian actors have seen their share rise from only 6% in 2004 to just over 
25% four years later. This is encouraging but remains a low ratio when considering 
that Bosnia is a middle-income country: the problems of absorptive capacity are not 
nearly as severe as in a number of Norway’s poor development partners. What is 
holding back the increased use of local actors is a mix of concern over corruption; 
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the lack of competitive actors in part due to the fact that Bosnia still does not have 
truly national market in many areas; and a lack of good political framework condi-
tions for private and not-for-profit actors to engage with foreign funders. 

Graph D.3: Use of Main Channel/Type of Agreement Partner by Year,  
1991-2008 (NOK ‘000)

Activities Reviewed2.4  

The funding to the Western Balkans was made available in the form of annual 
allocations. This meant that all project agreements were one-year contracts. The 
NOK 3 billion that can be identified as the BiH program was distributed across 
about 1,340 agreements.

The actual number of projects and programs is much smaller. Norway funded a 
total of 35 demining agreements for a total of NOK 275 million during the period, 
which together can be considered a demining program. Of this, NOK 258 million 
was for NPA’s demining activities, while most of the remainder was support for UN 
mine action. While the NPA demining activities changed somewhat over time as the 
demining progressed, it can still largely be considered as one project or sub-
program yet was split across 16 direct agreements with NPA and an additional five 
funding agreements with the International Trust Fund for Demining that was largely 
used to fund further NPA activities.

Given the long timeline for Norway’s engagement in BiH, the many different areas 
that have received support and the large number of projects, the evaluation could 
not look into all the activities that have been funded. Instead a selection of activi-
ties was made that would cover as many facets of the program as possible: (i) the 
three phases, (ii) the key program areas, (iii) different agreement partners/
channels: Norwegian versus Bosnian versus international; NGOs versus private 
firms versus public bodies; (iv) the most important activities in terms of funding 
levels. Based on these criteria, 16 sets of activities were selected, as shown in 
table D.4 below. These 16 activities represent more than NOK 1.25 billion of the 
total program of NOK 3 billion – that is, 40% of the total. The team believes this 
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constitutes a sufficiently credible share of the program from which to draw valid and 
reasonably reliable conclusions. 

Table D.4: Norwegian-funded Projects assessed in Bosnia and Herzegovina 
(NOK)

Project Channel Program Period Expenditures

Humanitarian Aid NRC, NPA, 
NRX

HumAid 1993-1996 328 676 100

Demining NPA Demining 1996-2008 257 800 400

Housing NPA, NRC Housing 1996-2001 251 680 000

Demob’ion of 
EXCs

IOM Legal-Security 2002-2007 8 500 000

Ag Coop Devt JPU Priv Sector Devt 1997-2008 63 737 100

Entrepreneurship BIP Priv Sector Devt 2002-2008 12 999 000

Incubators SINTEF-
SIVA

Priv Sector Devt 2003-2008 31 255 600

Srebrenica, 
RMAP

UNDP Public Sector Devt 2002-2008 14 128 000

Water sector 
support

Norplan Infrastructure 1998-2007 105 050 800

Sarajevo 
electrification

EBRD Infrastructure 1997-1999 45 000 000

BIH Parliament BIH MOFT Infrastructure 2003-2008 16 170 200

Nansen Dialog 
Ctrs *

Nansen/
PRIO

HR, Democracy 2001-2008 45 000 000

Social inclusion, 
gender, children

UNICEF Social Sector 2002-2008 28 250 000

Legal sector 
reform

Direct Legal-Security 2000-2008 38 376 000

Children’s rights Redd Barna Social Sector 2003-2006 5 636 100

Sarajevo 
Notebooks

Local NGO Embassy projects 2002-2008 1 050 000

    1 253 309 300

*: This does not include regional funding for the NDCs in BiH.

Norwegian Aid Management2.5  

Throughout the period, the management responsibility for the BiH – as for the other 
Western Balkan countries – remained with the MFA in Oslo. The embassy was 
always involved and consulted, and could provide inputs and proposals regarding 
the program, but final decisions were taken in Oslo. The one exception was the 
Small Projects fund that the embassy managed directly. 

The set-up in the MFA had always been minimal in terms of staffing, and during 
most of the period there was only one desk officer in the MFA to handle the Bosnia 
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program, in addition to the head of section. The embassy was similarly set up, with 
an ambassador and a first secretary who in addition to keeping an eye on the aid 
program was involved in the political reporting. When Norad became involved, one 
additional staffer was stationed in the Sarajevo embassy, though this position was 
transferred to the Kosovo Embassy when this opened in 2008. Over the last several 
years, an MFA intern in the embassy has done a lot of the administration of the 
Small Projects fund – reviewing applications, reports, carrying out some field visits 
– though decision making responsibility still lies with the first secretary. 

With the involvement of Norad, Norad’s development programming principles and 
practices were applied to those components it was responsible for. This led to a 
number of disagreements between the parties. MFA staff felt Norad was bureau-
cratic and slow, handing over large chunks of money to UNDP for projects they did 
not feel were cost-effective or politically very savvy, and that the MFA was not kept 
fully in the picture on decisions and progress. One reason the MFA spent ten 
months approving the draft Norad strategy for Bosnia was disagreements on 
principles like recipient responsibility, where MFA staff felt Norad was being naive 
about the actual implementation problems on the ground. Norad, on the other 
hand, felt the MFA did not understand basic project management, did not follow 
procurement and administrative procedures, and that projects were approved 
without carefully looking at longer-term sustainability and impact concerns. 

From the embassy’s point of view, the links to Oslo were good but it was very clear 
that they were the junior partner in the decision making process. Proposals they felt 
would be helpful from a political point of view – getting resources to municipalities 
administered by open-minded mayors that could serve as examples in a situation of 
increasing ethnic polarisation – were not taken up by Oslo quickly enough, so it felt 
opportunities were lost.

Several issues have come up. One is staffing levels. While the MFA had one desk 
officer in Oslo and one in Sarajevo for a NOK 100 mill program, Sweden’s Sida had 
four staff in Stockholm and six in the embassy, for a program that was about twice 
as large. 

Another was programming. Sweden began developing a country program with BiH 
back in 1995 while Norway still does not have a clear country strategy, only annual 
allocation notes. Some MFA staff are quite dismissive of “the Swedish model”, 
though, as it is seen as slow, costly, does not deliver visible results and is not 
responsive to political signals11. 

A third dimension is the centralization of decision making, where Sweden delegated 
quickly a lot of authority to the field while Norway maintained control in Oslo.

Linked to this is the debate over political versus project management considerations 
when approving proposals and monitoring performance. While the tight MFA politi-

11 One case Norwegians like to note is when Mr. Carl Bildt, the former Swedish Prime Minister became the first High Representative to 
BiH (December 1995-June 1997) and urgently needed communications equipment, Sida had evidently programmed all available 
resources and was not able to find free funds quickly. A request went to Oslo and a positive response was given and funding made 
available right away. 
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cal control has enabled quick decision making, the question that has been raised is 
if that has been at the expense of more solid results and whether the overall 
portfolio is truly supportive of Norway’s longer-term objectives in BiH – issues that 
will be looked at below.

Aid Coordination and Norway’s Role2.6  

The massive influx of resources to Bosnia as of the humanitarian crisis that began 
in 1992 quickly raised concerns about funds abuse, corruption and poor planning. 
A lot of the early funding was channelled through international NGOs, creating major 
challenges to national and international actors as far as a comprehensive and 
coherent picture of activities and funding was concerned.

A first database was put together by a local consulting firm under a UNDP project, 
to which Norway contributed financially. While it was a massive undertaking and 
represented the only overview available of the funding to BiH, it also had some 
serious weaknesses that made it difficult to use as a planning tool12. 

The larger issue, however, was that BiH’s public finance management (PFM) system 
itself was very poor, so no matter how good the aid database, neither donors nor 
authorities were in a position to use better data13. The UNDP project that was to 
assist in strategic planning and aid coordination was suggested restructured, to 
ensure better linkages with the budget process and overall PFM. This restructuring 
finally took place in 2009, where among other steps the aid coordination unit which 
had been in the BiH Ministry of Foreign Trade and External Relations was trans-
ferred to the BiH Ministry of Finance and Treasury (MOFT).

In the meantime, UNDP had taken on the secretariat role on the annual donor aid 
mapping, producing increasingly comprehensive and accurate reports. Finally, this 
task was handed over for the first time to the MOFT with the production of the 
“Donor Mapping Report 2008-09”, an effort still partly funded by Norway through 
the UNDP (MOFT 2009).

Norway has supposedly been one of the more transparent donors in terms of 
reporting its funding to the national authorities and the UNDP (MOFT interview). At 
one point, the UNDP project was also trying to obtain planning data, however, 
including for BiH’s Medium-term Development Strategy (functioning essentially as 
the country’s Poverty Reduction Strategy). Since Norway never had a formal bilat-
eral agreement with BiH nor has its own pluri-annual funding strategy, it has not 
been able to comply with this (though it should be admitted that in the BiH context 
this effort – as unfortunately similar efforts in most other countries – has not 
yielded very useful results). 

12 The first database covered the period 1996-2004 with 7,400 projects listed with total budgets of around USD 7.6 billion. By 2004, 
the database was searchable both in English and the local language on-line, and could be sorted on a number of dimensions. While 
this was an impressive achievement, it was acknowledged that much of the budget data was weak, and USD 1.5-2 billion in projects 
was supposedly missing (Scanteam 2004). 

13 It was disturbing to discover that nearly ten years after Dayton, the donor community was so fragmented and with so focused on the 
political dimension that basic aid coordination knowledge was absent. A report that employed common knowledge in the African aid 
context was seen as revelatory in BiH (Scanteam 2004). 
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Norway has always been very well informed about what has been happening on the 
ground and coordinated its own efforts with the international and local actors. From 
an overall BiH perspective Norwegian-funded activities have thus made sense (see 
the various discussions on Relevance later on).

Humanitarian Assistance3 

The Norwegian humanitarian assistance consisted largely of three kinds of interven-
tions: 
(i) Emergency relief during the hostilities, largely food, health care supplies and 

services, and transport/logistics to get the supplies to the beneficiary popula-
tions;

(ii) Support to the internally displaced persons (IDPs), mostly temporary shelter, 
protection and necessary survival items including food, water supply, etc;

(iii) Humanitarian demining.

The actual interventions (projects/programs) looked at by the team were:
The emergency relief operations by the NRC, the NPA, and the NRX; •
The support to NPA demining 1996-2008.  •

The emergency relief operations looked at thus are not a unique intervention but 
rather an agglomeration of a set of activities. This was done because what little 
written assessment exists largely addresses the Norwegian emergency relief 
operations independently of operator. This is also considered a realistic approach 
since during the first emergency period the MFA was strongly encouraging these 
large Norwegian humanitarian organizations to work closely together. This was both 
to coordinate and complement each other based on particular skills and experi-
ences, but also to ensure a more visible presence that would give more “voice” to 
Norwegian actors and their views.

Emergency Aid3.1  

Under the general coordination of the UNHCR, Norway was asked to get food aid to 
beneficiary groups in specific areas such as Tuzla, Zenica, and Banja Luka. The MFA 
then asked the Norwegian People’s Aid (NPA), the Norwegian Refugee Council 
(NRC) and the Norwegian Red Cross (NRX) to come in as direct implementers of 
this assistance14. 

In addition to the food aid, the NRX assisted in the health sector, in particular with 
basic medicines, surgical equipment and supplies to local hospitals, and estab-
lished a nation-wide program for replacing ambulances, a program that continued 
through the local Red Cross associations till 2006. The NPA provided psycho-social 
support as part of its programs, where the evaluation noted the positive results 
achieved, the importance of this form of support to displaced persons, but also a 

14 There was an attempt in the early period to have the NGOs work under a common umbrella, “NorAid”, that was to be the “brand” for 
Norway’s humanitarian assistance. This was in part because Bosnia was a much larger operation than the Norwegian NGOs had 
been engaged in before, and the MFA wanted the operators both to coordinate well but also to learn from each other (till then, the 
NRC had largely been an advocacy group and the partner for the UNHCR in Norway, for example, and the NRX in principle was to 
work through local Red Cross associations rather than implement directly themselves). The intention was to present a more coherent 
and credible effort under one banner – an idea which did not last, as the NGOs began working in geographically different areas, on 
somewhat different tasks, and preferred to work under their own logo and identity.



Evaluation of Norwegian Development Cooperation with the Western Balkans  22

need to ensure stronger ownership and direct involvement of the beneficiaries, to 
avoid “clientilisation” and passivity (COWI/DiS 1999).

The MFA and NGOs were concerned that the humanitarian aid reach all needy 
groups and that Norway was seen as equitable as far as support to the civilian 
population was concerned. The NRC therefore, as one of the few international 
NGOs, established its head office in Banja Luka whereas most other agencies were 
based in Sarajevo. 

The emergency aid from the MFA totalled over NOK 507 million, nearly 85% of 
which was disbursed during the three years 1993-1995. 

Support to IDPs 3.2  

The intensive fighting and ethnic cleansing that took place forced massive popula-
tion movements during the war, requiring large-scale temporary shelters to be 
established. Norway provided pre-fabricated houses built in Norway as one answer 
to this dilemma. NPA was given the overall coordination role, the NRC was to 
ensure the logistics of getting the houses transported from Norway to the Adriatic 
coast and then on trucks to the places of destination, while the NRX was to provide 
health services. Compounds for IDPs were to be set up in Zenica and Tuzla. The 
Zenica project started up towards the end of 1992, and in addition to the houses 
that were sent from Norway, basic infrastructure like water, health and education 
facilities were put in place. The idea was that while the housing might be temporary 
for the people who needed immediate shelter, once they moved back to their 
places of origin this housing – being well-built – could serve as more permanent 
housing for others who wanted to settle locally. 

90% of the NOK 127 million for support to IDPs was disbursed during the same 
three-year period 1993-95 as for the emergency aid. 

Humanitarian Demining3.3  

The war left BiH as one of the most mine-contaminated in the world. First estimates 
were of 750,000 to one million mines in the ground at the end of hostilities15, and 
with more than twice as many mine victims per capita compared with Afghanistan, 
another heavily mined country (NPA 2007b, p. 8). BiH signed the international Mine 
Ban Treaty in 1997 and its own demining law in 2002. That is also when the BiH 
Mine Action Centre (BHMAC) was established, which has since then been the 
national body in charge of mine action. 

Demining is normally considered a humanitarian intervention, and thus is included 
under this heading here. But in terms of the time line it is very different from the 
two other categories. The NOK 275 million only began flowing in 1996 and has 
followed a more even disbursement profile over the 13 years the program has 
lasted so far. Specifying the humanitarian assistance phase in terms of dates in this 
case is thus somewhat misleading. 

15 Former Yugoslavia had been a major producer of mines, with some of the biggest mine factories located in BiH. It was estimated that 
BiH had a stockpile of 3-6 million mines at the outbreak of hostilities.
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Almost all the funding has been for the NPA’s mine action program. The remainder 
has either been for UN mine action, or small-scale funding for the prevention of 
mine injuries through the Norwegian Institute of Public Health. The NPA program 
has, however, been fairly extensive, including support to BHMAC (see Box D.1).

Relevance3.4  

At the overarching level, the emergency relief operations were clearly the most 
relevant interventions the international community could fund at that time: half of 
BiH’s population was being displaced; basic security and social services were 
destroyed or weakened and thus not available to large parts of the population; 
markets were disrupted, distorted or disappeared altogether so people were not 
able to find work or buy food and other basic commodities. In this situation, there 
was no doubt that a massive emergency operation was required.

Norway put together a fairly integrated response by providing transport, food and 
other survival items, basic health supplies, and the logistics administration to 
ensure that the supplies reached the beneficiary groups Norway had been asked to 
cover. 

The MFA contracted the largest Norwegian NGOs that also had the longest experi-
ence of working in emergency and conflict situations. This ensured the MFA that the 
operations would be based on the best knowledge that Norwegian actors had at 
that time, both in terms of assessing the needs on the ground, and how best to 
respond to them. 

Regarding the survival items – food, blankets, water etc – these were standard aid 
packages similar to those provided by other aid donors. As far as health sector 
support was concerned, the health care needs were derived from on-site visits, 
including surgical equipment and supplies to the large regional hospitals in Zenica 
(1,200 beds) and Tuzla (1,400 beds), each one serving an estimated population of 
550,000, and where NRX was providing almost half the medical supply needs. In 
Tuzla, the support was done in conjunction with the military hospital run by the 
Norwegian contingent to UNPROFOR/ SFOR, so in addition to physical supplies 
there was also collaboration between the Norwegian medical staff and the Tuzla 
doctors. This also ensured that Norwegian supplies, according to local doctors, 
were tailored to their needs, making them more relevant than supplies received 
from other sources (Tuzla interview, Dec 2009). This is in line with the 1995-review 
of Norwegian medical and transport services, which noted that Norway worked 
closely with local doctors and thus ensured an efficient, effective and relevant 
response to the health care needs: “without NRX’s contributions it is doubtful if the 
two large hospitals in Tuzla and Zenica could have maintained their surgery activi-
ties at an acceptable level” (our translation) (Norconsult 1995, p. 2). 

What this evaluation was not in a position to assess is if Norway was asked to 
address the most relevant areas and beneficiary groups. However, Norway was only 
one part of a much larger international effort where overall coordination and priority 
setting was first managed by UNHCR and as of February 1997 by the Reconstruc-
tion and Return Task Force (RRTF) jointly chaired by the UNHCR and OHR. 
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Norway thus responded to those priorities that the parties agreed to, given the 
needs and information at hand at that time.

The IDP shelter and support program was clearly a relevant supplement to the 
humanitarian aid program, since the one million IDPs were also a main beneficiary 
group for the humanitarian assistance. The actual number of shelters that were set 
up is unclear, but several of the compounds constructed – for example close to 
Tuzla – are still in use today, attesting to the quality of the work done and the 
validity of the thinking in terms of providing temporary housing of a quality that 
would allow for longer-term occupancy. 

The NPA’s demining program was clearly relevant to the serious mine problem the 
country faced, and while demining has been on-going for nearly 15 years, BiH is still 
considered one of the most mine-affected countries in the world: 3.3% of the 
territory is estimated to be mine contaminated, with an estimated 220,000 mines 
distributed across perhaps 40,000 mine fields but of which only 19,000 are 
registered, though estimated to affect the lives of about 920,000 persons (ICBL 
2009, pp. 207-208). National authorities have continuously increased their own 
allocations to mine clearance, reaching 40% of all funding in 2007 (NPA 2007b, p. 
12), reflecting the importance attached to mine clearance (though the 2010 budget 
for the first time has evidently not included funding for demining).

Box D.1: Building Mine Action Capacity

While a number of international actors came to help clear minefields right after the 
conflict, today most of the work is done by national deminers, many in the armed 
forces but also civilian NGOs and commercial teams, largely trained by the UN and 
international NGOs like the NPA.

The NPA began its program in 1996 as an operator clearing mines, but has 
subsequently developed upstream and downstream activities: supporting most-affected 
communities designing and implementing comprehensive community-based mine 
action plans including technical surveys of suspected mine areas, mine clearance, 
mine risk education, and permanent marking of affected communities. It was an 
early innovator in the use of mine clearing machines and the use of dogs for mine 
identification, trained dog handlers, set up a mine dog training centre in Sarajevo, and 
“expanded” into the field of cluster bomb surveys, assisting the Serb authorities carry 
out a cluster bomb survey in 2007. 

NPA has worked with BHMAC to develop its general mine survey skills, the capacity to 
identify suspected mine areas, carry out technical surveys, and contract and quality 
assure the demining work that is being done by national and foreign actors. BHMAC 
now sets standards and enforces these through certification and survey processes. In 
some areas BHMAC has developed standards that are now being incorporated by the 
EU into its standards.

Today BiH actors have capacities that are being used around the globe. When Georgia 
needed quick mine clearance assistance after the conflict with Russia in 2008, this 
task was done including using 12 mine clearance staff from BiH. BiH mine staff have 
also assisted in Lebanon, Ethiopia, Jordan, Angola, Sri Lanka, Serbia and Sudan, 
and the mine dog training centre today provides trained mine dogs and handlers for 
demining activities around the world. 
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In a recent evaluation of NPA’s demining activities, NPA received praise for its capacity 
development work, where key factors were seen to be (i) long-term presence in the 
mine-affected countries, (ii) the broad-based involvement which enabled NPA to learn 
lessons across a wide range of fields, (iii) long-term collaboration with the MFA that 
provided a stability and predictable funding source (COWI 2009). While in 2009 these 
factors can be considered rather obvious, 10-15 years ago neither the MFA nor NPA 
had clear strategies where these factors were put forward. The early years were quite 
problematic, with a number of set-backs, including due to the short-term (annual) MFA 
allocations and thus problems with building more long-term and stable relations with 
local actors. 

But the early program was haunted by poor personnel policies; conflicts between field 
operations (Tuzla), national (Sarajevo) and HQ (Oslo) relations; introduction of mine 
clearance machines that was poorly planned, very expensive, and constantly under-
performing (Norconsult 1997). Only the perseverance and sometimes obstinacy of 
NPA mine section management succeeded in overcoming obstacles and continuing the 
progress.

The relevance of the NPA program has been improved through the diversification of 
the range of mine action activities it has supported and the increasing focus on 
local capacity development, based primarily on the close partnership with the 
BHMAC. Interviews confirmed NPA as a partner that has systematically respected 
national priorities.

Effectiveness3.5  

The emergency operations were seen as quite effective in the sense that they got 
the aid to the intended beneficiary groups16. The component that has been men-
tioned most, however, was the logistics and its administration. While NPA started 
out by organizing the trucking of the pre-fabricated housing for IDPs, NRC was soon 
given overall responsibility for putting together the trucking operations, and ended 
up providing what was considered an excellent transport service to some of the 
most difficult areas. There was considerable learning involved: the first 15 trucks 
were fairly small and on loan from Norway’s Civil Defence authority and could not 
take the pay-loads required, and the attempt at using low-cost used vehicles was a 
failure (Norconsult 1995). However, over time issues were sorted out and the 
Norwegian-funded programs ended up being praised for delivering (see Box D.2). 

A similar pattern could be seen regarding demining: the early work faced a number 
of challenges that led to quite critical reviews of performance (see Box D.1), but 
over time these were addressed and the larger objectives were achieved. Using 
pre-fabricated Norwegian wooden houses as temporary shelters could easily have 
become an issue: the experience with shipping “blueprint” solutions to other parts 
of the world is generally negative. But wood is a common building material in large 
parts of Bosnia; the climate with its cold winters meant that the winter-insulated 
houses were appropriate; and the fact that they were quickly available and could be 

16 There are a number of stories about the ”losses” incurred during the transportation of the emergency supplies: trucks would have to 
stop at armed check points and leave behind a share of the supplies – the figures talked about were typically 15-30%, depending on 
how many stops and which routes the trucks were taking. That is, in Bosnia as elsewhere, the first to get emergency supplies were 
the combatants, not the intended civilians. Supplies that arrived safely in Sarajevo faced the same fate. In addition an unknown 
share was taken and sold in the very active black market. Much of this was handled by individuals with good political connections, so 
it is not clear how much of this was individual corruption and how much was filling up campaign coffers for the political fight 
everybody knew would come sooner or later – presumably a mix of both. The evaluation team has not been able to find reliable or 
documented studies on this problem, and hence Scanteam had made it clear in the tender that the team was not going to try to 
assess efficiency of emergency aid. It was clear this would be difficult if not impossible if this was taken to mean unit costs of 
emergency supplies actually delivered to intended beneficiaries. 



Evaluation of Norwegian Development Cooperation with the Western Balkans  26

set up on a very short time meant that shelter was provided as winter set in. The 
first operation in Zenica was thought out, designed and implemented in the course 
of only a few months – an impressive achievement. The concluding report on the 
operation notes that “the process was characterized by quick decisions – exploita-
tion of all opportunities, and perhaps not always formally cleared. But winter was at 
hand, and if one did not get going right away, a large number of IDPs might have 
frozen to death...Norway is the only country that has succeeded with its building 
program in Bosnia...Short decision making processes are critical when operating in 
active war zones. – It has been very encouraging to see the respect and good-will 
that the Norwegian trucks have met everywhere, getting through road blocks where 
others were not allowed to pass” (Vaardal-Lunde 1993, our translation). After this 
first phase of using pre-fabricated houses, Norway – like other donors – began 
relying a lot more on local construction, using local materials and entrepreneurs, at 
least as sub-contractors. 

Box D.2: NRC Logistics Operations

The review of the Norwegian emergency program noted that the Norwegian convoys 
were central to the relief operations, both by having highly qualified drivers who were 
able to handle the difficult driving conditions – narrow and poorly maintained winter 
roads – and which were well organized. They were therefore able to maintain a high 
degree of regularity/predictability despite the Norwegian convoys being given the 
longest and most difficult routes. The UNHCR operational manager stated that the 
Norwegian drivers were without a doubt the best ones in the program (Norconsult 
1995, p. 3), 

The High Commissioner for Refugees, Ms. Sadako Ogata, in a letter to the NRC dated 
13 May 1996 said among other things: “I would like to express my thanks for the 
tremendous support, cooperation and hard work your convoy teams have provided to 
UNHCR over the past three and a half years. The relief aid delivery programme in the 
region was the largest ever mounted, and NRC’s rapid response in terms of mobilizing 
trucking teams, drivers and associated resources enabled us to meet our requirements 
swiftly and effectively.

Your convoy fleet operated in all parts of the region, sometimes during the most 
difficult phases of the conflict, and your drivers and team leaders displayed outstanding 
courage and resolve. Indeed, without this commitment and sadly loss of life, vital food 
aid would not have reached those in need.”

The efficiency of some early NGO interventions may therefore have been question-
able. This was partly due to challenges of working in a conflict environment where 
security at times was unclear, information could be contradictory, the real intentions 
of a number of the actors could be questioned, and the normal rent-seeking 
activities occasioned by chaos, lack of legitimate authority and vast amounts of 
quick-disbursing emergency aid made it difficult for foreign actors who neither 
spoke the language nor were very familiar with the local stakeholders to steer a 
clear course. It was also a function of some of the organizations themselves oper-
ated under such complex operations for the first time. What appears true, however, 
is that there was a high degree of commitment that allowed organizations to learn 
and adjust, and in the end deliver – often with lags, sometimes not fully achieving 
the targets set. The lags were often a function of late arrival of funding, however, as 
the MFA had to process each and every request back in Oslo. Funds often ended 
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up being deposited into NGO accounts towards the end of the first quarter rather 
than being available at the beginning of the year. A lack of realism also meant NGOs 
promised more than they could deliver, and they were especially taken by surprise 
regarding the severity of the winter conditions in parts of the country and the delays 
this caused (NGO rep interviews).

Table D.5: Humanitarian Assistance, Assessment of Results

Activity Relevance Effectiveness

Humanitarian 
aid: 
NPA, NRC, 
NRX 

Massive, nation-wide 
crisis  food aid, health, 
IDP support, logistics: 
Highly relevant:

Food aid, survival items to hard-to-reach 
areas  Effective
Medical supplies well tailored to local 
needs  Highly effective 
IDP shelter, support  Effective
Logistics for aid  Highly effective 

Humanitarian 
demining: 
NPA 

Among most mine-
affected countries, 
preventing safe return, 
economic activities  
Relevant

Over time areas demined; local staff 
hired and trained; new techniques 
developed, applied; partnering with 
BHMAC in place; most-affected 
communities supported  Effective

Reconstruction and Development Support4 

The support to reconstruction and development consisted for the most part of three 
kinds of interventions: 
(i) Reconstruction of housing;
(ii) Rehabilitation of public infrastructure, basically power and water supplies;
(iii) Support to private sector development.

The actual interventions that the team has looked at were:
Housing reconstruction by NPA and NRC; •
Demobilisation of ex-soldiers by International Organisation for Migration (IOM); •
Support to agricultural cooperatives by Jæren Produktutvikling (JPU); •
Entrepreneurship training by Business Innovation Programs (BIP); •
Industrial incubators in Tuzla and Banja Luka with SINTEF and SIVA; •
Rehabilitation of power systems in Sarajevo (EBRD) and Srebrenica (UNDP and  •
International Management Group, IMG);
Rehabilitation of water supplies with Norplan.  •

Funding for the rehabilitation of Parliament was also looked at since this was the 
first time Norway provided funding directly through the budget. The assessment 
showed that the tracking of resources and the actual rehab works were monitored 
both by the State auditor-general’s office and the IMG, so this project is not referred 
to further in the text below.

Housing Reconstruction4.1  

With over a third of all houses totally or partially destroyed, the rebuilding challenge 
was enormous. The early efforts focused on rebuilding homes in the most affected 
areas. What became clear, however, was that this often assisted the “ethnic cleans-
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ing” of nationalist parties: persons who wanted homes rebuilt typically came from 
the majority group in that area while their former neighbours from other ethnic 
groups had been pushed out. 

The issue was addressed in Annex 7 of the DPA, where Article 1 begins “All refu-
gees and displaced persons have the right freely to return to their homes of origin. 
They shall have the right to have restored to them property of which they were 
deprived in the course of hostilities since 1991 and to be compensated for any 
property that cannot be restored to them. The early return of refugees and dis-
placed persons is an important objective of the settlement of the conflict in Bosnia 
and Herzegovina” (www.ohr.int/dpa/default.asp?content_id=375). As of 1997, 
“minority return” thus became a major concern – supporting people return to their 
areas of origin that was politically controlled by a different ethnic group. This was 
both because in principle people should be allowed to choose where they wanted to 
settle and reclaim their property, but also because the Western powers did not want 
the politics of “ethnic cleansing” de facto to succeed. The Return and Reconstruc-
tion Task Force (RRTF) was thus set up in 1997 largely for this purpose, and the 
Open Cities Policy made funds available to municipalities that were open to minority 
return. One report thus noted that “1996 was a year of return to majority areas, 
1997 of refugee repatriation from asylum country and 1998 of return of minorities” 
(Solberg 2002, p. 28). Minority return turned out to be a difficult exercise, however, 
and while Norway funded housing reconstruction through 2001, other donors like 
Sweden continued through 2007. The peak year of minority return was in fact 2002 
when UNHCR registered over 102,000 returnees, and a total of 455,000 by 
February 2006 (Kirkengen 2006, p. 8). This figure is too high, however, since many 
of those who returned only reclaimed property that was then sold, kept as a second 
home or traded with others.

The NRC and the NPA received funding of about NOK 125 million each17, the NPA 
program covering 1995-1999 while the NRC began already in 1993 and ended in 
2001. 

The NRC program was centred on the Tuzla area, though it also had activities in the 
RS where its head office was. The NRC claimed to have refurbished a total of 
14,000 homes serving about 65,000 persons, though half this figure refers to a 
quick re-glazing of 7,000 homes in 1997 (necessary winterization of homes but 
leads to some very high and not comparable figures with other programs) (Solberg 
2002, p. 34). NRC worked closely with local authorities and followed UNHCR 
direction and standards throughout, but used sub-contractors for about 60% of the 
reconstruction while about 20% were based on a self-help/cash approach, in stark 
contrast to the Swedish program which was almost all self-help based (see Box 
D.3). The reliance on local authorities became another issue as the program 
followed a “blanket” approach without clear selection criteria, meaning many got 
their homes repaired but not necessarily those with the greatest need: “no system-
atic evaluation study of NRC activities were undertaken...The problems associated 
with lack of any systematic criteria for target of assistance, monitoring and follow-up 

17 The NRC received funding also from other sources for its housing program, but 75% came from the MFA.
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stand out as one of the possible most negative lessons learned from this period” 
(op.cit., p. 50). NRC had never been engaged in housing before, however, and this 
was also revealed in the lack of what the report terms a proper ‘building manage-
ment regime’. It goes on to note that while funding from ECHO for housing in the RS 
led to improved financial management, this lesson was not transferred to other 
projects funded by the MFA (op.cit., pp. 55, 52). 

The lessons from alternative reconstruction approaches were mixed. While the NRC 
had found that the cash or self-help approach was positive in terms of empowering 
the beneficiaries, other actors believed this led to mismanagement and empty 
houses: people took the resources and applied them elsewhere. This stands in 
contrast with the later evaluation of the Sida program, which was almost fully 
self-help based (Box D.3). 

In 1998, NRC began its first minority return program, and quickly discovered that 
the main issues were not engineering and housing designs but the political and 
social issues surrounding the return. Programs came to include rehabilitation of 
local schools and health facilities, and small-scale local infrastructure such as 
water, roads and power connections, in order to provide possibilities for successful 
return. Here the MFA’s policy of annual allocations became a problem since infra-
structure rebuilding typically required medium-term commitments. Yet in some 
years approvals were only received in May-June, and winter conditions meant that 
construction had to stop by yearend, so NGOs risked only being able to work six 
months of the year. While they learned to “smoothen the cycle” with some own 
funds to get activities going while formal approval was pending, it created uncertain-
ties and “stop and go” programs, one year even having to totally change geographic 
location because the MFA wanted to move activities to a new area. 

The other change was the introduction of the Information and Counselling on 
Repatriation (INCOR) component as of 1999. This in part came about due to poor 
results from the first minority return projects, leading “for the first time it can be 
observed in project documents that MFA took an active interest in questioning the 
strategy and methods of NRC”. The warning flag was the low occupancy rate of 
reconstructed housing, where the MFA would only release future funds if the NRC 
was able to get the occupancy rate up to 70% (op.cit., p. 74). 

INCOR evolved over the next couple of years into a key instrument for the NRC, 
leading the subsequent projects to deliver what was considered much better 
results. Despite this, the 2002 assessment of the NRC program points to how little 
intended beneficiaries were involved in the reconstruction, that housing project staff 
still insisted that “we cannot allow the ‘software’ to hamper the process” [meaning 
time consuming INCOR consultations] and that there still was not an integrated 
strategy that allowed NRC to improve the likelihood of success, where in particular 
a lack of attention to livelihoods was noted (op.cit., p. 95). 
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 Box D.3: Sweden’s Integrated Area Programmes

Sweden provided about SEK 2 billion to Bosnia during the period 1996-2005, of which 
around 60% went to Integrated Area Programmes, IAPs. These funded the return of 
over 50,000 persons through the rehabilitation of nearly 15,000 houses. Almost all 
the houses were built through a self-help approach, coupled with rehabilitation of local 
health, education, power and water infrastructure. Food security components such as 
seed, fertilizers, hand tools and livestock were provided in rural areas, and over time 
more general livelihoods programmes were added, including micro-credit facilities.

A comprehensive evaluation was done based on in-depth local studies of the physical 
and socio-political results, complemented by a broad survey of 2,000 families (Čukur 
et al, 2005). Concerning the effectiveness, the IAPs have been successful primarily 
due to the self-help approach combined with the transfer of decision making to the 
villages, in particular their role in selecting beneficiaries. This involved the returnees 
as actors rather than as passive recipients, building trust and good relations. This was 
also highly cost-effective: own work and funding support from family members abroad 
made Sida resources go much farther. The flexibility afforded by Sida, letting NGOs 
and local actors adjust the program to local circumstances and new knowledge, further 
improved IAP quality.

Relevance is also seen as good as the IAPs addressed the beneficiaries’ desire 
to return. However, the study finds that this did not lead to any further inter-ethnic 
reconciliation – people live beside each other but do not interact, and this was true 
both in rural and urban settings. IAPs did hence not contribute much to reintegration 
and reconciliation: “this evaluation...defies the popular assumption that living closely 
together leads to interaction and subsequent integration...but it should be noted that 
the return of the refugees has enabled possibilities for future interaction and perhaps 
even reconciliation, at local level. It can be regarded as a first crucial step in a long and 
challenging journey” (op.cit., p. xi). The final conclusion is thus somewhat despondent: 
“the IAP has assisted 50,000 people to regain their homes and property, and the 
implementation strategy has contributed to building social and human capital in their 
communities. However, there are still major challenges to overcome if the returnees, 
and in particular the children, shall stay and prosper in these homes. Lack of work 
and job opportunities, lack of trust in other people, in politicians and the international 
community, has lead to a sense of hopeless and thus a lack of meaningful action and 
fruitful initiative” (op.cit., p. xii).

In the end, the joint donor Housing Verification and Monitoring Mission (HVM) found 
that 85% of the 2 854 Norwegian-funded housing units it had inspected were 
occupied, though this is only a fraction of the nearly 18,000 housing units that 
Norway supposedly funded (Kirkengen 2006, pp. 18, 29). Most of those inter-
viewed agreed that “a roof over one’s head” was first priority, so the reconstruction 
programs were seen as critical. But the programs faced major hurdles. One thing 
was problems with opportunism and rent-seeking behaviour among public officials 
deciding on housing beneficiaries, contractors who turned out to be incompetent or 
not committed to the task, various strategies pursued by groups to extract further 
benefits (was it really true that they would only return if power were in place?), and 
so on. Another was the time and budget constraints the NGOs faced that pushed 
them towards rapid implementation and assisting the largest number of people pos-
sible based on emergency procedures rather than longer-term development pro-
gramming principles for an investment that after all is expected to have a 50-year 
lifetime or more. The minority return programs added further complications that the 
NGOs and donor community only began understanding after a series of poor early 
results. 



Evaluation of Norwegian Development Cooperation with the Western Balkans 31

Box D.4: “Tents in Concrete”

One of the most careful studies of donor-funded housing is the doctoral thesis “Tents 
in Concrete” (Skotte 2004). One criticism is that donor-funded rehabilitation in post-
conflict settings is typically driven by an emergency thinking, but also by a lack of 
understanding of the nature of the conflict and thus why housing was so intensely 
targeted for destruction. There is also little appreciation of the complex roles housing 
plays in society, and thus a lack of critical assessments of reconstruction decisions.

The break-up of Yugoslavia became a conflict based on “identify politics”, where 
ethnicity and territory overlapped and thus the expulsion of “the other” was a strategy. 
Housing was not wantonly destroyed but carefully targeted: eliminating housing of “the 
other” was key to successful ethnic cleansing. The proximity of the communities to 
each other in BiH meant the conflict was particularly nasty there.

This was acknowledged with the attention to “minority return” – to not accept these 
“facts on the ground”. But the rush to move minorities back was often not based 
on careful dialogue with the intended beneficiaries – neither regarding the actual 
scale and location of the build-back, nor the process of actually reconstructing. 
Assessments of different models for rebuilding have confirmed the value of ensuring 
that beneficiaries become central agents of reconstruction (see Box D.3). It is also 
clear that housing must be seen in the wider context of the reconstitution of society’s 
total capital: human capital (skills, knowledge – using reconstruction to strengthen 
this capacity); environmental (natural) capital (using rebuilding to protect, 
develop, utilize local nature); fixed (physical) capital (housing but also the linked-in 
infrastructure, buildings and other means of production required to support livelihoods); 
and social capital (relations and norms that shape social interaction). Housing in the 
social capital context is the key, as the home is the centre of the household’s decision 
making and well-being. Once the home is destroyed, so are many critical options 
regarding other life choices. Rebuilding the home is thus not just about bricks but also 
about re-constituting or building social relations, since these are the critical dimensions 
of living. This was a reason many chose not to move back to their place of origin 
because they saw no chance of building the kinds of social fabric they want around 
them. Some of the “minority return” rebuilding thus also could become an antagonistic 
signalling to “the other”, a show of defiance rather than a step towards reconciliation.

One conclusion is thus for separating temporary shelter from reconstructing housing: 
they are two different undertakings that require wholly separate conceptual platforms, 
implementation models and timelines. As physical capital, private housing can 
contribute little to reconciliation – this is better done through public infrastructure (see 
Box D.5) – but to the extent that it can it needs to be done as part of larger societal 
recovery, in a carefully planned manner. Issues of perceived fairness, local voice and 
decision making are critical, and economic multiplier effects through local procurement 
should be maximized and community-wide approaches applied.

The complexities of the housing rebuilding program can also be seen in the pilot 
project run by NPA in Sarajevo. About 50% of the housing in the cities was public 
rented housing. In Sarajevo there were about 70,000 of these apartments, many of 
which had been damaged during the war and needed rehabilitation, but where at 
the same time the authorities were trying to privatize ownership. While there was 
less of the political problems connected with minority return, there were major 
organizational challenges. One thing was to make the new owners realize the real 
costs of maintaining the apartments. A greater headache was to create self-
managed organizations covering all the apartments in one entrance, the building, 
the larger areas where several buildings shared common/communal ground, to 



Evaluation of Norwegian Development Cooperation with the Western Balkans  32

ensure the organization of the shared maintenance responsibilities. This was to be 
done in a situation where few had been home-owners before, and where in many 
entrances there would both be those who bought their apartments and those who 
continued to rent. 

NPA had hired an architect from the Norwegian Federation of Housing Associations 
(NBBL) as project manager, and the project review was highly laudatory about what 
had been achieved with fairly limited resources (Nordahl and Omerspahić 2000). 
While the project ran for three years (1997-2000) and seems to have cost nearly 
NOK 20 million, there does not seem to have been a follow-up to what was termed 
a highly positive pilot project.

Public Infrastructure4.2  

Norway supported the rehabilitation of the access to power through a number of 
projects and channels. One of the first was to help Sarajevo rebuild its distribution 
system, which was done by providing tied funding to the Rehabilitation of powersys-
tems in Sarajevo (EBRD) power program in 1997 for procuring Norwegian-built 
transformers. While the transformers seem to have been of standard good quality, 
the price was considerably higher than on the open market – officials estimate a 
20-30% price-premium. Norway was aware of the issue, but since the EU was not 
willing to let Norwegian companies compete on an equal footing with EU-based 
firms on EU-funded projects, tied aid was used during the first couple of years. 

A different project was to help rebuild Srebrenica, and in particular ensure that 
returning Bosniaks be re-connected to the power grid. Funds were channelled 
through UNDP’s Rehabilitation and Reconstruction Program. Nord-Trøndelag Energi 
(NTE), a Norwegian power company, was contracted to oversee the work of the 
local (Serb-owned) power utility but also to provide technical assistance for im-
proved management and financial viability. This project is considered successful by 
the UNDP, the Serb company (which praised NTE for its professionalism, the 
organizational and financial management improvements they introduced), and the 
Mayor of Srebrenica. The project went into a second phase, where Norway chan-
nelled the funding through the International Management Group (IMG) rather than 
UNDP: since UNDP did not have the technical skills in-house to supervise it had 
hired IMG as its consultant, so two overheads were being paid. In the second 
phase, however, the complex financial transactions (NOK transferred to a US bank 
before ending up in an IMG account in Switzerland in SFR which then transferred 
payments back to Norway...) led to almost as great a loss to transaction costs. As 
part of the project, NTE had facilitated the Serb managers discussing with Bosniak 
community leaders regarding prioritizing those to be connected, which was seen as 
progress in the inter-ethnic relations at the time. 

Norway’s support to the water sector was more long-term, beginning with early 
emergency water well-digging to later water systems management concerns (see 
Box D.5)
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Private Sector Development4.3  

The overall assistance to private sector development (PSD) has been broad in terms 
of areas supported as well as channels used: access to finance (micro-credit 
institutions, venture capital funds), a broad range of technical assistance, training, 
introduction of entrepreneurship in the education system, support to existing and 
newly established SMEs, incubators, joint-venture projects. Funding was directed 
through multilateral organizations (World Bank, The European Bank for Reconstruc-
tion and Development (EBRD), UNDP), Norwegian private and public companies and 
foundations. 

Box D.5: Norwegian Support to the Water Sector

Norway became involved in the water sector already in 1993, with emergency water 
supply schemes carried out by NGOs as part of their support to IDPs and later part of 
their housing programs (NRC 1993-98 for a total of NOK 24.2 mill). Once the conflict 
had ended, Norway funded several physical rehabilitation schemes through the IMG 
(1995-97 – NOK 20 mill). 

In 1998, Norway through Norad began engaging more directly with the authorities, 
and began what became a ten-year collaboration with RS and FBiH water ministries, 
municipalities and local water supply and sanitation companies (WSSCs), which 
are generally municipally owned. The objective at the start was “to assist in the 
rehabilitation and improvement of the water and drainage sector ... and thereby 
also contributing to the ongoing peace process” (Norplan 1999, p. 4). Norplan was 
contracted as the consulting engineer, overseeing the engineering works, providing 
technical assistance and managing the project funds, where typically objectives 
included organization building of WSSCs, promote private enterprise, introduce 
improved cost recovery, and help develop medium term strategy to address main 
problems of the sector.

The first tasks were physical rehabilitation focused on specific WSSCs, and already 
in 2002 the overall objective was modified to be “restore water, sanitation and solid 
waste services ... to a level that will satisfy basic human needs, mitigate public health 
risks and support the return of economic activity” (Norplan 2002, p. 4). That is, 
the rhetoric about the peace process was taken out and more relevant and directly 
operational objectives stated, with progress reports focusing on all the practical 
problems of implementation (Norplan 2000; 2002; 2003; 2004). 

Towards the end of the period, the partners became more ambitious and addressed 
ownership and organizational structures for larger water systems that cross 
administrative boundaries. The Vrbas project in central Bosnia (2004-2007, NOK 
30 million) involved 4 municipalities and the 4 WSSCs. The project was to help 
rehabilitate and upgrade infrastructure; improve the quality and regularity of the 
water supply coupled with information campaigns to increase the willingness to pay 
(a major problem with a public service that has strong public goods dimensions and 
in ex-Yugoslavia had been treated almost as a human right); and strengthen financial 
management and viability through tariff improvements, better billing and collection 
routines, and linked-in electronic management information systems for improved 
decision making. The larger challenge was to get a more rational water management 
system in place by river basin rather than administrative boundaries. This last point 
was to be achieved by introducing the Norwegian model of inter-communal water utility 
companies, where the four WSSCs became share-owners in a joint regional service 
company (RSC). 
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In its completion report, Norplan noted that the institutional strengthening component 
of the project had led to the restructuring of the four WSSCs, with the two larger ones 
reaching financial viability; the RSC had been established and was delivering good 
services to the four WSSCs; collection rates had improved from 60% in 2004 to 75% 
in 2006; the coordination committee that involved the four municipalities and the 
four WSSCs as the steering body for the RSC was in place and constituted a major 
break-through in terms of inter-communal collaboration; and there was much better 
understanding of the more complex issues of water management including water 
losses, pollution, water basin water management (Norplan 2007, pp. Ii-v). However, the 
final report on the use of funds two years later notes “the lack of commitment from the 
owner companies (the 4 WSSC’s) toward the RSC became more and more apparent” 
(Norplan 2010, p. 3). That is, while the original objective of “contributing to the peace 
process” may have appeared unrealistic and put in there just to be “politically correct”, 
the issue was a real one. By not addressing this issue seriously. Norway may have lost 
an opportunity to influence behaviour and attitudes in a critical service sector (though 
such a donor-driven approach might have created its own problems). 

Some initiatives were cross-border such as the IFC facility South East Enterprise 
Development (SEED), which provided broad types of technical assistance to private 
sector and SMEs in BiH, Serbia, Macedonia, Albania and Kosovo. Norway also 
supported the The European Bank for Reconstruction and Development (EBRD) 
initiated Micro Enterprise Bank, while Norfund supported the venture capital fund 
Horizonte. Norfund together with Norad provided funds for Norwegian-BiH joint 
venture business in fish-farming, and Norwegian companies that were looking for 
business opportunities in BiH also could get financing for feasibility studies. 

PSD assistance was largely driven by the findings of a report that was to identify 
areas of significant importance which were not sufficiently addressed by other 
donors, and use Norwegian competencies that would provide value-added in BiH 
(Norad 2002). The overall recommendation was to continue support to the ongoing 
projects in the PSD area and to extend support for the next 3-5 years. Main sectors 
identified for potential cooperation between BiH and Norwegian companies were 
wood processing, fish farming and agriculture processing. The report strongly 
supported improvement in cooperation between different actors in the PSD area, 
and support to existing SMEs and to-be-entrepreneurs through business centres 
and incubators and creation of linkages with universities, and that special attention 
should be given to female entrepreneurs. Another area for Norwegian assistance 
should be agricultural development and introduction of market-oriented and self-
sustained production units. 

Nevertheless, the PSD strategy did not change significantly Norway’s private sector 
program in Bosnia: those projects that were in place before the document was 
produced have been continuously supported until today, though a couple of new 
activities have been added. Three of these activities were looked into by this team. 
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Box D.6: JPU Support to Agricultural Cooperatives 

JPU is an inter-municipal foundation owned by five neighbouring municipalities in the 
Jæren region that supports agricultural development. The program in BiH has been to 
develop local cooperatives, strengthen commercialization including quality certification, 
and build management skills in the cooperatives. JPU builds on the Norwegian model 
of owner-operator farmers managing sales and purchases through jointly owned 
cooperative. This was partly in response to an agricultural sector in some areas still 
characterized by larger landowners dominating the agricultural markets and thus not 
permitting a more equitable participation and sharing of benefits. 

JPU has helped establish one new cooperative a year with technical assistance to 
management and quality assurance, plus funding for infrastructure investments 
and rehabilitation, including rotating funds that are managed based on commercial 
principles and which over half the members have accessed. Over the years, ten 
cooperatives with over 3,000 members have been established, all of which are now 
financially sustainable. JPU has introduced and trained members in quality assurance 
that allows them to provide HACCP certification (EU valid) on their products. A training 
centre in Konjic provides agricultural skills upgrading. A joint commercialization 
company Agroneretva now handles sorting, packing and exporting of agricultural 
products, and they have been exporting 600-700 tons of early-harvest potatoes to 
Norway each year over the last five years, began exporting apples in 2009, and will 
now focus more on national and international marketing, though by working with 
existing cooperatives – not just the ones they have supported – and not fund new 
ones. 

In Serbia, the Serb Ministry of Agriculture has requested JPU assistance to introduce 
this cooperative model across the country. In BiH, JPU has so far not been able to get 
formal recognition of this model. The one evaluation that has been done of the JPU is 
old, but noted the value of the credit scheme, since unlike a lot of donor funding it was 
not grants-based but had to be repaid, thus laying foundations for more commercial 
and sustainable credit operations (Ugland and Wallevik 2001). 

The first was support for agricultural cooperatives through Jæren Product Develop-
ment (Jæren produktutvikling, JPU), which has been going on since 1997. The 
second is entrepreneurship training in secondary schools by Business Innovation 
Programs (BIP) which started up in 2002, while the third is the support to indus-
trial incubators in Tuzla and Banja Luka which began the year after, through the 
Industrial Development Corporation of Norway (SIVA) and SINTEF (the largest 
independent research organization in Scandinavia, with a heavy focus on tech-
nology).

The incubators in Tuzla and Banja Luka are both premised on the need for modern-
izing BiH’s private sector, but are quite different in nature. The Tuzla BIT centre is to 
foster IT companies, in close collaboration with the Faculty of Electronics at the 
University of Tuzla and the fairly wide-spread local machine industry (Tuzla has a 
long industrial tradition which was an important factor in the selection of the city as 
home of the incubator). The project started up in 2004, and Norwegian funding was 
largely terminated in 2009.

SINTEF provided the technology support while SIVA helped put up the administrative 
model for running the centre. It has a policy of providing facilities for start-ups for a 
maximum of two years, after which time the embryonic firms have to begin fending 
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for themselves “in the real world”. The first review of the centre was mildly optimis-
tic, though acknowledging that it was too early to draw strong conclusions (Furre et 
al 2008). 

Box D.7: BIP’s Entrepreneurial Education

Business Innovation Programs, BIP, is a non-profit foundation that began 
entrepreneurship training for Bosnian refugees in Norway, to provide skills they could 
use for setting up own businesses when they returned. As the UNDP began releasing 
its Early Warning reports, where youth expressed very low confidence in the future and 
a wish to emigrate (EW reports as of 2002 are on-line at www.undp.ba), BIP believed 
that the introduction of a practical course in entrepreneurial development in a country 
that had only known planned economics might help youth realize that new options 
were now possible. Beginning in 2002, BIP thus introduced the youth entrepreneurial 
training used in Norway, modified to BiH circumstances, in interested secondary 
schools in the RS and FBiH. In addition BIP has provided entrepreneurship training for 
unemployed; a company growth project; and business export links. 

The pedagogical approach is project and group based and self-learning focused, which 
has become popular with both teachers and students in a setting where traditional 
classroom lecturing is the norm. A key activity is the Student Enterprise, where 
students form groups to develop new services and products, where the best ones 
compete at annual regional fairs, and the winners participate in a summer camp with 
youth entrepreneurs from Norway, Kosovo, Montenegro and Serbia (where BIP also 
works). There is thus an intended inter-ethnic and reconciliation dimension in the 
program. A number of students and former participants in the program end up setting 
up their own firms. 

BIP’s activities in BiH, Croatia and Serbia were reviewed in 2005, concluding that 
the program is relevant to the local needs, that the cross-border activities and use of 
local trainers contribute to reconciliation, that the SE program builds new capacities, 
methodologies and contributes to student self-confidence and interest in business 
(Bradic 2006). Some of the positive results in for example Croatia can be attributed 
to particularly engaged individuals or the circumstances under which the program 
worked, however, so at that time the institutional anchoring was fragile. The fact that 
the program was working as an extra-curricular activity in BiH, and teachers were paid 
for these extra hours by the project was a further vulnerability. Because funding was 
annual BIP found it difficult to track longer-term results but with a three-year program 
as of 2008, a tracer survey is planned for end 2010, and a survey of BiH teachers was 
carried out early 2010. In Serbia, the largest independent TV/ radio network, B-92, is 
producing a seven-part series on BIP across the region. 

The Soros Foundation became a key partner during the early years as they saw the 
program as an innovative contribution to modernizing the curriculum and pedagogy of 
the BiH educational systems. The EU has later on integrated the BIP program into their 
vocational education (EUVET) program. While the BIP approach has been approved 
for inclusion in the school curriculum in Serbia, in BiH BIP has come up against the 
challenges of trying to work with 13 ministries of education. In January 2010, the 
RS Ministry of Education and Posavina canton in FBiH signed MoUs to introduce the 
program into their school systems.

The support in Banja Luka has had a bumpier ride, in part because it is more 
ambitious. It is an innovation centre that includes a business development section, 
a training centre and offices for business start-ups. The training centre will include 
consultancy services in fields such as business plan development, financial planning 
and management, and marketing for entrepreneurs in general, not just those who 
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are able to find a physical space within the incubator. SIVA was originally involved, 
but the management of has now been handed over to Athene Prosjektledelse, 
which runs a number of such business parks in Norway. The formal opening of the 
park was set for end of the first quarter of 2010.

Demobilization of ex-soldiers4.4  

There were four waves of demobilization after the Dayton peace agreement: an 
immediate one after the fighting ended; the more structured downsizing and 
professionalisation of the armies 1997-1998; and then two externally funded 
rounds 2001-2007, one funded by two World Bank projects, the other managed by 
the International Organization for Migration (IOM). In the end 400,000-430,000 
men under arms were reduced to a nationally integrated force of about 30,000. 
Norway was a major contributor to the IOM projects.

The general conclusion drawn by one major study of the process was that “the 
overwhelming majority of the soldiers demobilized were not prepared … for their 
post-military life while still in service…the BiH authorities’ negligence has led to a 
widespread sense of disempowerment and demoralization” (Heinemann-Grüder et 
al 2003, p. 5). The report goes on to note that “Demobilization and retraining are 
residual strategies that develop out of Security Sector Reform. The strategic policy 
sequence should cascade downwards to include economic development, national 
security…Military downsizing is unlikely to succeed unless it is …underpinned by 
wider socio-economic programs and strategies” (op.cit.).

The IOM programs represented the tail-end of the process, where the one in 2002 
was to assist 7,000 soldiers (60% of those demobilized in 2002) while the second 
one was managed as a NATO Trust Fund covering the last groups demobilized 
2004-2007. The first direct IOM project was evaluated by a team from Columbia 
University in early 200418 (Alexander et al 2004). The team was to assess the 
program’s impact on demobilized soldiers’ smooth reintegration into civilian life 
including their economic independence and psychological well-being, the demobi-
lized soldiers’ overall satisfaction with the program and areas of implementation 
that can be improved; and the program’s equity between soldiers in the Federation 
of BiH and RS. The main findings were:

“ • Smooth Reintegration: The Program helps demobilized soldiers with a smooth 
reintegration into civilian life... 1) it has a statistically significant impact on the 
income of those who have received the assistance; 2) it has a positive effect on 
the psychological well-being of demobilized soldiers who are currently in the 
process of receiving or have already received assistance from the Program; and 
3) it helps their social reintegration and contributes to local development.
Implementation: •  Soldiers are generally pleased with the implementation of the 
Program from the time they register to the time they procure the assistance. 
The Program has been carried out equitably between the two entities and three 
ethnic groups. Yet a main complaint voiced throughout was that long wait times 
between registration and procurement of assistance were not only frustrating 

18 The team found that of all the UN-related agencies looked at, IOM had by far the most comprehensive and transparent evaluation 
program. On the IOM web-site – www.iom.int – a long list of evaluations are given and can be requested (why they are not 
immediately down-loadable is not clear). It is also interesting to note the wide range of what appear to be quite reputable milieus 
that have been used for the evaluations. 
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but had significant implications for the effectiveness of the Program” (op.cit. p. 
5).

Despite the project’s positive impact, the study found that major obstacles remain 
as many of the ex-soldiers and their families still were below or close to the poverty 
line and were struggling to meet their families’ basic needs. It turned out also that 
the IOM never got the funds that were expected, so the number of soldiers who in 
the end were assisted was about half the planned for, which created credibility 
problems for the program and questions about who was included and who was not. 
The program was part of a larger NATO assistance for defence reform, so Norway’s 
contribution was simply part of a larger basket of funds. IOM in the field did not 
have direct dealings with Norway, and prepared its normal financial and perform-
ance reporting as per its standard guidelines – Norway never asked for any ad-
ditional or particular information. But since this was a NATO project it was multi-
year, which permitted longer-term planning and carrying out an evaluation. With 
Norway’s annual funding this kind of quality assurance was not possible (interviews).

Relevance4.5  

The relevance of the housing projects in terms of the immediate need for rebuilding 
lost assets is obvious. In terms of the relevance to the larger objective of contribut-
ing to peace, democracy and reconciliation, the issue is more complicated. The first 
phase rebuilding was for those who remained in areas controlled by their own ethnic 
group, whereas the subsequent “minority return” program faced much greater 
problems. One was political willingness by local authorities to let minorities return, 
but also information and counselling to those who could return about their rights. 
Then came the realization that successful return required assistance to reconstitute 
the local community through social and other community infrastructure, but also 
ensuring possibilities for a livelihood, which meant projects had to be more encom-
passing in order to achieve the set objectives. A more painful problem was that 
many minority members, especially among the young, did not want to return to their 
place of origin because they did not believe that they would be able to build the 
kind of life they wanted in what they felt would be largely a hostile environment. The 
dominance of the older in many minority return programs, the problem of unoc-
cupied houses reflected the fact that some of the return programs did not go deep 
enough in uncovering what the intended beneficiary population really wanted, but 
was driven by a political consensus on the donor side of not acceding to the unpal-
atable reality of ethnic cleansing. Some return building has clearly also been seen 
as a defiance and challenge to the majority population in the area. This is of course 
not an acceptable reason for not promoting minority rights, but points to how 
carefully reconciliation needs to be thought through and implemented if the end 
result is to be increased mutual acceptance and the beginning of a genuine recon-
ciliation rather than an imposed spatial distribution of people.

The rehabilitation of physical infrastructure was in many ways easier but in reality 
contained some of the same challenges. The reconnection of Bosniak families to 
the power grid in Srebrenica was of genuine importance to them, and the fact that 
the Serb utility and Bosniak community leaders could talk together and find a 
mutually acceptable solution after the atrocity committed and the communal 
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distrust is of course positive. But this is primarily a pragmatic and to a large extent 
opportunistic market transaction: the Serb utility got an external agent to subsidize 
the connection of a new set of paying customers, and in an era where commercial 
pressures were increasing who would not be willing to accept such an offer? What 
we know nothing about is any longer-term attitudinal or behavioural changes on 
either side from this project, so this relevance dimension remains unknown. Similar 
was seen in the water sector, where municipal-specific utilities were happy to get 
assistance for upgrading assets and systems, but where cross-ethnic distrust 
meant the Mostar water project faced major difficulties as the Bosniak and Croat 
sides did not want to work smoothly together, and where the inter-communal joint 
operation in Vrbas appears to be breaking down (see Box D.5). Norway had se-
lected areas with multi-ethnic populations – Mostar, Central Bosnia Canton – in 
order to promote cross-boundary inter-ethnic collaboration, but with little direct 
attention or resources allocated for this dimension in the water projects one could 
not have expected much in terms of sustainable results. 

The PSD support is the most problematic in terms of relevance. The irony is that 
this is the one sector where a genuine attempt was made at mapping sector needs, 
describing the other actors and their activities, identifying remaining gaps and then 
looking at comparative advantages of Norwegian actors in order to develop a 
strategy for Norwegian assistance (Norad 2002). The problem is not that the 
original mapping was wrong (though particularly for the agricultural sub-sector it 
probably was incomplete and superficial in terms of understanding the real dynam-
ics and challenges). The problem has been the difficulties and lack of progress in 
making the interventions more strategic over time through linking with larger public 
policies and processes, so the support has little impact beyond the small-scale 
projects themselves. The agricultural program is particularly vulnerable in this regard 
because the needs for genuine progress in a sector that serves such a large share 
of the very poor could be so beneficial yet remains mired in small isolated enclaves 
called cooperatives that show little dynamism and role model building. 

The IOM demobilisation was relevant though not critical as it was the last disarma-
ment, demobilisation and reintegration (DDR) phase in BiH. It clearly had the 
political support of the authorities. One might question whether the funds required 
for successful demobilization was the best use of what at that time was becoming a 
rapidly decreasing pool of grants funds. Experience is, though, that if DDR is not 
done fully and completely, society risks young men with weapons begin looking for 
alternative (destabilizing, criminal) means of securing their livelihoods, which can 
become extremely costly. 

Effectiveness4.6  

The effectiveness of the housing programs is probably fairly high in terms of meas-
ured outputs, and also improved over time in terms of occupancy rates (outcomes) 
for the minority return programs as reported by the HVM. The pilot project in 
Sarajevo, assisting the transition towards more owner-managed housing, also 
seems to have been successful, though it was never replicated with Norwegian 
funding so the real effectiveness is unclear.
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What is also clear, however, is that rebuilding housing in an immediate post-conflict 
setting leads to pressures to respond as if it were an emergency. This problem was 
compounded by Norway only providing one-year funding horizons, making it dys-
functional for the Norwegian NGOs to prepare long-term plans with clear medium-
term results focus. At the same time, housing is the single most important asset of 
a household and with a typical expected lifetime of one or two generations which 
thus ought to have been treated with the programming required for long-term 
development, as Skotte (2004) notes. MFA delays in making funding available 
means that the pressure to deliver efficiently undermined the ability to involve local 
stakeholders to the extent that such construction projects would normally entail. 
The introduction of the INCOR program on the side of the NRC was an improve-
ment, but it is noteworthy that there was little generalized learning for improved 
results taking place: the NPA did not learn from the NRC since there was to some 
extent a sense of competition between the two organizations, but even within the 
NRC the improved financial management and reporting that the housing program 
funded by EU ECHO demanded did not lead to similar improvements in the MFA 
funded projects. 

Another criticism is the lack of wider economic effects of this labour- and materials-
intensive program. While construction programs can have very high local economy 
multiplier effects, studies note the import- and foreign technical assistance intensity 
of the reconstruction. The first factor weakens incentives for rebuilding the national 
construction materials industry, while the second both holds back the demand for 
local skills but also is one of the reasons for limited local consultations: language 
and cultural barriers made close dialogue difficult and costly, especially in terms of 
time use.

Because of the high value to the families who could get new housing, this was of 
course a target for corruption. There are stories concerning construction contracts 
based on favouritism though supposedly controls were put in place that over time 
reduced this vulnerability. A larger problem noted in studies and confirmed in 
interviews is that allocation of housing became hostage to local politics and corrup-
tion: some were able to get more than one house through false documentation, 
family ties to decision makers, etc. To what extent this affected Norwegian funded 
housing is not known, but there is no reason to believe that it was materially 
different than for other reconstruction programs. 

The infrastructure programs clearly achieved their physical assets objectives, but 
more importantly also seem to have been fairly successful in introducing better 
organizational models and financial management including better tariff policies and 
payment rates and thus financial viability. The more complex organizational changes 
that were pursued when it came to inter-ethnic collaboration (water sector) appear 
less successful. 

The PSD interventions have struggled when it comes to effectiveness in that a 
number of the first-order outputs – new cooperatives established, number of 
students participating in the Student Enterprise fairs, number of firms established in 
the Tuzla BIT centre – have been achieved, but the intention of them contributing to 
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further spread effects are so far limited. This is particularly a challenge for the first 
two programs since they have been in place for about ten years now and thus have 
had considerable time to take hold locally. While the BIP program now seems to be 
getting an institutional anchor in the RS and Posavina canton in FBiH through the 
recent MOUs, the cooperative project is still struggling to link up with agricultural 
authorities. There are also questions about what the overall strategy has been in 
developing the coops, as one deals with milk, another with grapes and honey, 
others again produce potatoes, so there clearly is not a product-strategy that is 
driving it. The fact that the export of potatoes to Norway has not really shown much 
of a trend over the last five years – in part because there supposedly is not much 
untapped production capacity – raises a question about what the long-term outputs 
are that the program believes constitute signals of success. The Tuzla incubator can 
point to some of the firms establishing themselves and surviving beyond the incuba-
tor period, but these are still few and thus uncertain cases. 

The demobilisation project did not reach its quantitative target due to lack of funds. 
With regards to those that were included, this appears to have been done well, not 
least of all because this was the last phase of the DDR process and thus built on 
the insights generated by the previous phases. This ensured that approach and 
forms of support provided were reasonably well targeted and hence addressed the 
problems in an appropriate manner.

Impact4.7  

The longer-term impact of the housing programs is unclear. Kirkengen (2006), 
which is thorough and well-documented, notes the limited data when it comes to 
real effects on the people who were to benefit from the reconstructed housing. The 
detailed study by Sida (Čukur et al, 2005) and the research-based analysis of donor 
housing (Skotte 2004) raise a lot more critical questions and concerns than the 
immediate results studies of the Norwegian housing programs, however, which give 
some reason for concern. One thing is the lack of reflection around the role that 
housing places socio-culturally, and which was compounded by the fact that the 
Norwegian NGOs were not really knowledgeable in the housing field: they hired 
engineering skills and felt their own post-conflict management would be sufficient 
for ensuring good overall results. While Skotte raises questions about the impact of 
imposing the rebuilding of minority-group housing – a sign of defiance, as he puts it 
– there are also indications that over time occupancy rates have increased. The 
reasons for this may be several, however: the rightful owners took possession of 
the houses but then sold or traded them to majority families who needed or wanted 
new housing. A number of families use the rebuilt homes as second homes or 
retirement homes for the older generation while the younger ones have moved 
elsewhere, in part for livelihoods reasons. Overall, however, there do not seem to be 
recent studies that address the more contentious issues regarding the Impact on 
long-term housing and settlement patterns, the effect housing reconstruction 
actually had on reconciliation (or if this at least laid the foundations for reconcilia-
tion), and the spread effects housing had on rebuilding living social networks. 
Similar holds for the home-owner program in Sarajevo, where the longer-term 
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results in terms of this functioning as a good model for this socio-economic asset 
transformation is not known19. 

The infrastructure projects have led to better quality and more reliable provision of 
power and water supplies in the affected communities, and thus the improvements 
in quality of life that this entails. The longer-term effects on cross-ethnic collabora-
tion and thus overall more rational resource use – by water basin, across ethnic-
based power companies – is not discussed except as a looming and thus unsolved 
issue in the water sector. The original objective for the water sector intervention – 
“contributing to the ongoing peace process” – may not have been such a bad idea, 
but it would have required some reflection around how to do it. One of the Norwe-
gian firms was asked if they were aware of the work that the Nansen Dialogue 
Centres (NDC) was carrying out (see next chapter) and if they had considered using 
them in the project. The project was aware of the NDC but felt they could handle 
the issues themselves. Given the lack of ambition about what the projects were to 
achieve and lack of clarity concerning what the projects might achieve in this field, 
this response is understandable. What remains as a question to Norway and the 
international community is how major reconstruction activities such as public 
infrastructure can be linked into larger reconciliation and community re-constitution 
processes since these may exactly be the occasions in which community decision-
making and discussions on distribution of resources and equity can be used to 
bridge gaps – if done well.

The PSD interventions may actually harbour some interesting models and lessons, 
but since none of them have been tracked over time nor along any kind of expected 
trajectory, little regarding higher-level Impact is known. This is critical since it is 
these higher-level results that could justify the considerable resources that have 
been poured into in particular the incubators and the rural cooperatives. Has the 
BIP program led youth not necessarily to become entrepreneurs, but has the 
group- and project based pedagogy and the “can do” philosophy spilled over into 
attitudes and behaviours that are more innovative, self-confident, self-reliant in 
other walks of life? Are upstart projects by graduates from BIP more or less likely to 
survive than those who did not benefit from this experience? Have JPU coop 
members changed their attitudes towards quality control, professional running of 
their own farms, input purchases, commercialisation? Are they more innovative, 
seeking new production techniques, looking for more joint solutions? Are the 
incubators really providing a model for how to nurture up-start firms in a highly 
uncertain environment in the transition out of a planned economy, or is this a very 
expensive subsidy to a few privileged individuals? 

Another question is if there is a need for scale and visibility in order to improve the 
probability of institutionalization. It may for example be the case that the JPU model 
is quite appropriate to large parts of Bosnian agriculture, but that the limited 
funding made it difficult to move beyond the slow one-cooperative-a-year progres-
sion. If after a pilot phase the parties agreed that the model was important, it 

19 One weakness of a meta-evaluation of this kind is that the team does not have the opportunity to look for what may be interesting or 
even strategic spillover/spread effects of specific interventions since the results-tracking is limited to what has already been produced 
on each individual case.
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should probably have been scaled up so that it really could have an impact – or 
terminated and the resources instead spent on the PSD activity that was actually 
achieving important results and scale that one up instead. 

The evaluation of the demobilization program was done at a stage where long-term 
effects could not be registered, though there were concerns in terms of how the 
demobilized were doing economically. While BiH was not considered to be so 
unstable that armed conflict was likely to break out again – and hence a real failure 
of the DDR program would not have dire consequences – the feeling of increasing 
instability that seems to be growing is not a good sign. One of the key results that a 
DDR program should lead to is that command, control and communication struc-
tures of the former combatants are largely broken and not likely to be useful in 
cases of future instability. It is not clear that this has happened as the larger 
reconciliation process has not progressed very far, so there may be good reasons 
for going back and checking how the demobilized really experience their situation.

Sustainability4.8  

Housing, being a private asset, tends to be a sustainable investment as long as 
technology and design chosen is in line with local traditions, and thus can be 
maintained and is seen as desirable by the owner. In BiH the further dimension of 
location – was the housing really built where the intended owners wanted them – 
has to be added. Skotte (2004), Čukur et al (2005) and Kirkengen (2006) all raise 
questions regarding aspects of sustainability: parts of the program was too import 
intensive; the intended beneficiaries were not always consulted properly, especially 
in the early phase but in general the Norwegian programs faced the constraints of 
the annual funding that made reasonable consultation difficult (though the INCOR 
program was created to address this). The location of houses was particularly an 
issue with “minority return” housing since homes were built in areas where the 
intended beneficiaries no longer wanted to live, or where the changes brought 
about by the war made livelihoods in the rural areas much less viable and thus 
some rural houses remained unoccupied. On the other hand, adding in various 
forms of social infrastructure and helping increase self-ownership in urban areas 
probably increased the motivation for keeping and maintaining the homes.

The improvement in organization and financial management of the power and water 
companies undoubtedly strengthened their financial viability. In the power sector 
there are essentially different national power utilities along ethnic lines, which 
ensures that overall rationality in what is a limited national market is below its 
potential, and which may affect long-term sustainability as the power market in 
South-eastern Europe opens up and becomes more competitive. This is a more 
immediate concern in the water sector especially in the Federation since political 
control by a particular ethnic group in one municipality creates major obstacles to 
more efficient and effective use of water resources in the larger river basin. In the 
case of the Vrbas project, two out of four utilities were considered to be on a 
sustainable footing – in part due to size – while the inter-communal service com-
pany was facing increasing problems due to lack of commitment by the four owners, 
the communal WSSCs. From a BiH national perspective the water sector appears 
particularly problematic since watersheds clearly do not follow ethnic divisions.
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None of the PSD programs appear very sustainable, though for different reasons. 
The agricultural cooperatives, each separately, are able to scrape out a small 
surplus but as an aggregate the profit from the growth pole – the commercializa-
tion/export hub Agroneretva – is thin and not showing much dynamics. One thing is 
that the cooperatives as a group have not been able to get long-term contracts with 
national food chains (largely foreign owned) – their natural home market – but also 
have so far not shown much dynamic in terms of important export markets: there is 
very little going to the EU though the HACCP certificate is EU-valid, and the quanti-
ties sold to Norway, despite stable and encouraging support, remain minuscule. 
More important, the JPU model has not been taken on by any of the local agricul-
tural authorities and the links to agricultural research and testing stations has so far 
been absent. As noted before, this is unlike Serbia where things appear much more 
sustainable, and Croatia where JPU exited with a viable cooperative group in place. 
So it may be BiH and not the model that is the major problem. That, however, is 
little consolation: as of today the model does not appear very sustainable.

BIP has now got the first agreements for moving the entrepreneurship training from 
a voluntary to a more integrated part of the school curriculum within the RS and 
Posavina canton, which is positive. The challenge is whether the link for example to 
EUVET will make this a more national model. The lack of serious verification of 
results and thus empirical evidence for the value-added of the model makes it less 
likely that other ministries of education will take on what is after all an additional 
cost to their already under-funded education budget. But this means that the 
sustainability of the model remains questionable. – While this evaluation has not 
looked into the other dimensions of BIP’s engagement in BiH – small-scale credit, 
export support, general entrepreneurship training – it would seem that with limited 
organizational capacity BIP is undermining its own sustainability by not focusing on 
what is its core “deliverable”, namely entrepreneurship training as part of secondary 
(vocational) education. 

The incubators have been very expensive to set up. What remains to be seen is if 
these were necessary one-time investments or if there is a major long-term subsidy 
element in the program that makes the incubators non-viable over the medium 
term. The business models developed for the incubators supposedly are built on 
long-term sustainability (the evaluation has not seen, looked for and hence not 
assessed these). Given the high costs and the stagnant business environment in 
BiH, some of the parameters of the business model may be optimistic, so there is a 
need to track performance and analyze whether the costs are worth it or other 
cheaper forms for entrepreneurial incentives may make more sense.

The demobilization also faces the problem of its “business model” being based on 
the BiH economy growing. Only in that way could it absorb the nearly 400,000 new 
entrants into the labour and agricultural market. The DDR studies were so recent in 
time to the actual demobilization that little information was available about the 
relative performance of the ex-combatants, and thus to what extent the support 
they were given provided them with sustainable livelihoods.
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Democratisation and Euro-Atlantic Approximation Support5 

The support to democratisation and Euro-Atlantic approximation was largely made 
up of three kinds of interventions: 
(i) Strengthening social sectors and services;
(ii) Legal and justice sector reform;
(iii) Strengthening democracy, human rights and reconciliation.

The interventions the team looked at were:
Social inclusion, gender and children’s rights by UNICEF and Save the Children  •
Norway, SCN (Redd Barna);
Secondment to the High Judicial and Prosecutorial Council (HJPC) and spin-off  •
activities from this,
Reconciliation through the Nansen Dialogue Centres (NDCs). •

Social Sectors and Services5.1  

Norway never identified the social sectors or social services as a specific program 
area or as a priority per se. The activities that have been supported have therefore 
been on the basis of the individual proposals, where these were accepted since 
they were seen as important but also well designed and thus realistic in terms of 
implementation. 

On the other hand, the activities supported and their objectives are very much in 
line with Norway’s general development concerns: support to vulnerable groups; 
support to women’s and children’s rights; combating human trafficking; and 
strengthening public policies and institutions to defend these rights. 
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The early support was largely medical supplies and equipment for health centres and 
hospitals, programmes for children including “The Children’s House” in Sarajevo, 
psycho-social counselling that was part of the support to displaced persons (briefly 
looked at in connection with the humanitarian assistance – see section 3.1 and the 
evaluation report on this program COWI/DiS (1999)). Other projects supported mentally 
retarded children, provided much needed home care for the elderly during the 1990s, 
pre-school support, and various health education programmes. Most of this was 
through NPA, NRC and NRX.

The two actors looked at were UNICEF and SCN, in part because they worked together on 
children’s rights activities and anti-trafficking programs, in part because the normative 
starting points for their work is quite similar and it is therefore easy to link the two. 

SCN in BiH became active around 1997 with preschool programs, psycho-social 
centres, and support to unaccompanied children (1997-2002). These were largely 
direct support projects. Since then, the SCN has focused more on complex rights-
based and policy work, in the context of regional programs for the Western Balkans 
region (see Box D.8).

Box D.8: Linking National and Regional Advocacy Results

Around 2003, SCN in BiH and the other Western Balkans offices began doing more 
joint region-wide programming, and since then most SCN BiH activities have become 
part of regional interventions, where projects throughout the region have been 
developed under a common programmatic umbrella. Children Affected by Armed 
Conflict and Disaster (CACD) was evaluated in 2004 (Beauclerk et al), the South East 
European Child Rights Action Network (SEECRAN) was looked at the following year 
(Pavlović et al 2005), and the evaluation of the second phase of the Child Trafficking 
Response Programme (CTRP) was an unusually thorough and insightful study of a 
complex topic (Rosenstock-Armie 2008). 

The three SCN evaluations all took a regional perspective on the activities being 
assessed while discussing specific projects, including in BiH. All the programs/projects 
have had a clear children’s rights objective and have tended to combine advocacy on 
particular issues – anti-trafficking legislation, setting up children’s ombudsmen in the 
region – with strengthening civil society and public sector organisations and capacities, 
and in some instances providing direct assistance to target groups, usually in the form 
of funding to local partner CSOs. In part because of the advocacy work, networking 
with other like-minded organisations – local, national, regional and international, public 
sector and civil society based – has been an important part of the work and where the 
SCN’s own international network has been a clear advantage. 

Important results in BiH include supporting – sometimes drafting – policy papers 
and pushing for their adoption. This includes the National Action Plan for Children, 
a national Strategy for Combating Violence against Children including the bylaws 
to support these. The SCN has also succeeded in ensuring the harmonisation of 
legislation addressing children’s rights across all 14 governments on UN Convention of 
the Rights of the Child, and have produced four handbooks on trafficking that are used 
for training civil servants as well as CSOs. 

The SCN helped establish Councils for the Children in BiH and Serbia and several 
children’s ombudsmen offices in the region, and supported the International Committee 
for Migration Policy Development with the development of standard procedures and a 
case management manual used in the ten member countries in the region.
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About the same time that the SCN began its region-based work, UNICEF in 2003 
began its program on Gender-based violence and work against trafficking. In the 
latter field it supported the establishment of the Department for Anti-trafficking and 
Illegal Immigration, while this was then later taken over by SCN.

UNICEF’s gender and child protection programs supported service providers at 
municipality level, including training 400 professionals across six sectors and CSO 
staff. While UNICEF also provided funding for specific interventions such as a shelter 
for women and children affected by violence, since BiH is a middle-income country 
UNICEF does not implement activities directly itself but works with partner organiza-
tions in the public and civil society sectors. 

Judicial and Legal Sector Reform5.2  

Support to judicial and legal reform includes 52 agreements for a total of nearly 
NOK 83 million over the period 1996-2008. Funds were allocated to about 20 
different implementing bodies, though several of these were linked: the Independ-
ent Judicial Commission (IJC) later became the High Judicial and Prosecutorial 
Council (HJPC), and the Institute for War and Peace Reporting worked with the 
Balkan Investigative Reporting Network (BIRN). In addition, Norway has funded a 
large number of secondments to the sector (see Box D.11), so total financing has 
presumably been around NOK 100 mill. 

During the 3-year life span of the IJC Norway funded the 2002 “Justice in Due Time” 
study focusing on court administration and the development of the 2004 ICT Strategy 
for the BiH judiciary. Both these studies lay the foundation for later interventions related 
to making courts and prosecutor’s offices in BiH more effective and efficient. On both 
occasions Norwegian short term experts were leading the teams engaged to prepare 
the documents. In June 2004 the IJC was transitioned from an international institution 
to the Secretariat of the State level High Judicial and Prosecutorial Council of BiH. 

While the HJPC had a number of foreign lawyers and judges sitting on the main panel 
for a number of years, the only foreigner still there is a Norwegian lawyer that has been 
seconded since 2001 and has been on the HJPC since its inception in 2004. From 
this position, he has suggested other areas for Norwegian support, such as upgrading 
of court buildings, study visits and workshops and other activities that have not neces-
sarily cost a lot of money but have addressed a real need and which could be solved 
through a donor like Norway coming up with the required funds at fairly short notice. 

Democracy, Human Rights and Reconciliation5.3  

By far the most complex and ambitious area for Norwegian support is the agglom-
eration of activities that can be put under the label of Support to Democracy, 
Human Rights and Reconciliation. While funding has been important – about NOK 
110 million over the last 13 years, for an average expenditure of less than NOK 9 
million a year – most of the individual activities have been fairly limited in scale. 

There are a large number of initiatives and actors that have benefited from Norwe-
gian funding. Among the Norwegian NGOs, NPA got around NOK 15.5 million, 
largely for support to media and reconciliation activities like the “Post Pessimists” 
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project, a region-wide youth initiative. The NRC got around NOK 16 million, a lot of 
this for their Civil Rights Program (CRP), which was also a regional initiative (and 
which is looked at in the Serbia country study). The NCA got NOK 3 million for 
inter-religious activities, while Norway’s Confederation of Trade Unions (LO) received 
around NOK 2.6 million for strengthening labour unions and labour rights in BiH.

But it is the OSCE that has received the most funding, getting nearly NOK 25 million, 
most of this for a general peace fund during the 1996-97 years, but also for various 
other initiatives over the years (some of this general contributions to the OSCE). 

Box D.9: The High Judicial and Prosecutorial Council (HJPC) of BiH

The HJPC is remarkable in that it is an independent body vested with powers to appoint 
and discipline judges and prosecutors across the entire judicial system in the country. 
The HJPC also has significant competences in the field of court administration, training 
of judges and prosecutors, preparation of budgets for the judiciary and implementation 
of judicial reform projects financed by donors. 

The HJPC is one of the rare instances where the two Entities agreed to relinquish 
Entity prerogatives in favour of a unified national body, largely thanks to the support, 
insistence and political arm-twisting by the then-High Representative, but also due 
to the solid technical work and convincing arguments by IJC management. The 
establishment of the HJPC is the cornerstone of the judicial reform process in BiH. 
Deep reforms of a judiciary that had become highly politicised and partisan in applying 
the law was much needed and though there have been attempts by both Entities to 
“claw back” some of the HJPC prerogatives, the institution has been able to maintain 
its position and competences. 

Based on best practice from IJC, the HJPC produced it first Strategic Plan in March 
2005, three years before the national Justice Sector Strategy in June 2008. This and 
subsequent strategies have addressed the challenges facing the judiciary in terms 
of balancing Independence with Accountability and Efficiency with Quality. The first 
dimension has been critical to ensure that the legal system would be truly independent 
of strong (ethnic) political forces as well as the economic/criminal/corrupt groups that 
still wield influence while at the same time holding judges and prosecutors accountable 
for illegal and unethical behaviour. 

The need to increase efficiency is now the main focus of the HJPC. The court system 
is overwhelmed with almost 2 million backlog cases (many of these are reactions for 
small infractions that should have been settled outside the court system and more 
than half of the backlog is unpaid utility bills). 

The efficiency problem has been was addressed in part through the introduction of ICT. 
Based on the 2004 ICT Strategy, the HJPC has been implementing or coordinating ICT 
projects for about EUR 23 million provided by donors and the BiH State budget. Today 
over 4,200 users throughout BiH have real-time access to the Judicial Documentation 
Centre and the Case Management System that are centrally administered by the HJPC 
in Sarajevo – by far the most comprehensive and up-to-date ICT system in the region. 
On the back of this, the Register of Fines has been put in place where all the small 
offences (speeding tickets, other penalties that are to be processed through the legal 
system) are entered directly by authorized actors (police, courts, tax offices) and made 
available to the larger public system so that offenders cannot, for example, get their car 
licence renewed before all fines have been paid. This has allowed the legal system to 
simply wait for offenders to clear their obligations when applying for licences, passports 
etc, reducing compliance costs enormously, and also allowing citizens to address minor 
infractions in an efficient and non-stigmatising manner. 
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This model of an independent judicial and prosecutorial council is now being 
considered such a success that missions of the HJPC have visited Kosovo to assist 
their process along, produced a report for a similar program for Montenegro (Perić et al 
2007) and is being looked into by Serbia. 

The Research and Documentation Centre (RDC) received nearly NOK 8 million over 
the four years 2005-08, and thus is one the Bosnian organization to receive most 
Norwegian support20. A host of other initiatives have received lesser amounts, and 
this was also the most important field for Embassy funds (see section 6) so an 
additional NOK 1 million a year the last four years should be added to the sum 
above. For the substance discussion, the activities funded by the Embassy will 
therefore also be included here.

The main activity that will be looked at is the support to the Nansen Dialogue 
Centres (NDCs), of which there are three in BiH: Banja Luka, Mostar and Sarajevo. 
While each centre is responsible for its own activities, they are linked both through 
formal and informal links where for example the Belgrade NDC has a particular 
responsibility for monitoring and evaluation work. The Nansen Academy in Lilleham-
mer has been providing support and training for 15 years to the work in the Western 
Balkans, and while this work has in many ways been Norway’s “flagship” interven-
tion in the field of reconciliation and peace development, both approach and results 
so far have raised questions (see Box D.10). 

Box D.10: The Nansen Dialogue Centres, NDCs

Following the 1994 Lillehammer Winter Olympics and the “Olympic Aid” solidarity 
with Sarajevo, the Nansen Academy in Lillehammer hosted a three-month dialogue 
workshop with youth leaders from the Western Balkans, building on their experience 
in the Middle East. The participants felt it was so successful that Nansen was asked 
to continue the work. In 1997 a first local Nansen Dialogue Centre was established in 
Pristina. It closed when the Kosovo crisis broke out, but was re-opened two years later 
along with a number of others throughout the Western Balkans, leading finally to a 
network of ten NDCs, including in Belgrade (Serbia), Banja Luka, Mostar and Sarajevo 
(BiH), Pristina (Kosovo), Skopje (Macedonia), Podgorica (Montenegro), Osijek (Croatia). 

During 2000-2005, focus was on interethnic dialogue among youth, NGO activists, 
journalists, schools (56 across BiH) and municipal representatives (40 municipalities 
including Sarajevo). In 2005 work was re-directed to reconciliation work at community 
level, the Mostar group working in Stolac and the Sarajevo group in Srebrenica, 
Bratunac and surrounding villages. These sites are known as places of ethnic tension 
and conflict. The NDCs have deliberately chosen “the tough nuts” rather than “the low 
hanging fruits” as their strategy, partly to go where reconciliation services are most 
needed, but also because if they succeed, the signal effect to BiH society is that “this 
works – together we can do it”. 

The approach is to focus on re-integrating schools that have become ethnically divided, 
working with students, parents, teachers and municipal decision makers, overcoming 
prejudice and fears, showing “win-win” through practical projects together for improved 
education and community activities.

20 The United World College in Mostar received nearly NOK 12 million during the same four year period. While has been classified under 
the Social Sectors as an education institution, the justification for its funding is in large part based on an argument of contribution to 
inter-ethnic reconciliation.
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The work is skills and time intensive, and over the last ten years cost about NOK 145 
million. During the 1999-2003 period, the Peace Research Institute of Oslo (PRIO) 
was managing the program, with the expectation that a stronger research component 
could be inserted, but without much success: the 2003 review showed that the NDCs 
lacked common methodologies and concepts (Hushagen & Vik 2003). Questions 
were raised about the role of the Nansen Academy, whether it should take a stronger 
management role or let the network manage itself locally – the latter being the 
fundamental approach as this was seen as both in line with the dialogue approach, 
but also necessary given that the actual challenges varied so much from one country 
setting to another. The work programs were also seen as too general and open rather 
than having clear objectives in mind, and the focus on community level reforms 
came out of this observation. Clearer skills requirements for hiring, focus on quality 
in the work, strengthened monitoring and evaluation with a research component was 
recommended. 

A follow on evaluation (Devine et al 2008) notes the difficulties of measuring results in 
this field but is vague in its assessment of achievements and recommendations on how 
to improve performance. Interviews carried out with a range of informants, including 
at research milieus outside Norway, confirm the difficulties of identifying baselines, 
clear methodological approaches, and benchmarks or target values for achievements 
in fields termed reconciliation, dialogue, peace development. But several questions 
ought to have been raised, especially in the 2008 study: after 15 years of dialogue and 
ethnic reconciliation, what were the monitorable objectives of the NDCs? How were 
they going to ensure maximum impact, and in particular what kinds of linkages had 
they established to other organisations and political forces? Why was there so little 
systematic learning and training taking place locally – why were no local knowledge 
centres involved in monitoring, quality assuring and learning from the work being done, 
and why was so little of real leadership transferred to the region?

The range of activities that have been supported range from producing factual 
information as a foundation for rational debate on the recent past (RDC, Balkans 
Investigative Reporting Network), reconciliation and peace development activities 
(NDC, PostPessimist project, an early program by the NRX on “Promoting Humani-
tarian Values in the Region of Former Yugoslavia” that was evaluated in 1997 
(Guerra 1997)), and a range of interventions, largely funded by the Embassy, to 
transmit messages of inter-ethnic dialogue and reconciliation through cultural 
processes and events and ecumenical bodies to peace education (direct support to 
a Peace Education initiative, the United World College in Mostar).

Relevance5.4  

The social sector interventions supported by Norway were in line with Norway’s 
normal development assistance, and in particular the assistance to vulnerable 
groups, the strengthening of the ombudsman institution, fighting human trafficking 
and promoting children’s and women’s rights were also appropriate for longer-term 
democratisation processes in BiH. All of this happened, however, without Norway as 
a donor having any particular strategic thinking in place with regards to these areas. 
The activities were relevant, though not strategically selected nor systemically 
promoted.

The support to legal and justice sector reform has been important and relevant, 
based on long-term and consistent dialogue between the legal institutions in BiH 
and Norwegian authorities. Support has been gradually increased and adjusted to 
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the situation on the ground and the implementation of the strategies developed by 
the IJC/HJPC and the EU accession agenda. The secondment of senior Norwegian 
lawyers to the IJC and HJPC along with financial support to these institutions has 
been highly successful. The contributions by these staff to the reforms were signifi-
cant, and Norway is now set to continue the support to the HJPC after the staff 
secondment ends in 2012.

One interesting discussion concerns attribution of results achieved. On the one 
hand some of the impressive outputs by the HJPC can clearly be accounted for by 
the seconded lawyers that provided advice. But the structural conditions that can 
explain how the HJPC got the political space to carry out such reforms are primarily 
due to the EU insisting that unified legal sector reform had to take place and the 
OHR pushing for systemic change and signed agreements to ensure that this 
happened, both of which Norway has supported but hardly something Norway can 
take credit for. 

At the same time, the UK and Sweden have supported long-term institutional 
development in parts of the legal and judiciary sector through sector strategy 
development, technical assistance and institutional twinning, and strengthened the 
voice of civil society in legal sector reform (Atos Consulting 2008, 2009). This has 
so far yielded little in terms of real progress, since they are dealing with the dys-
functional political system: getting Entity and Canton ministries of justice to come to 
agreement on reforms. Yet in the long run this work is critical, and the lack of 
progress so far should not be blamed on poor legal advisory skills. Drawing clear 
conclusions about “what works, what doesn’t, and why” is thus complex, though 
one finding seems clear: Norway has been nimble in seeing possibilities and 
supporting those, in some cases (like the HJPC ICT program) opening up for larger 
programs that other donors have also joined. 

In the field of Democracy, Human Rights and Reconciliation, Norway has once again 
not had a clear strategic direction for its support. This is to a large extent under-
standable: there were not many examples of useful operational guidelines for 
successful intervention in vulnerable states, as the Western Balkans was the first 
case of broad-based “3D” (Diplomatic, Development and Defence) interventions in 
high-risk situations. What Norway has been good at, however, is being attentive to 
issues and opportunities, and been willing to support a fairly eclectic range of 
interventions and take risks. Norway was the first large-scale funder of the RDC, an 
intervention that has been critical to getting important facts on the table concerning 
the actual level of conflict deaths – an important step in laying to rest a number of 
myths and exaggerations that have contributed to blocking inter-ethnic dialogue. 
Norway was an early supporter of BIRN, which has provided comprehensive and 
reflective reporting on the war crimes proceedings in BiH. The NDC has been an 
innovative and insistent local voice for ensuring space for dialogue and supporting 
actions at community level. Many of the cultural events that have moved audiences 
to reflect on issues the country is facing due to the ethnic dimensions of the conflict 
have been supported by Norway, including one of the few truly regional projects, the 
Sarajevo Notebooks (see Box D.11). From the perspective of assisting and nurturing 
local initiatives that could contribute to democracy and reconciliation, Norway has 
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therefore supported a wide range of relevant activities. What has been missing is 
follow-through and follow-up through structured learning and critical assessments: 
Norway has let a hundred flowers bloom, but the gardener has thereafter not been 
good at tending to those flowers that were really blossoming and weeding away 
those that wilted. 

Box D.11: Norwegian Resource Bank for Democracy and Human Rights, 
NORDEM

In 1992, as part of the “Norwegian model”, the Minister and State Secretary, Thorvald 
Stoltenberg and Jan Egeland, proposed the establishment of a Norwegian resource 
bank in human rights and democracy that could at short notice provide Norwegian 
expertise to international operations and agencies. In early 1993, in collaboration 
with the Norwegian Institute of Human Rights (now the Norwegian Centre for Human 
Rights, NCHR, under the Faculty of Law at the University of Oslo), NORDEM was 
created, where NCHR trains and supervises staff selected for service while the NRC 
has the management responsibilities and updates the roster. MFA provides most of the 
funding. 

The first arena of operations was BiH, where NORDEM staff worked for the OSCE. A 
2002 evaluation of NORDEM reviewed the data for the period 1995-2000, showing 
that of a total of 1812 work-months (w/m) of NORDEM seconded staff, 780 w/m (43%) 
were for BiH (Olesen et al 2003, tables 4-5). The largest number of staff were election 
observers, but in terms of effort the 74 deployed for democratisation and human rights 
programs provided a total of 530 w/m, leading observers to note that this seemed to 
be “a Norwegian area”. These staff worked around the country to support local human 
rights efforts or groups, including setting up municipal inter-ethnic resource centres 
(sometimes called “reading rooms”), working with youth and women’s groups, etc. 
OSCE often lacked resources for actual projects, so in some cases NORDEM staff 
applied for and received Embassy grants. 

The assessment of NORDEM performance in BiH focused on OSCE secondments, and 
noted that it is difficult to identify specific Norwegian contributions. While Norwegian 
staff were generally appreciated for their “well developed democratic, egalitarian and 
participatory organisation culture” and most were seen as professional and well-
qualified, there were “cases of less convincing performance by NORDEM secondees, 
especially by short-term election staff” (op cit, BiH chapter). It was noted that 
secondees wrote thorough and useful end-of-mission reports to NCHR, though OSCE 
was largely unaware of them. Due to lack of hand-over procedures and time-gaps, 
reports and other learning tools were not used effectively, leading leaving secondees 
to lament loss of outcomes produced while incoming staff remained unaware of earlier 
achievements and lessons learned. 

Effectiveness5.5  

The social sector interventions by UNICEF and SCN appear all to have delivered 
both expected outputs but in particular to have contributed to the hoped-for out-
comes. This has been achieved through greater political awareness, improved 
framework conditions with better legislation and Ombudsman capacity in place, 
strengthened skills in public sector and civil society actors leading to improved 
services provided to the target populations, and empowering local actors through 
establishing better networks to like-minded groups, both within BiH, but also to 
regional networks throughout the Western Balkans.



Evaluation of Norwegian Development Cooperation with the Western Balkans  54

The support to legal sector reform has also delivered perhaps even more than could 
have been hoped for when the support began. The model with an independent 
HJPC is in fact seen as so successful that BiH is now “exporting” this to other 
countries in the region, with strong support from the international community. The 
Norwegian inputs to these processes and results appear to have been important.

In the field of support to democracy, human rights and reconciliation, it is difficult to 
know what has been achieved, since Outcomes from deliverable Outputs generally 
are not well specified and much less well documented, as far as the evaluation has 
been able to ascertain:

The RDC has produced an impressive database on all registered/known deaths,  •
has put this onto an electronic map of BiH, and linked all known information to 
individual cases. This is available through the internet, the RDC resource centre 
is open to all – students and researchers in particular – and RDC staff partici-
pate in meetings and provide presentations. The question is what this has led to 
in terms of increased knowledge and awareness, empathy, attitudes and behav-
iour, across different groups and geographic areas – but also what can realisti-
cally be expected from only one program like RDC.
The NDC has been working nearly five years in Stolac and the Srebrenica/ •
Bratunac areas, and can point to a number of important achievements – 
schools becoming more integrated, inter-ethnic committees set up, requests for 
NDC services from other localities that see the progress made. Yet more tangi-
ble, conclusive and replicable Outcomes are missing, making the longer-term 
success of NDC activities unclear.
United World College (UWC) notes the successful introduction of the  • Interna-
tional Baccalaureate in BiH as one success indicator, as the IB’s international 
reputation is not only academic but also built on universal values of human 
rights, tolerance etc. What the result is in the context of BiH is debatable, 
however, since the students – despite coming from across the region – are 
largely self-selected: only those already accepting the basic values that UWC is 
based on would wish to apply and take the academically demanding course. The 
value-added to inter-ethnic dialogue and reconciliation is thus unclear, and 
hence the justification for the large Norwegian funding as well. 

On the other hand, BIRN has produced over 6,000 court reports, 500 radio reports 
and RSS feeds; records an increasing number of “hits” on its web (www.bim.ba) 
reaching about a million a month, an increasing number of re-publications of 
articles and radio broadcasts, and more subscribers to its services. These are all 
largely in the realm of Outputs, but the reproduction of articles, the re-purchase of 
services shows a real demand for its work and thus provides a good indicator of 
probable Outcome, though it still would be interesting to find traceable changes in 
recipient attitudes and behaviour. 

Expected/Hoped for Impact and Sustainability5.6  

The support to social sector interventions and to legal and judicial reform can both 
be expected to be fairly sustainable as large parts of the program have become 
embedded in public policies and structures: anti-trafficking legislation and ombuds-
man are in place (the implementation of the legislation and intentions behind it may 
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lag, but the systemic frameworks are in place), and the HJPC is already a suc-
cessful and important core institution in the BiH legal and judiciary structure. There 
are serious challenges to the independent and quality of the HJPC from important 
political forces both in the RS and the FBiH, and a critical question is if the institu-
tion has sufficient public and political support to fend off these challenges over 
time. As democracy takes hold and statehood is strengthened if the process 
towards EU membership proceeds, this should solidify the support for the HJPC, 
especially since its creation was a key pre-condition for EU pre-accession agree-
ments.

The Impact of human rights, reconciliation and democracy building activities are 
much more questionable. Since few if any of these actions have clear-cut long-term 
objectives apart from a continuous reproduction of current outputs (BIRN, RDC, 
UWC among others), it is not clear what expected Impact is to be in the first place. 

On the sustainability side, this is perhaps even more problematic. It is understand-
able that Norway wants an exit strategy and not have an open-ended funding 
commitment. At the same time, Norway – as initiator and strong promoter of 
human rights and reconciliation – has to recognize that these pure public goods are 
largely not wanted by key target groups: there is no demand for reconciliation 
among nationalists/chauvinists. Pushing this task onto other donors does not make 
it any more “sustainable” – except if the reconciliation activities produce results that 
the EU sees as useful or even critical to EU accession, for example in the context of 
its concern with social inclusion (see Box D.12).

Embassy Projects6 

The Embassy has about NOK 2 million a year to disburse to small-scale projects (in 
2009 this amount was in fact doubled). The Embassy has become increasingly 
transparent about these funds, and uses its web-site www.norveska.ba to an-
nounce the availability of grants, and also reports on the activities that received 
funding over the last four years. 

The annual activity plans that the Embassy has prepares each year notes the areas 
that they intend to focus on, and it can be seen that these have changed over time. 
Till recently, however, these have not been communicated clearly to the outside 
world, so applications have covered a wide range of issues. For 2010, though, the 
web-site now states that “Current priorities are activities that encourage reconcilia-
tion, support human rights, democratisation and civil society development, as well 
as institution building”.

This set of priorities has in fact been the norm for most of the period for which the 
team has been able to find data. Table D.8 shows all the activities during the period 
2002 through 2008 that received funding and which the Embassy itself has 
classified in this field (the terms have changed somewhat over time, but have been 
close enough to make this a reasonably consistent category over time). While this 
encompasses 31 projects with total expenditures of BAM 1.2 million (nearly NOK 5 
million), a number of projects have received several rounds of funding, so the table 
shows a total of 53 grants. 
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The activity that has received the most funding is “Sarajevske Sveske”, a cultural 
periodical (see Box D.13). Some projects complement activates that have received 
MFA directly, such as the RDC, BIRN and NDC. Others have received multi-annual 
funding due to the centrality of their objectives, such as the Janja Reading Room 
and the Hasija Boric travelling theatre.

Box D.12: Social Inclusion, Social Capital and Reconciliation

One of the problems that the NDCs and other actors in the related fields face, is the 
weak conceptual foundations for their activities. There is little in the way of agreed-
upon definitions of what constitutes meaningful dialogue, what the success criteria 
are, what are “good practice” approaches etc. More importantly, there has been little 
discussion about when dialogue and reconciliation is appropriate and useful. Since this 
is an activity that by its nature is not wanted by significant social and political groups, 
the entire activity runs the risk of being supply-driven. While the need for dialogue and 
reconciliation may seem rather obvious to many, there is still the vexing issue of how 
soon and what kinds of outside interventions are going to be not only acceptable but 
actually productive. And Norway ought to be a cautious actor in this regard: 65 years 
after WW II ended, documentaries and books that raise questions about politically 
and culturally convenient versions of the Norwegian armed resistance and the court 
proceedings after the war still lead to strong emotional reactions.

One question is therefore the appropriateness of a dialogue form that requires 
confrontation with some of the most important myths that a group has about itself 
and its victimization in the world – a critical component, it seems, to much of the 
mobilization of nationalist parties and forces in BiH. While it is clear that only by 
fostering genuine empathy for “the other” can the danger of violent ethnic conflict be 
reduced or eliminated, the question is if this is the time and the form. One danger of 
“supply driven” solution sets is that this generates its own demand, but through self 
selection, and that the battle lines do not disappear – they are just drawn elsewhere: 
there is an “in” group that participates in the dialogue, while those on the outside may 
experience exclusion and greater resentment because the earlier group cohesion and 
thus feeling of safety is threatened. 

The alternative is not to accept the ethnic divides and its demonization, but the 
question is if we know enough to recognise when deep psycho-analysis is needed, 
and when simpler gestalt-therapy might do, at least as a bridging operation till larger 
societal reconciliation may be feasible. There is perhaps no obvious answer, among 
other things because it may take exactly the kind of NDC intensive “psycho-therapy” in 
selected sites to prepare the ground for more broad-based progress. 

The most recent Human Development Report (HDR) for BiH takes a very different 
approach, using Social Capital as the analytical framework. Building on earlier studies 
on social trust across BiH (World Bank 2002, Friedrich Ebert foundation as cited in 
UNDP 2009), the HDR notes that BiH has extremely low levels of social trust, that 
the war has destroyed much of this, that ethnic minorities in majority-ruled areas are 
particularly vulnerable, but that inter-ethnic trust has begun improving, and is better 
than attitudes towards minorities such as the Roma (UNDP 2009, pp. 28-30). The 
HDR uses the definition of social capital as “social networks and the associated norms 
of reciprocity and trustworthiness” (op cit p. 25). While human capital is individual, 
social capital is about relations. While physical capital depreciates through use, social 
capital becomes more valuable through use: networks are reaffirmed.
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A distinction is often made between bonding social capital (horizontal relations 
that connect people on the basis of similarity which thus tends to exclude “the 
others”), bridging social capital (horizontal relations that connect people of different 
backgrounds and thus is inclusive but less “automatic”) and linking social capital 
(vertical links between groups of different social standing and power). 

The density and nature (bonding/bridging) of these networks are important for social 
inclusion (a key EU concern) and for addressing issues like poverty reduction, because 
strengthened social capital reduces all kinds of transaction costs – for example for 
accessing information, social services, other rights-based public goods – thus making 
society more efficient, transparent, accountable. Social capital analysis allows for 
mapping of various forms of vulnerability and exclusion, can provide an empirical basis 
for baseline construction, enables the setting of targets and success criteria, and thus 
for preparing action plans, resource allocations and for monitoring performance. 

The analytical/conceptual difference to initiatives like the NDC thus is clear – but 
also the potential for linkages (a series of studies on implications for the local NGO 
community has been produced by the Independent Bureau for Humanitarian Issues, 
for example (IBHI 2009 a, b, c)). By applying concepts that are already accepted 
and used empirically by major development partners, NDC and others can join an 
existing “community of practice and learning” that has clout, resources and skills that 
NDC can take advantage of but also – perhaps more importantly – contribute to and 
interact with. Without linking to larger social and policy forces, the NDCs risk becoming 
marginalised and without impact beyond the face-to-face groups they work with, with 
any spread-effects being slow and ad hoc since they will depend on individual networks 
rather than larger societal ones. This may require NDC rethinking its strategy but may 
also be the key to long-term Impact and Sustainability.
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The team looked at the applications received in 2007 – around 140 in all – and was 
impressed with the seriousness with which applications were processed, the per-
formance criteria used, the search for tangible outputs to be delivered, and the 
overall concern with quality and realism in the activities being proposed. The overall 
weakness is thus more that it is difficult to find results from all of the activities, and 
in particular it is not clear what all of these activities in the fields of human rights, 
democratisation and reconciliation really adds up to.

Box D.13: Sarajevske Sveske

“One morning we woke up and we didn’t have a country anymore”. Thus the Executive 
Editor and Editor-in-Chief of Sarajevske Sveske, the Sarajevo Notebooks, explain 
why this literary journal is so important (# 18 p. 7). The first issue was produced in 
September 2002, and every quarter since then (sometimes every semester when 
double issues were prepared), this 200-page 1,000-copy cultural magazine has 
reached out across the common language and cultural space that was Yugoslavia, 
reaffirming old ties and establishing new ones – across generations of artists, across 
modes of expression (poetry, film reviews, short stories, reviews of events, severe self-
criticisms of the role of the intellectual in the tragedy of the Balkans), across space and 
time. 

For a Scandinavian not familiar with the intellectual history of this region, issue 
18 is an eye-opener: an English-language issue, “Best of Sarajevo Notebooks”, it 
reveals a commitment and love for the intellectual and cultural world that Yugoslavia 
represented, but also shows the vitality, diversity and commonality of the creative 
talents of the region that today is split by newly-formed national boundaries but still 
has solid roots across the Western Balkans, close ties and an obvious paternity in a 
Central European intellectual space and tradition but also links east to other Slavic-
language areas and more exotic Islamic contributions.

These Notebooks have been the single largest recipient of Norway’s embassy funds – a 
total of about NOK 1 million across a six-year period. Is a publication for an intellectual 
elite nostalgic for a past that cannot be recovered worth supporting?

The target audience is problematic, since this is clearly those who already have a •	
commitment to cross-cultural, cross-ethnic dialogue. Sarajevske Sveske is thus 
preaching to the converted, which is not what Norway is concerned with financing. 
However, in a region where strong forces are trying to break the bonds that remain, 
supporting those voices of reason that can transcend these barriers is important. 
Sarajevske Sveske does not guarantee a bringing together of the minds – but it is a 
serious and committed attempt at doing so – and there seems to be little else. 
Even if •	 Sarajevske Sveske succeeds in its ambitions, will it really have any impact? 
Probably not as much as one would hope. But it is one of the few cross-border 
attempts at ensuring a genuine reconciliation based on mutual respect and 
understanding, and through its insistent and probing attempts, it is blazing the way 
for others to come who might find better avenues in the future. 

What is of greater concern is that there is so little local skills and capacity being 
used to assess and select these activities. There is something contradictory about a 
flexible donor trying to promote democratisation and reconciliation yet not having 
local knowledge centres involved as dialogue partners, both in setting more specific 
priorities, but particularly in assessing results and identifying lessons learned. Right 
now a badly under-staffed Embassy is trying to process and monitor/track 20-30 
minuscule activities each year in an extremely complex and contentious field. 
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A more careful dialogue with knowledgeable institutions might provide a better 
approach to which issues or activities it might be most useful to fund, and how 
these activities can aggregate into a more crucial mass of either learning or impact 
that can have somewhat wider societal implications. This might even be support 
that tries to quality assure some of the larger interventions Norway is otherwise 
supporting – learning events to cortically assess what has been achieved in the vari-
ous human rights activities; how entrepreneurship training and incubators can link 
up for enhanced effects; how the different paradigms for understanding strengths/
weaknesses in civil society (social capital, social inclusion, human capital, others) 
can provide guidelines for future action; and so on. 

While the small grants provide the embassy an opportunity for pro-active and 
flexible funding for interesting interventions, the overall impression is rather an 
overwhelmed  embassy running behind a flood of proposals where the best ones do 
float to the top but at the end of the day that still did not really matter because they 
were not very strategic in nature. 
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  Annex E:  
Norwegian Support to Serbia

Background 1 

Serbia under Slobodan Milošević (1987-2000) was, directly or indirectly, involved in 
all the wars of the former Yugoslavia between 1991 and 1999. With a population of 
about 7.5 million, Serbia was the largest Yugoslav republic and the seat of the 
federal government, army and police. 

Mr Milošević climbed to power at a time when a protracted political and economic 
crisis in Socialist Yugoslavia came to a climax. Yugoslavia was in need of reforms if 
it were to survive, and increasingly so as the Soviet bloc began disintegrating and 
the process of democratic transition emerged in Eastern Europe.

Multiparty democracy was introduced in Serbia in 1990, and there were political 
parties, independent media and NGOs, and foreign organisations operated in the 
country. Yet strong authoritarian features in governance culture remained. Mr 
Milošević held a firm grip on state media and the security forces, and opposition 
was curbed by intimidation or even prosecution.

Serbia’s own soil was for the most part spared the civil wars of the 1990s. The 
southern province of Kosovo i Metohija (Kosovo) was the scene of an ethnic-
Albanian insurgency, but it was localised and relatively low-intensity when it began 
around 1996.

Serbia: Sanctions and NATO bombing1.1  

By the late 1990s Serbia was under severe strain. Led by Western countries, the 
international community imposed tough sanctions on Serbia for its role in the 
conflicts in BiH. 

Isolation led to economic collapse, hyperinflation, and social misery. By 1996, 
Serbia hosted some 550,000 refugees from Croatia and BiH, adding to the coun-
try’s burdens, and the hardships led to a wide anti-Western sentiment across the 
political spectrum. 

In 1999 the Milošević government came down harshly on the insurgency in Kosovo. 
In response to what the international community saw as massive violations of 
human rights, NATO launched a military air-strike campaign against Serbia. The 
ensuing 78-night bombardment led to civilian as well as military deaths, and to 
major damage of physical infrastructure in large parts of the country. 
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By mid-1999 Serbian security forces and administration were pulled out of Kosovo 
province. With them, some 200,000 Kosovo Serbs and other non-Albanian minori-
ties fled for Serbia proper. The number of Internally Displaced Persons (IDPs) in 
Serbia thus jumped to 750,000, adding even more economic strain and social 
tensions. The Milošević government became increasingly unpopular, and the 
elections in September 2000 led to a change in regime.

Post- Miloševi1.2  ć Serbia, 2000 - today 

The new government, led by Dr Vojislav Koštunica as president of the Federal 
Republic of Yugoslavia consisting of Serbia and Montenegro, and Dr Zoran Đinđić as 
prime minister of Serbia, faced major challenges. The economy was in severe 
recession with Serbia ranking as one of the poorest countries in Europe. In 2002 
Serbia had 1 million people living below the poverty line. The 750,000 IDPs put 
further strain on public services. The civil service and the justice system – police, 
prosecution service and courts – were perceived as corrupt or oppressive and 
affiliated with the old regime, and the government faced further challenges with the 
assassination of Prime Minister Đinđić in March 2003. 

But over the years the Serbian executive has increasingly stabilised, and economic 
reforms have been introduced. The larger political system is held to be functioning 
relatively well. There is a separation of executive, legislative and judicial powers, and 
serious strides have been taken to improve the performance and probity of the 
institutional pillars. By all accounts the state apparatus has proved itself able to 
modernise fairly rapidly, as Serbia is not faced with building institutions from 
scratch, unlike the situations in BiH and Kosovo. 

Serbia aspires to become an EU member by 2014, and the pace of reforms and 
improvements shows a determination to achieve this. 

The economy is also improving, with the number of people below the poverty line 
falling by half since 2002. Serbia’s official refugee population has shrunk signifi-
cantly. As per 2008, some 144,000 persons had tried to return to Croatia, though 
only about half remained there; and most of the others have settled in Serbia and 
become naturalised. Some 100,000 residents still have refugee status, whereas 
more than 200,000 from Kosovo still have IDP status. 

Norwegian Assistance to Serbia, 2000-2008 2 

Norway provided a total of NOK 7.5 billion to BiH, Serbia and Kosovo over the 
period 1991-2008, of which about NOK 1.5 billion was provided to Serbia during 
the period 2000-2008. This figure probably under-represents Norwegian funding to 
Serbia somewhat, as much of the NOK 1.5 billion for regional activities ended up in 
Serbia. The Nansen Dialogue Centres, for example, were for many years funded as 
a regional programme. Some of these activities cannot be geographically attributed, 
but included also funding in Serbia. 
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Objectives of Support to Serbia2.1  

The purpose of the Norwegian funding was to help Serbia stabilise and democra-
tise, not least because a more democratic and prosperous Serbia was seen as an 
important factor of regional recovery, reintegration and reconciliation. 

There was furthermore a strong political will in Norway to help Serbia’s reintegration 
into the Euro-Atlantic community. A close relationship between the Norway (in 
particular the Labour Party) and Yugoslavia from World War II was maintained even 
during the 1990s21. 

21 This “special relationship” originates in the treatment of Yugoslav prisoners of war in Norway during World War II. Thousands of Tito’s 
partisans were sent to slave-labour camps in Northern Norway, to build roads and railroads under extremely harsh conditions. In the 
Saltdal Valley alone 15-18 camps housed nearly 10,000 men. Over 1,700 died, the vast majority Serbs (but also Croats and 
Bosnians), in addition to Russian and Polish prisoners. The local population and Norwegian underground resistance helped many 
Yugoslav prisoners to survive or escape. This was never forgotten by the Yugoslav partisans. A joint movie production from 1955, 
“The Blood Road”, records this tragic story.
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The strategy documents governing Norwegian assistance to the former Yugoslavia 
are, as a general observation, broad-stroked and scattered: 

In late 1999 the Norwegian government submitted to parliament a policy document 
on its approach to the region entitled “Main features of future Norwegian support 
to the countries of Southeast Europe”22 (our translation). The document outlines 
main features of Norway’s engagement at the time and is the only formal paper of 
its kind tabled for debate during the 1991-2008 period. It notes the main conflicts 
in the region; it stresses the importance of recipient responsibility in Norwegian 
development assistance; it recognises the difficulties of implementing this principle 
in a region with poor governance, weak civil society, ethnic tension and consider-
able criminality and corruption; and it discusses the channels for Norwegian funds 
– the United Nations system, international financial institutions, Norwegian NGOs, 
Norwegian public-sector institutions and private firms. 

Norway’s strategy for aid to Serbia always remained rather informal or unwritten; 
and the written strategy-documents in existence were annual and therefore multiple 
over the years, and they varied in contents as events unfolded. The overall strategic 
picture is broad-stroked, whereas programmatic priorities – choice of territories, 
themes, channels and projects – became rather scattered. 

Since 1991, the Norwegian parliament has allocated funds for ex-Yugoslavia on a 
year-by-year basis. The annual state-budget document has provided only very 
broad-stroked statements of the legislature’s intent, and the main budget line was 
entitled “Peace, Reconciliation and Democracy”.

Other than this, the legislature naturally left it to the executive to deliver the money 
– i.e., both to prioritise within parliament’s signals, and to hands-on disburse the 
annual budget among concrete projects in the field. MFA determined its annual aid 
priorities by internal memoranda from the ministry’s political leadership to the 
line-unit staff that delivered the aid, i.e., the Western Balkans section (WBS). These 
Allocation Notes (“fordelingsnotater”) apportioned the year’s funding among West-
ern Balkans countries, and sketched thematic priorities for it. The material contents 
of the Allocation Notes have varied from one year to the next, but the Allocation 
Notes served the essential purpose of expressing the main MFA priorities; and they 
served as programmatic guidelines for the staff who were tasked with delivering the 
assistance.

This approach to programming contrasts to the more formal and elaborate proce-
dures used in state-to-state development co-operation normally handled by Norad, 
Norway’s Agency for Development Cooperation. It also differs from the approach of 
Norway’s embassies, which in recent times have got considerable responsibilities 
for programming, monitoring and reporting. In the case of the Western Balkans, 
Serbia included, the embassy was never accorded such responsibility, and was 
never staffed up to handle it, either. 

22 “Hovedtrekk i fremtidig norsk bistand til landene i Sørøst-Europa”, Stortingsmelding 13, 12 November 1999.
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The strategic framework adopted by Norway for delivering the assistance to ex-
Yugoslavia left the MFA’s Western Balkans Section with considerable discretion 
regarding what areas to prioritise, concrete activities or projects to fund, and which 
channels or implementers to use. The system allowed for flexibility; but there was by 
all accounts an overall consensus on what should be done. There were clearly close 
links between the MFA political leadership and the WBS, since the region was a 
prominent foreign-policy concern of Norway’s.

The MFA funded projects on the basis of application. Would-be implementers – 
NGOs, UN bodies, etc - submitted project documents to the WBS with a request for 
funding. If MFA wanted a particular type of intervention, it would approach imple-
menters and ask them to design and apply for funds. Thus, the awards mechanism 
had both active and passive elements: MFA could adapt its aid portfolio to suit 
development in the ground. 

Norwegian Funding Priorities. Trends2.2  

Norwegian programming for Serbia has adapted to political developments on the 
ground: there was initial humanitarian aid to assist with the large influx of Serbs 
from Croatia and BiH in the early-to-mid 1990s when few other countries were 
willing to assist, and aid to IDPs from Kosovo from 1999. In 2000 the focus was on 
supporting the democratic opposition, and following the elections and a new 
government from 2000 onwards, stabilisation of democracy was the overriding 
concern. Once that was considered to have been attained, attention turned to 
Serbia’s longer-term ambition of European integration.

Parallel to giving aid to Serbia, Norway pursued active diplomacy – in international 
groupings like NATO and OSCE, and on the ground through the embassy in Bel-
grade. The diplomatic effort itself is beyond the mandate of this evaluation. But one 
element of it, namely the small Embassy grants disbursed directly was part of the 
overall funding package and is therefore looked at by this evaluation.

Three successive but overlapping stages of Norwegian support to Serbia can be 
identified:

• Phase 1 (1993-2000) – humanitarian relief and support to the democratic 
opposition

Norwegian assistance to Serbia was moneywise negligible through the 1990s, 
totalling only about NOK 25 million up to and including 1999. Between 1993 and 
1997, when the first influx of refugees hit the country and sanctions were starting 
to hurt, Norway provided Serbia about NOK 22 million worth of humanitarian 
assistance, and in 1999 another NOK 2.5 million for humanitarian and democracy-
related activities. 

By 1999, Norway’s main concern was to support the democratic opposition23, 
which suffered considerable harassment. Through the long-standing contacts 
Norwegian politicians had with Serb politicians, small-scale funding for local initia-

23 The aid database show two allocations directly to the MFA in 1999 and 2000 totalling over NOK 7 million, much of which was the 
cash funding provided to democratic opposition mayors inside Serbia. 
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tives – like support to schools and health institutions – was given to municipalities 
run by the opposition, which suffered funding cuts by the central government as a 
“punishment” for not supporting Milošević.

As the opposition to the regime gained momentum through 2000, Norway stepped 
up its assistance to independent media, civil society organisations, and to munici-
palities. Along with the funding, Norway also increased its more general political 
and diplomatic efforts, reaching out to leaders across the political spectrum, 
including the more nationalistic camps.

• Phase 2 (2000-2003) – relief and stabilization of the democratic regime

With a new government in Belgrade as of 2000, a new era of co-operation between 
the West and Serbia was initiated. Among the NATO countries, Norway was trusted 
by large parts of the Serbian leadership, in part because of the widespread political 
networks, which in turn built on the historical memories of the Serbs from World 
War II and the continued ties of during and after the Tito regime24. Norway was 
therefore seen by many as a reasonably “honest broker” that could act as a chan-
nel to a NATO that was often distrusted and resented, and to an OSCE that was 
seen as fronting a Western political agenda rather than what many Serbs wanted to 
believe should have been a more open pan-European body25.

Western donor countries wished to support the new government, stabilise Serbia 
and help consolidate the country’s emergent democratic institutions and processes. 
This became a cornerstone in their policy for regional recovery and longer-term 
peace, an objective that Norway supported and saw as strategically important and 
therefore committed itself to “maintain a strong and credible presence” (MFA 
Allocation Note 2001). 

The first foreign visit after President Koštunica took over following the elections in 
2000 was to Norway26; and the Norwegian prime minister was the first Western 
head of government to visit Dr Koštunica in Belgrade. Norway followed up by 
providing quick-disbursement funds for activities to visibly boost services by the new 
regime to the population. Funding for child-care allowances for the next couple of 
years were channelled through Serbia’s central bank, which had trusted systems 
and standards in place. The bank, in turn, was able to funnel the money quickly to 
the social-services offices (the administration existed, but the public coffers were 
empty). Funding for heating oil and for strategic repairs of roads was accelerated, to 
help the population get through a harsh winter. Small-scale embassy funds were 
also stepped up to address local problems that needed addressing. 

24 This led among other things to a rumour that while Norway was a member of NATO, it had refused to participate in the bombing of 
Serbia. Technically this was true as Norway does not have bombers, but Norwegian fighters flew missions with the NATO squadrons 
and were definitely part of NATO’s military operations against Serbia. 

25 Norway was actually chairing the OSCE when the decision by NATO to bomb Serbia was made, a decision that OSCE supported, to 
the anger of Russia and other Central European nations that felt OSCE was becoming a party to the conflict rather than a neutral 
mediating body.

26 During his rapid visit on 31 October, President Koštunica confirmed Serbia’s intention to respect its obligations under the Dayton 
agreement, Security Council resolution 1244 on Kosovo, and the conditions for its new membership in the UN. While President 
Koštunica had on several occasions expressed reservations regarding the role of the International Criminal Tribunal for the former 
Yugoslavia, ICTY, in the Hague, he promised to respect Serbia’s obligations (though he could not give it priority). He also provided a 
more realistic assessment of what Norway’s role had been during the NATO bombing of his country, but “forgave” Norway due to 
what he felt was sincere solidarity and interest in supporting Serbia according to its own agenda. 
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• Phase 3 priorities ( 2003-present) – Euro-Atlantic integration and 
democratisation

Serbia’s government has EU membership as a political priority. This will require 
robustly democratic governance. The government is pursuing civil-service reforms, 
to make the executive branch more efficient and clean. Similarly, there are efforts 
to consolidate separation of powers. There is a drive to boost the administration of 
justice, with a focus on strengthening the capacity and independence of the law 
courts and prosecution service. The legislature is said to be exercising its powers 
and prerogatives satisfactorily. 

Security-sector reforms – a major concern to donor countries – are ongoing. Both 
the police and the military are considered to be opening up. Serbia has become a 
member of NATO’s “Partnership for Peace”, in no small part due to active lobbying 
by Norway on Serbia’s behalf (and in the face of considerable resistance from some 
other NATO countries). Serbia has also begun participating in international peace-
keeping operations under the UN27. Its first deployment has been as part of the UN 
mission to Chad, where Serbian military are partnering with the Norwegian medical 
contingent28. This has followed from the collaboration in security-sector reform 
(SSR) between Norway and Serbia that has included army reforms, an area that is 
a high priority as part of Serbia’s EU accession programme.

In terms of funding, Serbia is currently the largest recipient of Norwegian support in 
the Western Balkans, as the funding has been increasing in volume since the low 
point in 2002. Norwegian support to Serbia is expected to decrease over time as 
EU becomes the increasingly dominant funding partner. The relations between 
Serbia and Norway are then expected to evolve towards more normal international 
relations based more on trade than aid, and where political dialogue will reflect 
interests rather than history.

Graph E.1 below shows the evolution in terms of overall volume and distribution 
across what are termed “programme areas”. As explained in Annex H (“Methodol-
ogy”), this is a grouping of activities done by the consultancy team, since Norway 
never developed a country strategy or other form of programmatic approach to its 
assistance to Serbia. The team has therefore gone through the just over 400 
individual agreements that the MFA has signed with implementing partners and 
grouped them by eleven logical areas of assistance (see table E.1). These have 
been aggregated into eight program areas in the graph.

Channels for Norwegian assistance to Serbia2.3  

Funds for Serbia were channelled through different actors as shown in table E.2:29

Norwegian NGOs, –  where the most important were the Norwegian Refugee 
Council (NRC), Norwegian People’s Aid (NPA) and Norwegian Church Aid (NCA), 
though others were also engaged, managing 27.3% of the total funds.

27 Serbia, unlike most of the other former Yugoslav republics, does not have NATO membership as a stated goal, though it is part of 
NATO’s Partnership for Peace programme.

28 During parliamentary debates in June 2009, Serbia’s defence minister noted that Serbia was prepared to assume its international 
responsibilities as a contributor to UN Security Council-mandated operations, and that Serbia intended to build up this experience 
through collaborating with Norway. 

29 The totals in table E.2 are somewhat less than the one in table E.1 because for 11 agreements with total budgets of about NOK 
18.5 million it was not possible to identify the channel. 
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Norwegian state institutions –  like the Directorate of Police (POD) and the Ministry 
of Justice and the Police have been used to a greater extent than normal, 
handling almost as much as the NGOs, for a total of 15% of the funds. Moreo-
ver, the embassy in Belgrade was given NOK 2 million per year to dispense more 
or less at its discretion. 

Graph E.1: Norwegian funding to Serbia, by Programme Area and Year  
(NOK ‘000)

Other Norwegian state institutions, like the auditor-general and the defence minis-
try, as well a political parties, launched direct co-operation with counterparts in 
Serbia over their own budgets, and while these efforts fall outside the scope of this 
evaluation, they are relevant to an analysis of the results of the package adminis-
tered by MFA. 

- Norwegian private or semi-public sector: a number of private firms like Nord-
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infrastructure and private sector development fields. Educational institutions like the 
University of Bergen (UIB) and the Nansen Academy were contracted, particularly in 
fields related to human rights, democratisation and dialogue. Advisory bodies like 
Statskonsult (the government’s internal public-administration advisory body) and 
SINTEF (Scandinavia’s largest applied-research milieu, affiliated with Norway’s 
University of Science and Technology) and bodies like the Association of Municipali-
ties (KS) were also given contracts for tasks corresponding to their fields of respon-
sibility in Norway. 

- Multilateral institutions were also used as channels for Norwegian funding, though 
to a lesser degree than in Bosnia and Kosovo. The most important ones were the 
larger UN agencies like UNDP and UNHCR, but also International Financial Institu-
tions (“IFIs” in the table) such as the World Bank, the European Development Bank 
and the IMF channelled some resources. But much of the funds went through other 
multilateral bodies like OSCE and various EU bodies. 
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One of the most used actors was one that was established specifically to assist in 
project implementation in the Western Balkans, largely at the urging of Norway, 
namely the International Management Group (IMG). This organisation began operat-
ing in BiH during the war there, specialising in procurement and logistics support for 
implementers of aid projects. It has grown to become a prominent actor in aid 
efforts throughout the former Yugoslavia and beyond. IMG is today an accredited 
diplomatic mission in Serbia, where it partly sells logistics services to implementers 
as before, but also implements donor-funded projects itself. Norwegian implement-
ers have been using IMG to a significant extent (for example, for procurement under 
the Police Directorate’s JUNO projects). MFA has funded several efforts imple-
mented by IMG, including “Oil for Democracy” and an ongoing project to strengthen 
the delivery of judicial services in local courts in Serbia. Norway has also been 
paying salaries of Norwegian staff working in management positions at IMG. The 
organisation was under evaluation by EU when the Evaluation Team visited Serbia.

- Serbian public or semi-public institutions have been used to determine priorities or 
implement projects to an increasing extent, such as the country’s Development-
assistance Coordination Unit (DACU), currently in the Ministry of Finance; the 
Ministry of Interior – in charge of the police – and the judiciary and educational 
facilities like the University of Belgrade; and semi-public firms like forestry-sector 
Srbiješume and Elektrosrbija. 

- Serbian non-state actors have begun receiving some support, ranging from 
think-tanks like the Centre for Civilian-Military Relations (CCMR) and legal-aid 
operations (Praxis) to small and local youth associations (e.g., Creative Youth of 
Novi Sad), though the sums through the local private sector and NGOs are so 
miniscule that they have not been included in graph E.2 below: 

Graph E.2: Allocation of Norwegian Funds across Types of Channels  
(NOK ‘000)
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Aid Coordination. Norway’s Role 2.4  

Norway’s policy toward Serbia 1991-2008 has been more or less the same as that 
of the EU and of multinational organisations of which Norway is a member, like 
NATO and OSCE. 

Norway has been well integrated into the multilateral mechanisms that coordinated 
the policies and assistance to the Western Balkans. It played a proactive role as it 
took on obligations in the larger international forums, such as OSCE and UN bodies. 
On the funding side, Norway has by all accounts been transparent regarding its 
assistance, and has at times been willing to act as a “funder of last resort” due to 
its flexibility of funding.
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Norway is seen to have been constructive in helping Serbia coordinate its foreign 
aid. Serbia established an aid coordination unit, DACU, in 2001, within its Ministry 
of International Economic Relations (MIER). This unit has since changed departmen-
tal affiliation three times. Today it lies within the Ministry of Finance. It has also 
changed its name, but is still usually referred to as “DACU”, the acronym used in 
this document for the sake of convenience. Norway supported the establishment of 
the unit with a resident adviser, who supposedly played a much-appreciated role in 
formulating strategic plans and systems for assisting reconstruction and develop-
ment. The unit became fully operational in the period 2001-2004.

DACU is the Serbian government’s focal point for donor support. This unit drafts 
government strategy and coordinates foreign assistance to ministries and other 
executive bodies (recently also to the ombudsman and anti-corruption agency). 
DACU has led the process of formulating Serbia’s first strategy document for 
international assistance, “Serbia On The Move” (2003) and its successors. DACU 
invites ministries and other public institutions to come up with two project proposals 
for Norwegian funding, assesses them and provides recommendations to donor 
countries. It liaises with the donors, notes their priorities and allocations, and seeks 
to match donor priorities with the needs of Serbia’s ministries. 

Norway has increasingly been channelling its support to public-sector strengthening in 
Serbia through the DACU mechanism (so-called “bilateral package”). Approximately 
half of the annual Norwegian assistance is said to go through the DACU system today. 
Norway’s priorities for the “bilateral package” have been the environment, employ-
ment, vulnerable groups, energy and justice. DACU finds these are “very broad con-
cepts” and that the exact strategy is difficult to pin down at times. This vagueness is 
said to allow for much-appreciated flexibility: whereas other donors might prioritise 
certain ministries, Norway would focus on thematic areas and accept what it considers 
thematically relevant proposals from any ministry. But the loosely formulated priorities 
have at times also smacked of a lack of focus or consistency. In the end, this has not 
been a big problem to DACU, because its staff and MFA’s Western Balkans section 
have a joint “advisory board” that agrees on concrete projects to prioritise.

DACU officials consider Norway an important30 bilateral donor, and Norway is 
praised for being flexible and quick compared to other (and bigger) donors. Moreo-
ver, Norway is appreciated for addressing important gaps – for “funding a lot of 
crucial but small projects that other donors would not bother with” – and for being 
“less obsessed with visibility” than certain others. With regard to the Norwegian 
practice of only providing annual allocations, DACU officials have said they do not 
consider it a problem; that on the contrary, it can perhaps even be good because it 
allows for annual re-evaluation. The small-grants projects financed by the Norwe-
gian embassy in Belgrade (Embassy Projects) are highly appreciated by DACU, and 
Norway is lauded for building local capacities. 

30 The Evaluation Team has even – on multiple occasions – heard Serbian officials say they consider Norway ”the most important” 
donor country. This is certainly incorrect in terms of funding, and impossible to verify; but the frequency and strength of such 
statements suggest that the Norwegian engagement has been much appreciated.
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On the other hand, DACU has also voiced concerns about the management of 
Norwegian assistance. For a start, Norway bypassed DACU (for some reason often 
called “multilateral package) with its security-sector reform support, where Norway 
has dealt directly with Serbia’s defence and interior ministries. With regard to 
independent institutions like the ombudsman or press council, DACU has acknowl-
edged that it can be difficult to find a ministry to sponsor their project proposals 
and that a better arrangement has to be found if such support were to be chan-
nelled through DACU, and it has recently accepted non-executive (governmental) 
state entities in its programming. Moreover, there has occasionally been a feeling 
among DACU officials that MFA has been slow to mobilise experts in some in-
stances, that MFA could perhaps have used Norad’s rosters more efficiently. A wish 
has been expressed that Norway should send more senior-level advisers to other 
sectors, as it has done in the areas of military and police reform.

On the whole, DACU believes Norway coordinates well with Serbian counterparts 
and the international community. This also seems to be the impression of other 
government officials, internationals and Norwegian actors on the ground.

Evaluating the Serbia Portfolio2.5  

The overall evaluation is to look at how NOK 10 billion were spent across the time 
period 1991-2008, covering the Western Balkans, with an emphasis on the three 
territories of Serbia, BiH and Kosovo. 

This kind of “meta-evaluation” means that it is the portfolio – the total Norwegian aid 
package 2000-2008, not individual projects – that is the focus of attention. Project 
snapshots serve to inform the larger performance and the aid-administrative arrange-
ments. The team has looked at a selection of projects, as per a set of criteria, and to 
a varying depth, but only enough to form an overall impression to feed into the larger 
picture. The methodological constraints and choices are explained in Annex G. 

Since the forest, and not trees, is the object under scrutiny, the project-individual 
analyses in the present report are much less thorough than if this were a project-level 
evaluation; nor has it been possible or necessary to examine every sample project to 
an equal degree. In some cases, the evaluator read a sole third-party evaluation 
report on a project, and refers the judgement there as a given; and sometimes, 
where time and schedules have permitted, the team itself has studied much more 
first-hand documentation supplemented by one or a few interviews. Any reader should 
therefore be careful about drawing categorical conclusions with regard to the perform-
ance of individual projects just on the basis of statements in the present paper

Notwithstanding such reservations, the full four-person team that conducted the Serbia 
analysis are confident that the snapshot impressions from all the various projects have 
been essential to informing the analysis of the overall Norwegian portfolio 2000 – end-
2008, and the evaluation team members are unanimous when it comes to the main 
findings and assessment regarding the history and results of the aid package. 

According to the Terms of Reference (see Annex A in the overall report), the evalua-
tion is to assess performance against the standard DAC criteria. As per its man-
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date, the Evaluation Team has looked for relevance, impact, sustainability and 
effectiveness, but not for efficiency, of sample projects. This, however, cannot 
strictly be done for the portfolio as such, i.a. since the DAC criteria are to be 
applied on individual activities that have been funded. The team has identified a 
number of individual activities out of the portfolio of more than 400 agreements, 
and use these as cases to illuminate the overall portfolio. When feasible the evalua-
tion has also drawn upon perceptions of key actors regarding the performance of 
the portfolio as such, and to use both to form an overall judgement.

The portfolio has been structured along two key parameters: (i) the different phases 
of assistance, since each phase had a somewhat different objective, and (ii) the 
type of channel used for implementing the assistance, since this helps understand 
the performance of the portfolio as such. 

There have also been sub-themes within the various time periods. In the case of 
Serbia, the assistance to support the government from 2000 onwards was done 
through both immediate assistance to enhance the standing of the new and weak 
regime in the eyes of the population; but also medium-term assistance to help to 
reconstruct and develop the country. It includes support to build the private sector 
and to repair infrastructure. While both dimensions have been looked at briefly in 
the case of Serbia, they have been analysed more in-depth when assessing the BiH 
portfolio, and reference is made to that country study for these fields.

In the case of Serbia, on the other hand, the team has paid particular attention to 
the support during the last phase, since assistance to democratisation and Euro-
pean reintegration has been an important overarching objective for Norwegian 
support to the region and appears to have been the most systematic and success-
ful in the case of Serbia. 

As a consequence, only a few activities from the first phases have been looked at 
when it comes to the Serbia portfolio since these types of assistance have been 
analysed in greater depth in the cases of BiH and Kosovo, where humanitarian 
assistance and reconstruction assistance were more prominent. 

The 17 projects selected for sample review are listed in table E.3 below, where the two 
first ones are humanitarian assistance, the next five reflect different dimensions of 
reconstruction and development support, and the remainder are largely linked to the 
democratisation support: six in the fields of SSR, and the other four various forms of 
democracy assistance. Finally, the embassy projects are given as one group, and listed 
under the support to human rights and democracy, since this was the main category. 

Humanitarian Assistance3 

The humanitarian assistance to Serbia was for the most part provided over the 
period 1993-2000. The Norad database indicates that it totalled NOK 62 million, 
where humanitarian relief was NOK 50 million and demining NOK 12 million.

Norway’s humanitarian portfolio has been mostly for displaced persons (1999-
2003). Much of this help has come in the form of legal aid (information and help 
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regarding abandoned property, personal status, return or remaining in Serbia 
proper, etc) and temporary shelter. The NRC, aligned to the larger UNHCR program-
ming, was an important implementer, as was NPA which also cleared mines (2006-
08) and in 2007 surveyed cluster munitions from the 1999 NATO bombing, for 
future clearing. The Norwegian embassy in Belgrade also provided assistance to 
individuals and groups in particular need during the early period, though the data do 
not allow for careful identification or study of these interventions.

Table E.3: Norwegian-funded Projects assessed in Serbia (NOK ‘000)3132

Project Channel Programme Period Expenditure 

Civil Rights Project 
(CRP)

NRC HumAid 199657-2004 35 000 00058

NGO Praxis Praxis, local 
NGO

HumAid 2006-2008 2 941 000

Power supply, Sandzak NTE Publ 
Infrastructure

2004-2008 17 350 000

Forestry Sector 
Programme

NFG Priv Sector Devt 2003-2008 25 176 000

Vulnerable groups, Novi 
Sad 

EHO, local 
NGO

Social Sector 2001-2008 9 902 000

Public sector reform Statskonsult Publ Sector Devt 2001-2005 10 077 000

Municipal improvements UNDP Publ Sector Devt 2003-2008 1 377 000

Police Reform (JUNO) POD SSR 2002-2008 22 700 000

OSCE secondments POD SSR 2001-2008 n.a.

OSCE projects, financing OSCE SSR 2001-2008

Demobilisation IOM/NATO SSR 2006-

MIIP IMG SSR 2006-

CCMR CCMR, think-
tank

SSR 2006-

Nansen Dialog Centres* Nansenskolen HR, Democracy 1999-

Media devt programme NPA Democracy 
(media)

1998-2011

Women Can Do It NPA Democracy 
(gender)

2001-2009

Improving delivery of 
justice

IMG Democracy (law) 2007-2009

Embassy projects Embassy All 2000- 18 000 000

*: This does not include the regional funding for the NDC, which was by far the larger share.

31 The project started in Croatia (Eastern Slavonia) in 1996 to protect rights of (mostly Serb) population. An office opened in Serbia, Novi Sad, 
in 1997. The project was significantly expanded in 1999-2001, and by 2002 NRC has 13 offices in Croatia, Serbia, BiH and Kosovo. 

32 The effort was regional and NRC spent some NOK 58m in total. Approximately NOK 39m were allocated by the MFA Western Balkans 
Section for the efforts in Serbia 1997-2004, of which NRC disbursed some NOK 34.7m. In addition come roughly NOK 3.4m 
granted for CRP-related capacity-building of local NGOs, of which around NOK 3.1m were spent. (Source: “Detailed overview of NRC 
projects funded by MFA in Serbia from 1995 to 2004.)
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Humanitarian Projects – sample projects3.1  

The team has looked at only two efforts in the humanitarian aid category in Serbia. 
The first is part of a large regional legal-aid programme. The second was the 
funding to a local NGO in the same area of legal aid, which was in fact a spin-off 
from the first. For more analysis of humanitarian aid reference is made to Annex D 
(BiH).

Civil Rights Project (CRP) •  - legal information and aid to displaced persons. 
Praxis  • - financing costs of the local legal-aid NGO “Praxis”, a spin-off of the 
above-mentioned CRP effort. 

Relevance of Humanitarian Aid3.2  

As noted above, Serbia emerged from the 1990s in an impoverished state yet 
having to take care of nearly 750,000 refugees and IDPs. 

One result of this massive population dislocation that followed the break-up of 
Yugoslavia was a host of legal problems33. For the refugees and IDPs, this ranged 
from their rights to housing and other assets left behind in the area they fled from, 
to pensions and other social benefits that they had been entitled to in the republic 
where they had been living but which had now become a new, sovereign state with 
confusing legal obligations. Many of the refugees had lost their identity papers and 
could not even prove their existence, which made it difficult to claim any rights 
anywhere: they existed in a legal limbo, which in turn made both return and integra-
tion in Serbia difficult. Legal assistance and advice was therefore a directly humani-
tarian concern. 

A thorough external evaluation of the CRP notes that the programme in the region, 
on the whole, has reached the intended beneficiaries and addressed many of their 
most pressing needs (Danish Centre for Human Rights & T&B Consult 2003). 
Moreover, the quality of the legal work is deemed to be high. The vast majority of 
NRC’s legal assistance has gone to Serbs from Croatia, whereas IDPs from Kosovo 
have benefitted less. The project focused on the return option a great deal more 
than on local integration – probably for reasons of political correctness, as the ideal 
was to counter-act displacement. Efforts have achieved considerable synergies with 
international organisations in the “Yugosphere”, both on legal-strategic and advo-
cacy issues. 

The work initiated under the CRP has to some degree been continued by Praxis, a 
local NGO set up largely by former local NRC staff. They received financial support 
as of 2005 from Norway and have continued to provide similar legal services. 

This form of legal assistance has clearly been relevant to Norwegian policy and the 
Serbian government, in addition to the refugees and IDPs.

33 These complex legal issues also went up to the state level in terms of allocation of the obligations of the former Yugoslavia, such as 
its international debt, across the new independent states But it has been at the individual levels that the problems have been the 
most intractable and where vulnerable groups and individuals are probably the ones that have lost the most. 
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Effectiveness of Humanitarian aid3.3  

The NRC CRP effort was favourably assessed in terms of effectiveness in 2002, 
when it was closing down. Though refugees were not returning in any large num-
bers, basic needs for legal information were met in both territories of origin and in 
Serbia; and a significant number got individual counsel in connection with adminis-
trative and judicial procedures. 

Over the years, CRP reached out to a large number of displaced persons in Serbia 
with information and case assistance. Of the 44,230 concrete inquiries34 by indi-
vidual beneficiaries dealt with by CRP offices in Serbia, 9,904 (22.4%) were regis-
tered as resolved, 3,670 (8.3%) were cancelled and 30,656 (69.3%) as pending, 
as per the 2002 evaluation. Some 62% of the CRP clients in Serbia hailed from 
Croatia, followed by refugees from BiH. IDPs from Kosovo made up only about 17% 
of the clientele. Furthermore, CRP staff also implemented a UNHCR-funded repa-
triation programme for refugees from Croatia, and by 2002 NRC had dealt with 
7,113 cases under this programme.

Box E.1: Civil Rights Project (CRP) in Serbia

Legal aid may not be the first need that springs to mind when considering pressing 
needs of displaced persons, but the Civil Rights Project (CRP) implemented by the NRC 
illustrates its relevance.

By 2000 the NRC had established a string of legal-aid offices throughout the former 
Yugoslavia to help refugees and IDPs. The offices were coordinated by Norwegian 
lawyers with a significant number of local lawyers, who provided information, advice 
and case assistance, before courts and administrative bodies – both in Serbia and in 
their territories of origin. 

CRP officers would inform the displaced about their status and rights, and the offices 
organised mobile teams of legal advisers that visited “collective centres”, held town-hall 
meetings and so on, covering practically every municipality in Serbia where displaced 
people were concentrated. 

The cross-border nature of the legal issues in question required a network of offices 
in the various successor states as it was necessary to obtain critically important 
documents from other parts of the former Yugoslavia: CRP offices in Serbia arranged 
for colleagues at sister offices in Croatia, Bosnia & Herzegovina and Kosovo to 
approach local authorities in the home territories of the uprooted persons and collect 
duplicates of status documents, property titles, diplomas, marriage, birth and death 
certificates and similar documents, and forward the documents to clients in Serbia. 
CRP staff assisted clients with filing legal proceedings for repossession of property in 
the territory of origin, or to obtain proof of ownership allowing the displaced to rent 
out or sell properties, thus providing their clients with some means to help rebuilding 
their lives in Serbia. And they assisted clients vis-à-vis authorities in Serbia, i.e., with 
naturalisation processes for refugees, equipped with evidence obtained from sister 
offices in other Yugoslav republics. IDPs from Kosovo have faced particular difficulties 
in formally integrating in Serbia. For political reasons, Serbia has long been unwilling 
to allow IDPs to change their registered residence from their Kosovo municipality to a 
municipality in Serbia proper. This, in turn, has cut them off from certain entitlements 
due to residents in Serbia proper. 

34 The present evaluation has not examined NRC’s measurement of the size of its clientele or the qualifiers of success, but based its 
findings on the 2002 evaluation.
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In addition to informing, obtaining documents for and counselling displaced individuals, 
CRP staff have actively advocated for legal changes in ex-Yugoslav republics with 
some success. Armed with facts based on their work with individual cases, CRP staff 
have written analyses of legislation, court and administrative practices, and produced 
various information materials. They have pursued “silent” advocacy vis-à-vis the 
international community to apply pressure on ex-Yugoslav countries to remove barriers 
from durable solutions. Some significant successes have been noted from these 
advocacy efforts, all of relevance to the individuals displaced by war (Danish Centre for 
Human Rights and T&B Consult 2003).

Moreover, the effort lived on beyond its lifetime through the establishment of the 
legal-aid NGO Praxis. Praxis itself has established a reputation for efficiency and 
professionalism, helping individuals as well as keeping important legal-rights issues 
alive through their advocacy work.

Table E.4: Humanitarian Assistance, Assessment of Results

Project Relevance Effectiveness

Civil Rights 
Project (NRC) 

Consistent with Norwegian 
priorities and needs on 
the ground. Provided legal 
assistance to vulnerable groups 
at time when few other such 
services available, addressing 
key rights  Relevant 

Outputs delivered and 
outcomes reportedly achieved. 
Set up ambulatory offices, did 
pro-active information and out-
reach, used legal professionals: 
Effective 

Funding of 
legal-aid NGO 
“Praxis”

Consistent with Norwegian 
priorities and needs on the 
ground. Continued legal aid 
to groups that have tended to 
be forgotten yet stand without 
resources, rights  Relevant

Continued services, not 
examined in detail within 
the scope of this evaluation: 
Effectiveness likely, but 
unknown 

Transitional and Reconstruction/Development Assistance4 

The transitional and reconstruction and development support is largely covered by 
four different programme areas (see table E.1): public infrastructure rehabilitation 
and improvements (NOK 259 million), public sector development (NOK 248 million), 
private sector development and support to incomes and livelihoods (NOK 235 
million), and funding for social sectors and services (NOK 222 million), for a total of 
NOK 964 million during the period 2000-2008. 

Most of the social-service funding was in fact the child-allowance support provided 
in 2000 and 2001 through the Serbian central bank, and for a programme for 
agricultural inputs that was also done as an immediate support to the government 
in 2001. Most of the activities have, however, been more medium-term reconstruc-
tion and development assistance across a range of activities, with an increase in 
total disbursements over time. This phase or modality of support is thus by far the 
largest in terms of funding levels.
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The team selected five projects that were looked at in more depth and which 
covered the various programmatic areas as well as different actors/channels that 
were used for Norwegian funding: 

Power supply, Sandžak district  • (“Viking” project): improving the power distri-
bution in a predominantly Muslim district. The project was implemented by 
Nord-Trøndelag Energi (NTE), a Norwegian power company that has also carried 
out power projects in Bosnia, Kosovo and Montenegro. This is thus an example 
of public infrastructure support. Norway also wanted help a poor region but 
also support the government’s efforts to reach out to a minority population in a 
potentially volatile part of the country, a governance dimension.
Forestry Sector Programme • : This project assisted Serbia in creating an 
inventory of its forests and introduce modern tools for forestry-management 
planning. The project was implemented by the Norwegian Forestry Group (NFG), 
a network company that includes the Norwegian Forestry Association (a coop-
erative organisation of forest owner), the Norwegian State Forest and Land 
Corporation, several forest-related research institutes. The NFG is thus a private-
sector consulting body, owned by a mix of private and public actors in Norway. 
This has been classified under support to private sector development.
Support to vulnerable groups, Novi Sad • : five projects implemented by a local 
NGO, Ecumenical Humanitarian Organisation (EHO), a Christian charity in 
northern Serbia, with funding channelled from MFA through Norwegian Church 
Aid (NCA). The programme includes a series of smaller projects that reach out to 
vulnerable groups in the Novi Sad area, including Roma. This is classified as a 
case of social sector and social services assistance, but it also purports to aim 
at enhancing NGO capacity in the area of social inclusion, and so has a democ-
racy dimension too.
Public administration reform: •  Statskonsult, Norway’s public administration 
advisory body, was asked by then-Prime Minister Đinđić to carry out an analysis 
of Serbia’s public administration and make recommendations for reform. While 
the analysis was ready in 2002, an actual reform plan was only done in 2004. 
Statskonsult was to support APAD, a new governmental agency for public 
administration reform.
Donation, UNDP-implemented Municipal Improvement and Revival Pro- •
gramme, South Serbia: This was a minor funding of about USD 200,000 
through the UNDP for the second phase of this project. Like the public adminis-
tration reform project above, this is a case of public-sector development.

While a number of Embassy Projects have funded activities in some of these 
programme areas, they will be looked at as a group in section 6 below.

Relevance of Reconstruction-and-Development Assistance4.1  

The Sandžak power-distribution project of NTE was relevant in two ways: to the 
general rehabilitation of the country after the destruction of much infrastructure 
from the 1999 NATO bombing; and to help flag the central government’s commit-
ment to development in a sensitive minority-population region. Accordingly, the 
project was also relevant to Norway’s goal of Serbia’s recovery and democratic 
development.
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The forestry-resource management programme of NFG is less obvious in terms of 
its relevance. The project was, however, formally requested by the Serbian ministry 
in charge of forestry, following a visit to the ministry by NFG in late 2002, and 
formally thus a relevant activity to Serbia’s government. The forestry-planning 
system was in need of fundamental improvements. At the time the country had no 
real overview of its resources or logging, and the system in place for good use of it 
was by all accounts wholly inadequate. With the Serbian government’s request that 
MFA finance the effort, it must be taken as given that the effort was seen as 
relevant by Serbia – though it was perhaps not the most pressing priority. 

Local governance, including in Albanian-majority municipalities bordering Kosovo in 
southern Serbia, has been, and remains, a relevant concern to both Serbia and 
donor countries. Norwegian support to UNDP’s “Municipal Improvement and Revival 
Project Phase II” – a USD 200,000 donation in 2005 – was hence a relevant use of 
funding.

The NCA-EHO projects in Novi Sad are less obviously relevant. EHO efforts do not 
concentrate on helping war-affected people, but rather on classic vulnerable groups 
– Roma, HIV/AIDS carriers, street children, the old and poor. One of the arguments 
for the project was that the efforts not only help people in need, but also aim at 
building social capital and respect for the weak, as well as strengthening civil-
society organisations in the area. While this undoubtedly is true, this would be true 
of virtually all other social sector interventions, so the relevance of this particular 
project remains somewhat unclear as it does not have any particular outreach or 
learning or spread dimensions to it.

The reform of Serbia’s public administration has been an on-going process that is 
central to the country’s EU accession programme. The request from the Serbian 
authorities in this field civil service has been, and remains, a pressing concern. 
Statskonsult’s attempts to aid the government’s attempts at civil-service reform 
was clearly relevant under Norwegian priorities, and it was requested by the Serbian 
prime minister personally. 

The five projects therefore reflect somewhat different degrees of relevance, with two 
of them – the forestry programme and the Novi Sad EHO projects – somewhat less 
relevant than the other three.

Effectiveness of Reconstruction and Development Assistance 4.2  

Nord-Trøndelag Energi’s project to improve the delivery of electricity to the Sandžak 
district upgraded the grid drastically, established a central equipment-storage 
facility for the region and trained the utilities in charge in supply-chain manage-
ment. This project has by all accounts been very effective.

The NFG forestry-management project has delivered all its planned outputs. For a 
start, it has drawn up a computerised, detailed inventory of all forests in Serbia. 
This has been placed on electronic maps, providing Serbia with a GIS-based 
forestry-management and planning tool, though implementation took longer and 
met more difficulties than expected. GIS has become a subject at the University of 
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Belgrade’s Faculty of Forestry, university staff and students have been trained in its 
use, and the system is also being used by the country’s main forestry companies. 
By all accounts the effort has been quite effective. A last component of the project 
was to introduce an environmental certification system, among other things with a 
view to the country’s furniture industry. For this purpose, NFG helped set up an 
independent NGO to act as watchdog, but funding for the effort was terminated by 
MFA before this system was fully in place and operational.

EHO draws praise by informants for its humanitarian work in Novi Sad and EHO staff 
made a very professional impression. While the individual projects have not been 
studied in detail, the Evaluation Team was impressed with EHO’s briefs, information 
material and strong commitment to their obviously good work.

Statskonsult’s early support in the form of analytical work was published and 
disseminated, the policy advice was in line with reforms necessitated by the EU 
accession process and a number of proposals incorporated in new policies. About 
3,000 civil servants received training by APAD supported by Statskonsult, with 
follow-up evaluations noting that most participants found the training Positive or 
Very Positive. When APAD was incorporated into the Ministry of Public Administra-
tion and Local Self Government (MPASLG) in 2003, the collaboration largely ended. 
In 2009, however, Statskonsult was asked by MPASLG to assist in the development 
of a new training strategy, where MPALSG used the Statskonsult studies from 2002 
and 2005 as foundation documents. Overall Effectiveness thus appears good on 
early efforts but on the hoped-for direct public administration reforms little actually 
happened, with Statskonsult’s engagement largely fizzling out. 

Impact of Reconstruction-and-Development Assistance 4.3  

NTE’s upgrading of the electricity grid in Sandžak has drastically improved delivery in 
a sensitive minority region. Before the project the electricity supply was unreliable 
and the voltage so low that it often could not even power a. Electricity supply is now 
reliable and the voltage stable while supply-chain management is said to have 
improved markedly. 

The forestry-management programme has contributed significantly to improved 
forestry management in Serbia. The country now has its first-ever forest inventory, 
allowing Serbia to monitor what sort of forests it has, where, and how to sequence 
the harvesting of resources in a sustainable way. Modern forestry-management 
planning software has been introduced, relevant actors have been trained in their 
use, and the new tools are being used. The effort receives much praise by the 
University of Belgrade’s Faculty of Forestry, by semi-private forestry companies, and 
by political authorities. Serbian experts are now, in turn, assisting other countries in 
the region introduce the same system. 

The policy advice put forward by Statskonsult has been in line with the actual 
reform processes later on adopted and implemented. The issue is attribution – the 
extent to which Statskonsult advice influenced actual decisions and implementa-
tion. This the evaluation cannot assess – some local informants were dismissive on 
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this count – but to the extent that there was an impact, it clearly was positive and 
in line with EU accession process. 

As for the help to vulnerable groups in Novi Sad financed through NCA and imple-
mented by EHO, there is no independent evaluation of these efforts. Achieved or 
expected long-term impact on society, i.e., beyond the lives of individuals, is not 
known. 

With regard to UNDP’s programme for municipalities in South Serbia, it is too early 
to assess impact. UNDP normally provides final reports with assessments of 
achievements, so there will no doubt be some documentation available at the 
termination of the project. 

Sustainability 4.4  

The technical projects of NFG and NTE both show great promise of sustainability. 
They have not only secured political support from the respective ministries, but 
introduced new systems and processes that are being used and highly appreciated 
at the working level. 

With regard to the electricity system in Sandžak, the ministry in charge considers it 
a high priority to ensure that electricity to this sensitive minority region remains 
reliable. And at the working level, the supply-chain management is said to have 
improved markedly, which also bodes well for sustainability. 

With regard to the forestry-management planning, the forest inventory for Serbia is 
in place and the university and the forestry companies have embraced – and are 
using – GIS. By all accounts these impacts are sustainable. Some persons trained 
in GIS by the project have even left the public sector and set up a private company 
that provides consultancy services, indicating there is a market for such skills. 

These projects thus seem to have achieved technical sustainability, and financial 
sustainability also seems virtually assured given the support and efficiency improve-
ments that have been produced. 

Overall sustainability is not possible to judge, but training effects may become more 
sustainable as Statskonsult in 2009 was invited to continue the support in this 
field, building on 2002, 2005 work done. The Similarly, the Evaluation Team is 
unable to discern within the scope of this evaluation any societal effects of the 
NCA-funded aid to vulnerable groups provided by EHO, and it is unable to draw 
conclusions regarding sustainability. Sustainability of UNDP’s programme for munici-
palities in South Serbia is too early to assess.
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Euro-Atlantic Integration and Democratisation 5 

The main focus of the evaluation of the Serbia portfolio, as noted previously, has 
been on the assistance to democratisation and Serbia’s Euro-Atlantic integration. 

The term “democratisation” is not clear-cut, and neither is the range of activities 
potentially eligible for Norwegian funding in this areas; but of the programme areas 
used in this study, the ones that have been included here, are legal and security-
rector reforms (NOK 85 million), various technical assistance and secondment (NOK 
57 million), support to civil society (only NOK 12 million), and funding for democ-
racy, dialogue and human rights (NOK 167 million). These categories total NOK 321 
million. 

Many of the small-grants Embassy Projects also fall into this category, too, and thus 
increase the funding levels somewhat. One might question the inclusion of TA and 
secondment under this heading, but in fact many of the services under this cat-
egory appear to have been related to security-sector reform (SSR) efforts.

The importance of this objective, however, is not so much the funding levels, but 
the issues and sectors that have been addressed. 

Norway’s support for SSR, as referred to earlier, has characteristic of the assistance 
Norway has provided in the region. SSR has been addressed fairly systematically 
and over time; and it has supported both defence and police reforms in Serbia. 
While police-reform support has been financed through the MFA-administered ODA 
funds for ex-Yugoslavia, other but closely related efforts in the military-reform area 
have fallen outside that allocation and are therefore outside the mandate of the 
present evaluation. Therefore, central aspects of Norway’s total SSR assistance to 
Serbia are not analysed here, and the evaluation team must be careful to point out 
that the comprehensiveness and eventual synergies between key areas of SSR 
therefore escape this exercise. 

This evaluation has sampled ten projects classified under “democratisation”. 
Because SSR has been such a frequently emphasised objective of Norwegian 
policymakers’ engagement in Serbia, six activities in this field were included in the 
portfolio review, both major and smaller efforts. The remaining four projects are 
more “classic” democratisation-and-empowering-citizens efforts. The projects 
looked at were the following:

SSR efforts:

Police-reform projects  • (“JUNO I-IV”): To support Serbian police reforms, 
Norway’s police directorate (POD) has equipped crime laboratories in order to 
boost investigative efficiency and introduced so-called “problem-oriented” 
community-policing approach to crime prevention throughout the police force. 
While this was both to enhance the efficiency and effectiveness of police 
services, it was also to bring police into closer contact with the public; both to 
help it re-establish trust in law enforcement among the general public, and to 
improve the delivery of policing services in terms of efficiency under European 
standards. 
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Police-reform: secondments to OSCE:  • secondment at NOK 25 million 
through Norway’s police directorate (POD) of senior Norwegian police to fill key 
positions in the OSCE Mission in Serbia. More specifically, Norwegians have 
been placed in OSCE’s Law Enforcement Department, the mission’s perhaps key 
unit and international lead in matters of police-cooperation.
Police-reform: funding OSCE-projects • : project financing, amounting to some 
NOK 29 million, for a number of OSCE activities in Serbia. The Norwegian 
support has, i.a. supported notable efforts to make major changes in police 
training at NOK 6 million and improvements of the forensic and crime-scene 
investigative capacities of the police in Serbia. . 
Military Reform: demobilisation  • (project “Assistance to Discharged Defence 
Personnel within the Scope of Defence Sector Reform in Serbia”): vocational 
training, job placement and start-up capital for discharged military personnel as 
Serbia slims down its defence forces. It is also engaged in relevant human-
resources capacity-building assistance for the defence ministry. A NATO/Partner-
ship for Peace (PfP) Trust Fund was set up to assist Serbia with demobilisation 
of military personnel. Norway essentially set up the programme and provided 
30% of the financing for the trust fund, with 17 other countries35 coming on 
board, and led the coordination with the executing agency its implementation. 
Activities were implemented by the International Organisation for Migration 
(IOM), which has been in charge of other demobilisation exercises in the West-
ern Balkans, including earlier programmes in BiH, Croatia and Kosovo.
Interior Ministry accountability: upgrading internal information manage- •
ment (“Management Information Improvement Project, MIIP”): introducing 
modern computerised management systems for the Ministry of the Interior, 
implemented by the International Management Group (IMG) 
Oversight of security system: financing “Centre for Civilian-Military  •
Relations (CCMR)”: funding an increasingly prominent Serbian think-tank 
dedicated to strengthening oversight of the security sector. Norway has also 
funded a number of the research projects that the centre is carrying out. 

Other projects supporting Euro-Atlantic approximation and democratisation:

Empowerment of women  • (“Women Can Do It, WCDI”): provision of training 
seminars for women and a series of local actions, a NOK 7 million effort to 
boost women’s participation in various sectors of Serbian society. This is re-
gional programme, developed by the Norwegian Labour Party and supported by 
the NPA. 
Supporting a vibrant and diverse media  • (“Media Development Programme”): 
NPA has funded a NOK 53 million programme for supporting and strengthening 
independent media in Serbia through different phases over the period 1998-
2011. 
Improving the delivery of justice • : modest grants to individual courts, for 
projects to boost efficiency and accessibility of the judicial apparatus, and 
ultimately its public standing, implemented by IMG.

35 Austria, Bulgaria, Czech Republic, Denmark, Finland, Hungary, Iceland, Ireland, Italy, Luxembourg, Norway, Poland, Slovakia, 
Slovenia, Spain, Switzerland, The Netherlands, United Kingdom,
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Nansen Dialogue Centres •  have been supported by the Nansen Academy to 
set up forums for dialogue and facilitating reconciliation in conflict-affected 
regions of the country.

The democratisation assistance to Serbia has been supplemented by several 
institution-to-institution efforts implemented by Norway’s Ministry of Defence, the 
Auditor-General’s office, and other public entities in Norway. These activities are 
considered quite important by Serbian officials, but they were not financed with 
official aid funds by the MFA and thus are not captured in the Norad database. 
While they would be relevant to understanding the impacts of the totality of Norwe-
gian aid, the team has limited information on these activities and they have there-
fore not been included in the analysis. 

Relevance of Democratisation Efforts5.1  

Democratisation is the goal of Norway’s involvement in Serbia, and all interviewed 
stakeholders in Serbia agree that Norway’s support for democratisation has been in 
line with their priorities. Similarly, all sample projects looked at by the Evaluation 
Team were relevant, albeit to a varying degree.

The POD’s JUNO projects were in part to boost the legitimacy of the police in the  •
eyes of the public. This institution emerged from the 1990s a tainted force, 
scoring abysmally in public-trust polls. The project funded more modern crime 
labs, to improve investigative efficiency. And it sought to involve local police 
closer with their communities. For that purpose it persuaded the Serbian 
government to introduce so-called “problem-oriented community-policing 
approach” to crime prevention, and helped the police pilot and introduce this 
approach. This concept has obvious merit and relevance to democratic develop-
ment. 
Similarly, secondments through POD for the OSCE Law Enforcement Department  •
in Belgrade were clearly relevant. OSCE was, and remains, the international lead 
on police-reform. Placement of Norwegians in key positions has been welcomed 
by all the involved, not least on the Serbian side; and it has probably been 
relevant to achieving impacts of other, Norwegian-funded efforts in the area of 
police reform, including the JUNO projects mentioned above..
IMG’s information-management project (MIIP) for the Ministry of the Interior  •
(MoI) was perhaps low-key and technical-managerial in nature, but it was clearly 
highly relevant. The project was launched after an analysis of DfID in 2005 
found the ministry suffering from poor logistics and information management, 
particularly when it came to financial oversight and planning. MoI has ostensibly 
accounted for some 7% of the annual state budget; yet it had no centralised 
overview over the number of people it employed or buildings it owned, the 
car-fleet, procurement at local police stations, and so on. Analysts found indica-
tors of massive leakage of ministerial resources. This situation undermined 
political accountability and the general level of respect for the law-and-order 
apparatus, and encouraged police corruption. The MIIP programme introduced 
modern, centralised electronic accounting system in the ministry in the period 
2006-2007, and hopes to add modules on management of vehicles, buildings, 
human resources and procurement. These are clearly relevant issues for Norwe-
gian assistance. The idea originated in Serbia’s Ministry of International Rela-
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tions (MIR, which housed the Norwegian-advised DACU, Serbia’s unit in charge 
of coordination of international assistance) which in turn approached IMG and 
asked it to design and propose the project to Norway’s MFA for funding.
Military reform is another area where Norway is engaged. Among other things,  •
Serbia is slimming down its military forces and its support apparatus. Through 
the NATO Trust Fund, Norway has helped organise and coordinate a fund to 
assist the defence ministry help discharged military persons find work and 
reintegrate into civilian life, and done it under a NATO umbrella in part to improve 
that alliance’s image. Both the content and the “image” aspects of the project 
are relevant to the SSR agenda.
Since 2006 Norway has funded an increasingly prominent watchdog and  •
think-tank, the Centre for Civilian-Military Relations (CCMR). Norway is financing 
running costs and individual research projects. The centre does research and 
advocates for public oversight over the entire spectre of security services – from 
army and police to private firms, and thus provides one of the few examples of 
civil society engagement and constructive contribution to SSR. The institution 
aims to become an incubator for a new generation of experts and contribute to 
the discourse on security-sector reforms on a basis of research-documented 
facts. 
Since 1998 MFA has financed a portfolio of NPA-implemented projects, termed  •
“Civil Society and Media Development Programme”. This portfolio has supported 
civil-society organisations devoted to Roma rights, IDPs and refugees, youth and 
human rights – but the perhaps most prominent efforts in the portfolio have 
been the so-called “Media Development Programme” (NOK 53 million) and the 
programme “Women Can Do It (WCDI)” (NOK 7 million).
WCDI has been arranging seminars and local actions to promote gender equality  •
during the period 2001-09. The Media Development Programme has been 
financing Serbian media throughout the 1998-2011 period in four phases: first 
an emergency-support phase (1998-2001, NOK 20 million), next a consolida-
tion phase (2002-2005, NOK 16 million), third a democratisation phase (2006-
2008, NOK 10 million) and is presently in an exit phase (2009-2011, NOK 7 
million). 

Both projects are clearly relevant given the explicit Norwegian priorities in these two 
areas, but they also correspond well with priorities set forth by important Serb 
stakeholders.

The judiciary remains a weak institution in Serbia, if not in formal powers then in  •
authority. Many of Serbia’s 138 municipal and 34 district courts36 are hampered 
by poor facilities, systems and processes, rendering them inefficient as deliver-
ers of justice-services to the population. They also have a poor reputation for 
corruption, and the judiciary by all accounts scores worryingly low in public 
opinion polls when it comes to trust. 
Norwegian funding for the IMG-implemented “Improving the Delivery of Justice in  •
the Courts in Serbia” is a grants mechanism for local courts, to improve facilities 
and access to justice. It was launched in 2007 on the basis of a DfID analysis, 
with a EUR 1.1 m budget over one year. It was extended in 2008 for another 

36 The number and names of courts in Serbia are changed with effect from January 2010.
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two years. The total budget stands at EUR 2.5 million. It aims, among other 
things, to improve efficiency of local courts, coordination between key justice-
sector actors and judicial transparency, and to improve public image of the 
judiciary. The project advertises funding for concrete improvements in local 
courts, which are invited to apply for grants to implement their plans. The effort 
is relevant to an enhanced legal sector, though it would have been useful to 
understand this project in light of larger court-reform processes. 
The Nansen Dialogue Centres aim at creating forums for dialogue. In Serbia it  •
has been engaged in three regions. It supported the establishment of local 
ombudsman institutions in the northern Vojvodina province. It sought to help 
establish functional structures in two dysfunctional municipalities in the pre-
dominantly Muslim region of Sandžak. And it sought to defuse tensions in the 
Albanian-majority town of Bujanovac on the Kosovo border. All these efforts are 
to varying extents relevant to Serbia’s democratisation and EU-approximation 
process, though the choice of sites and problems to address are unclear in 
terms of their priorities to the national situation. 
Embassy Projects have clearly been relevant as a portfolio; but the direct  •
relevance of individual efforts to Norway’s overarching goal of peace, reconcilia-
tion and democracy has undoubtedly varied a great deal.

From the selection of activities looked at, the portfolio has addressed a fairly wide 
range of interventions that all appear relevant to the situation Serbia is facing and 
largely in line with Norway’s policy objectives. 

The most coherent Norwegian effort is, it seems, in the field of security-sector 
reform, with the combination of police reform, military reform and civilian-oversight 
strengthening. It should be note here, however, that much of Norway’s defence-
related co-operation goes directly through Norway’s defence ministry and budget 
(not through the MFA), and are therefore not part of this review. Support to the 
court system is of course highly relevant in a good-governance perspective, but this 
kind of assistance is marginal in Serbia from Norway’s side. Support to free media 
and women’s empowerment are mainstream and stand-alone relevant activities, 
while the Nansen Dialogue Centre programme appears well-intentioned and tar-
geted to problem areas – all three contain inter-ethnic cleavages that are important 
for Serbia to address. 

Effectiveness of Democratisation Efforts5.2  

The project-specific documentation and interviews point to varying degrees of 
effectiveness in the projects reviewed, though most appear to have been very good. 

The police-reform efforts implemented by POD have by all accounts delivered  •
very well. The first module, JUNO I (“model police station, 2001-02), was a pilot 
project. JUNO II (2004) equipped criminal laboratories in north and south 
Serbia, boosting forensic-investigative capacities37. JUNO III (2005) piloted the 
introduction of so-called “problem-oriented” community-policing approach to 
crime prevention in north Serbia. JUNO IV-VI (2007-) expanded this form of 

37 ”Alt utstyr i henhold til prosjektbeskrivelsen for JuNo- prosjektet er anskaffet og tatt i bruk i samsvar med opplæringen som ble 
gjennomført i 2004. Slik sett har JuNo II-prosjektet resultert i en merkbar oppgradering [our Italics] av de kriminaltekniske tjenester i 
Novi Sad, jf. også den økning av antall undersøkelser/analyse som er utført i 2005 sammenlikned med 2004” (Evaluering av Juno II 
prosjektene ”Kriminaltekniske tjenester” v/politisekretariatene i Novi Sad og Nis, Serbia”, Arne Bjørkås 2007)
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policing to every police station in the country. The JUNO efforts have been well 
managed. Each phase followed clear plans, reporting is good and focused, and 
the successive steps were internally evaluated by Norwegian experts. Combined 
with overwhelmingly positive feedback heard by the present evaluation team 
from Serbian counterparts, the conclusion is that the JUNO efforts have been 
highly effective.
The POD-seconded personnel to the OSCE Law Enforcement Department are  •
seen to have provided sound professional services. The secondments have 
reportedly been valuable to OSCE, helping it to play its role as a dependable 
lead international partner to the Serbian police in reform work and Euro-Atlantic 
approximation. These transformations are difficult and often controversial for a 
large body like a police service to implement, since it to some extent challenges 
core values of the “corporate culture”. The partnerships with the Norwegian 
police directorate and the OSCE Law Enforcement Department have been often 
praised by informants for having reinforced one another, creating synergies 
between efforts that have been funded by MFA; and the secondees have been 
mentioned in flattering terms for showing not only competence but respect and 
patience, necessary to build the prerequisite trust for Serb partners to endorse 
some proposals and ideas that have been central to these programmes. 
The IOM-implemented NATO Trust Fund took about a year to design – a normal  •
time span – but got off to a slow start when less than a thousand beneficiaries 
were referred to the fund in the first round. This was addressed, and the project 
now has received praise as a good mechanism to complement other efforts to 
helped demobilized military personnel re-enter civilian life, while also assistintg 
Serbia’s ministry of defense build its capacity in this field. 
The Management Information Improvement Project (MIIP) for the Serbian interior  •
ministry has by all accounts delivered as promised, though with serious lags as 
it was more difficult than foreseen. In the period 2006-2007 the project intro-
duced a modern, computerised accounting system in the ministry, providing 
software, some hardware, and provided sufficient training for the system to be 
implemented. Serbian officials are clearly satisfied with its effectiveness. 
 Norwegian funding has allowed the CCMR to double or triple its staff from 2006  •
and maintain adequate premises, and to continue its analytical and networking 
activities. This has allowed the institution to contribute to the critical dialogue on 
the further reforms required for the Serb military to become aligned with current 
concepts of a modern and democratic defence force. This in itself was the 
desired outcome of the Norwegian support, which has therefore been effective. 

As for CCMR’s productivity, the institution has become a prominent38 actor in its 
area. It is by all accounts visible in the media, drafting analyses and opinions, and 
organising debates. CCMR has close links to Norway’s foreign-policy institute 
(NUPI). It is difficult to measure the think-tank’s effectiveness, but it seems activity 
levels are high.  

38 It is recognised knowledgeable in military matters, political science, law, sociology and psychology, and it has launched a PhD 
programme. Between 2006 and 2008, 32 research fellows at CCMR have graduated from the institution, including four PhDs, while 
11 foreign research associates have worked there. In the same period, 104 research papers and articles have been published by its 
researchers ranging from an analysis of the private security sector (big in Serbia), an index of SSR (who is doing what), and various 
literature which is distributed for free and used by the media and academia. The number of speeches, lectures and other public 
presentations amount to 50 in the same period, attended by more than 700 participants.
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NPA “Women Can Do It (WCDI)” has arranged almost 300 seminars in Serbia  •
for over 6,200 women, covering general issues (public speaking, management 
of meetings) and specific topics (politics, media, business, etc). The seminars 
have been followed up by about the same number of “local actions” – that is, 
the awareness raising has been used to produce tangible results (more women 
representatives, as per stated desire) and further activities by the women 
involved. 

 The regional WCDI programme was independently evaluated in 200539, and the 
evaluation noted that one of the main achievements of the effort has been its 
ability to reach a large number of women in the region, and that the quality of 
the activities have been met with overwhelmingly positive from the beneficiaries. 
Overall, the project was “well-functioning” and was reaching its immediate 
objectives of “increasing skills and motivation among a substantial number of 
women”. 

 However, the 2005 evaluation report also noted critically that “the programme’s 
output and results factors are not clearly distinguished and indicators are not 
quantified. This makes it difficult to use indicators for monitoring and evaluation. 
Therefore, the success indicators should be made more directly linked to 
programme performance.” It appears NPA has subsequently given considerable 
attention to improving the logical framework of the effort, and that such efforts 
are still in progress; but the Evaluation Team has not been in a position to dig 
deeper into the results-management of this individual programme today.
IMG’s project “Improving the Delivery of Justice in the Courts of Serbia” was  •
launched in September 2007 for a one-year period with a budget of EUR 1.1 
million It has supported local and regional courts in a variety of efforts, accord-
ing to the project plan and Serbian priorities., as expected. Following advertise-
ments by IMG that invited Serbia’s 168 local courts to apply for funding of 
concrete projects, the project initially selected 20 courts with a geographic 
spread - including in minority and border areas, big and small courts, and courts 
with serious backlogs. In the end, some 200 activities were implemented. Most 
went to infrastructural improvements, such as client-area improvements, estab-
lishing a separate public-information desk (allowing other clerks to work without 
interruption) and trainings of judges and other court staff facilitated and imple-
mented by Judicial Training Center in Serbia. Other grants paid for such things as 
computers, web-pages and mediation-training sessions at Centre for Mediation 
in Belgrade, or to installing lifts for the physically disabled. The projects financed 
were proposed by the courts themselves. The project has so far delivered what it 
set out to do and is considered in positive terms by interviewees. 
The Nansen Dialogue Centre efforts have generated a number of outputs as  •
presented by the programme, but more substantive outcomes are more anecdo-
tal, sketchy and unconfirmed. This field is notoriously difficult to monitor and 
pass judgment on, but at the same time Norway is allocating considerable 
resources both to the general field and to the NDC network in the region. A 
more careful assessment of achievements and some ideas on how the NDCs 
may be able to link up with other societal change agendas is discussed in the 
BiH portfolio review.

39 ”Women Can Do It – an evaluation of the WCDI programme in the Western Balkans”, Norad 2005
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Impact and Sustainability of Democratisation Efforts5.3  

The most surprising finding regarding Norway’s assistance to Serbia is the nearly 
unison opinion that Norway’s aid portfolio has had significant impacts on demo-
cratic developments. The most frequently mentioned are a “socio-psychological” 
effect, and a positive influence on security-sector reform (SSR). 

The “socio-psychological effect” is clearly the more difficult to document, describe 
or measure; yet it appears to the team as perhaps the most important. The argu-
ment or explanation provided by interviewed persons in Serbia to justify this some-
what unusual conclusion is based on a mix of several factors. The first is the 
“special relationship” that many Serbs feel with regards to the links between 
Norway and Serbia. While the historical roots are the ones going back to WW II, the 
continued linkages between political elites in the two countries is clearly well 
known. But there is also a feeling, based on the fairly widespread experience that 
many Serbs now have with Norwegians through these projects, that Norwegians 
and Serbs have some compatibilities in how they think and operate: practical and 
solution oriented, not a lot of unnecessary talking, focus on results40. There were 
also what seemed to be some common misconceptions about the Norwegians that 
played in Norway’s favour: while the Serbs recall the solidarity during the war and 
the political ties to the Labour Party under Tito, it is assumed that the Norwegians 
are as well aware of this history and that these links hence are as important to the 
Norwegians. 

But the fact that Norway was among the first donors to come into the country, that 
Norway has all along been willing to talk with all political actors including the 
nationalists has been noted by a country that has felt vilified and collectively 
punished and wrongfully singled out for the brutal wars across ex-Yugoslavia – there 
was in some sense a need for creating the myth of “the good brother”, and Norway 
was in a position to assume that role. The willingness by Norway to quickly extend a 
hand and to signal solidarity and support during some of the darkest days in their 
recent history has been noted. This has led to a fairly broad-based sense of Norway 
being a fair player, despite being a NATO country – and in fact Norway hosted the 
NATO embassy in Belgrade and once Serbia wanted an approximation with NATO/
PfP, Norway played an important bridging role. The fact that Norway is not a mem-
ber of EU has also been an advantage in times when the EU and the US have been 
seen as bullies rather than as partners. The wide geographic dispersion of the 
Embassy grants, which has made Norway visible across the country, has further 
cemented the image of a donor that is equitable and balanced in its dealings. The 
impression is that Norway is being forthright and open with Serbia, and that it does 
not have a hidden agenda. Even after the 1999 NATPO bombing and Kosovo’s 
2008 declaration of independence, which Norway supported, Norway remains a 
much appreciated partner. 

So Norway has benefited from a mix of myth and smart moves, and of being small 
and thus not a threat, which in turn has created a feeling, across an amazing range 

40 This impression is confirmed by a number of Norwegians who have worked in the region and who on their own noted that they felt it 
was easier to work with the Serbs than some of the other ethnic groups in the region: the unspoken communication was easier, 
common agreements simpler to reach, and the experience was that Serbs would deliver on their commitments, thus simplifying 
project implementation and administration.
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of informants, that Norwegian support had some important signalling effects – that 
in particular at the cross-roads when a new regime was coming into being, there 
was a trusted and friendly voice that welcomed Serbia back into the European 
political space and genuinely wanted to see the country succeed. 

This all meant that Norwegian support was seen as contributing – maybe not as a 
decisive factor but a visible and very useful one – to changing the overall mood of 
despair, resignation and resentment, to one of looking to the future, to the West, 
and at oneself with a very different self-confidence. This confluence of intangibles 
and tangibles on the Serb side was complemented on the Norwegian side with 
good diplomacy based a solid knowledge of the region, sensitivities to history and 
sentiments, and ability to communicate quite widely the Norwegian position and 
Norway’s partnering objectives, in a way that was acceptable and appreciated. 

This has built the platform of trust that has allowed in particular the SSR collabora-
tion to move ahead, but has also created this unusual sense of solidarity. This is 
undoubtedly a historical phase that will pass; but to many Serbian informants this 
contribution – however one may phrase it and explain it – remains by far the most 
important result of Norway’s support, and one that is claimed to have been of great 
value to Serbia.

At the level of the projects, expected impact and sustainability varies:
In the area of  • police reform, POD’s JUNO projects are by all accounts contribut-
ing to important long-term impacts. As earlier described, the Norwegian funded 
upgrading of Serbia’s main criminal laboratories has markedly improved the 
police’s forensic-investigative capacity, and thus the ability to solve crimes. But 
even more importantly, he Serbian police has adopted modern approaches to 
crime prevention, including “problem-oriented policing” which involves local 
actors – businesses, schools, communities – to prevent and better deal with 
crime locally. Opinion polls show that while the police was distrusted just a few 
years ago, it has recently become one of the country’s top-three most-trusted 
institutions (after the church and the army). Informants inside and outside the 
MoI and police believe that rebuilding trust between the police and the popula-
tion will have a positive impact on law enforcement and larger governance 
culture, and Norway is given much credit as an agent of influence. Though it is 
too early at this stage to assess the longer-term results of the new policing 
approach in Serbia, the positive reception and commitment on the Serbian side 
bodes well for sustainability.
The POD’s JUNO-projects – crime-lab improvements and then community- •
policing reform – have been closely coordinated with the OSCE, where the often 
Norwegian-led Law Enforcement Department has been supportive. This “Norwe-
gian connection” appears by numerous interview statements to have facilitated 
coherence and synergic effects between Norwegian-funded efforts – both in 
terms of the internal developments within the Serb police forces, and with 
regard to their increasing international integration – not only in terms of formal 
linkages, but also with regards to their policing approach and international police 
collaboration in cross-border criminality. It often seems as if Serbian counter-
parts in the police, interior ministry – or for that matter in the military - may 
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attach less importance to the organisational hat of the Norwegian individual he 
or she is dealing with, bilateral or OSCE, than to the Norwegianness; and on the 
whole it all appears to be a perception of a big presence of “Norwegians here”, 
and it is clearly seen as a positive presence. It is inherently difficult for the evalu-
ation team to probe deeper into such statements within the scope of this 
evaluation, but the overall picture is consistent and appears to be realistic 
enough. 
Also relevant to police reforms, the introduction of computerised financial- •
management systems in the interior ministry – through the IMG’s MIIP pro-
gramme – is expected to significantly improve budgeting, accounting, general 
resource planning. By extension interviewees expect an impact of increasing 
effectiveness and strengthening oversight and control. Time will tell whether this 
will happen, but officials and police embrace the upgrading and believe it will 
have impact. Attribution will be uncertain, but causality seems plausible. 
IMG’s efforts to improve the delivery of justice in the courts of Serbia are in a  •
too early stage to assess for impact. IMG plans an evaluation in mid-2010. . 
After the initial batch of 200 activities in 20 municipal courts, the project from 
late 2008 – i.e., beyond the timeframe covered by the present evaluation – con-
tinued with 10 municipal and 10 district (second-instance) courts, and began 
efforts to look at corruption. A steering committee involving the justice ministry, 
judicial training centre (the institution tasked with training judges), the Norwegian 
embassy in Belgrade and IMG has been set up. The project is praised by Ser-
bian officials, who seem committed to the effort. 
Reform of the armed forces in Serbia has been a key concern, and Norway has  •
invested much diplomatic effort and funding to strengthen political oversight of 
the armed forces in line with NATO policies. The armed forces of Serbia today 
are seen as a very different force than during the Balkan wars, both by the own 
population but also abroad, where the increasing willingness to engage interna-
tionally is earning Serbia new respect and acceptance as a modernizing Euro-
pean nation. While this development is defined and run by the Serbs, informants 
credit Norway with supporting both own confidence in the course chosen, 
providing good technical and policy advice along the way, assisting with the 
professionalization of key areas of the military, facilitating the entry into new 
international military arenas, and partnering the first Serb military contingent 
abroad . While Norway should be careful in claiming credit for these changes, it 
was clearly stated by informants that the Norwegian support has all been 
constructive and in the right direction, and therefore on the margin has contrib-
uted to these positive impacts. 
The impact of the NATO Trust Fund effort to support demobilisation of military  •
personnel was evaluated in 200941 by IOM in collaboration with external ana-
lysts. The report concludes that “the project accomplished its strategic objec-
tives in the field of social reintegration of former military personnel. The data 
listed above clearly show an interconnection between the NTF project and 
successful social integration”. Interviews conducted in the course of the present 
evaluation support the overall findings of the 2009 report. Apparently, some 

41 ”NATO Partnership for Peace . Project for Assistance to Discharged Defence Personnel within the Scope of Defence Sector Reform in 
Serbia. Evaluation on the Economic, Security and Social Impact of the Project”, IOM/NTF team in collaboration with Questlab, Prof Dr 
Ljubiša S. Adamović of Florida State University and Mr Slobodan Spasić of Singidunum University, Serbia (June 2009)
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aspects of the effort have attracted the interest of countries like Japan and 
Ukraine42. 
With regard to sustainability, Norway promoted the insertion in the NATO Trust 
Fund project of a capacity-building component. This element aims at ensuring 
the capacity of the Serbian Ministry of Defence to conduct similar downsizing 
activities in the future, when professionalisation of the army is likely to see 
further discharging. The project has reportedly strengthened the relevant depart-
ments of the ministry, and established mechanisms and structures that are 
already now embedded in the Ministry set-up.
Norway’s support to CCMR has allowed the think-tank to develop and become a  •
prominent voice in Serbia’s public discourse on security-sector reform. CCMR 
staff point at several indicators of societal impact that they claim come as a 
result, at least partly, of their activities. The parliamentary oversight of intel-
ligence services is said to be improving. CCMR has gained access to military 
barracks to train officers in relevant European standards, representing an 
“opening up” of a traditionally closed structure. Serbia has – with the consider-
able help of Norwegian lobbying – become a member of NATO’s Partnership for 
Peace programme, and inside Serbia a public dialogue on a closer future 
relationship between Serbia and NATO is no longer a taboo. CCMR is said to 
have stimulated the creation of a growing network of thinkers on security-sector 
reform. Other sources are largely consistent with CCMR’s claims. CCMR has 
developed a broader funding base than just Norway43. 
NPA’s “Women Can Do It” programme scores well on impact and sustainability  •
in the 2005 evaluation report. It found that the WCDI local partner organisations 
had developed the skills and organisational apparatus needed to run a WCDI 
programme on their own. This corresponds with the opinion of persons inter-
viewed in Norway and Serbia in the course of the present evaluation. Eight 
members of Serbia’s parliament have been through WCDI seminars and local 
actions; and the number is 80 for the whole Western Balkans region.

42 During the year 2009 and 2010, delegations from Japan and Ukraine have visited the Norwegian-funded project to learn more about 
the mechanisms developed in cooperation with the Serbian Ministry of Defence. 

43 Among the donors today are the EC, EAR, USAID, some embassies in Belgrade, the Balkan Trust, Open Society Institute, the 
Westminster Foundation and Freedom House. Even in the face of decreasing funding from Norway, CCMR staff believe that funding 
will be found and that the think-tank itself is sustainable and will continue to have an impact on reforms of Serbia’s security sector.
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The Nansen Dialogue Centre has some results to point to, though the relative  •
contribution by the NDC compared with other political and social forces in the 
three case areas is not clear since no in-depth assessments have been made. 
The larger question is what the next steps and higher-level impacts of these 
specific interventions are expected to be, and how such efforts can become 
more generally available and contributory to larger societal processes (Impact). 
These questions are not specific to the NDC in Serbia but to the NDC network 
as a whole, and discussed more carefully in the BiH annex. One of the concerns 
raised there is that the lack of a more generally accepted and used analytical 
framework, such as Social Capital (World Bank, UNDP, academia) or Social 
Inclusion (EU), makes it difficult for NDC to link up with larger networks, monitor 
its performance against more widely used indicators, and thus does not really 
have a gateway to larger learning and knowledge management arenas. Without 
this, it becomes difficult to see how the NDC approach can become sustainable 
and create any significant impact.

Embassy Projects 6 

The Belgrade embassy disbursed on average some NOK 2 million per year in small 
grants (“Embassy Projects”) to a wide range of applicants. 

The purpose of this comparatively small funding was to address issues identified on 
the ground, so as to supplement, or facilitate, Norway’s larger efforts in Serbia. 
Apart from making a difference in the lives of individuals and communities in 
Serbia, the grants have been a diplomatic instrument to help boost Norway’s public 
image in Serbia. Grants have, among other things, financed activities in virtually 
every municipality in the country, which has been one of the most noted aspects of 
the support. The embassy was quite active in its approach and was willing to “seize 
the moment” and take risks. 

Since 2000, the list of Embassy Projects runs to some 400 grants. These span the 
range of humanitarian aid, reconstruction, transcending various forms of polarisa-
tion and democratisation-related efforts, as well as a multitude of activities that 
escape tight classification. 

There are no strict formal criteria for allocating the Embassy Project grants, and the 
embassy is fairly open to whatever applications are presented. In reality, the em-
bassy has had different fields of concern, depending on the situation in the country 
and thus the issues that Norway has wished to contribute towards. It has meant, 
however, that allocation decisions have not been fully transparent to those whose 
grants were not accepted, and that the embassy has had to process a large 
number of not always very relevant applications, so management costs have 
probably been on the high side. 

Examples of Embassy Projects range from equipping local hospitals and roofing 
municipal kindergartens, to financing opposition media; from carp- and cattle-
breeding schemes, to helping an invalid through university (“filling the gaps”). It 
appears this aid has been quite widely reported in Serbian media, locally and to 
some degree, nationally. 
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There have been variations in profile of the Embassy Project portfolio over time. 
Immediately after the installation of the new government in 2000, many of the 
grants went to fix up community hospitals, kindergartens and other public facilities. 
Over the last years there has been a shift toward security-sector activities, support 
for human rights and general “democratisation” efforts. 

While no real assessment documents exist of the embassy grants, since they are so 
small, a number of progress and final reports from activities were reviewed and a 
number of beneficiaries interviewed.

Whereas individual grants cannot be meaningfully studied within the mandate and 
scope of the present evaluation, it seems safe to assume that not all of the grant 
were equally relevant, directly speaking, to the explicit objectives of Norwegian aid 
or Serbian priorities. 

The point here is that the Embassy Projects – the whole portfolio, or the instrument 
– has been relevant. The embassy has had quite a broad outreach and thus has 
received applications representing a wide range of issues and organisations. By all 
accounts these efforts have contributed positively to Norway’s pursuit of larger 
priorities in Serbia.

One particular dimension of the portfolio that many have commented on is the 
geographic spread of the resources. While this has created a lot of local goodwill, 
there was a more profound political message behind this approach: that Norway – 
and the international community as a whole – was serious in its message about 
wishing to support Serbia as it rejoined the common European space. 

Showing this, in this case with small-scale support to locally visible activities, clearly 
served Norway’s own short-term interest in being seen as a friend and ally. Moreo-
ver, it was highly relevant to the larger objective of supporting democratisation and 
Serbia’s Euro-Atlantic approximation. At times, this has been furthered by tangible 
proof of friendship, and often these small Norwegian grants were all that local 
municipalities had to show their population in terms of support and resources from 
the wrenching changes being made. These small-scale grants were probably more 
important for the larger “socio-psychological” impact than any aggregation of 
individual Embassy Project outputs would be able to capture. 

One effort that has been frequently mentioned by officials in Belgrade is the award 
of university scholarships for Serbia’s best 1,000 students, offered at the time of 
the regime change. The idea originated at the Norwegian embassy in Belgrade, it 
was presented to and approved by the MFA in Oslo, and then financed as an 
Embassy Project and implemented by the G17 Institute. The scholarships were 
awarded when the economy had reached rock-bottom. Pessimism, not least among 
the young, was deep, and many wanted to leave the country. For the best students 
being able to study abroad was a tempting avenue. Norway funded scholarships for 
studies inside Serbia. Although financed as an Embassy Project, it was also consid-
ered an important effort by the MFA Western Balkans section in Oslo. These 
scholarships were strictly merit-based, and a point was made of the fact that this 
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was open to qualified students of all political persuasions – there was going to be 
no “punishment” of nationalists or former Milošević supporters. – The evaluation 
team met a number of former scholarship recipients in high office today. The fact 
that the funds came quickly, and at that difficult time in their history, and also that 
the scholarships were available to all – all this has seemingly made a considerable 
impression among many members of Serbia’s upcoming élite, and the scholarships 
probably cemented the image of Norway as a sincere partner.

Otherwise it is clear that individual grants were a mixed lot in terms of relevance to 
operational foreign-policy goals. In general, these Embassy Projects, representing a 
large number of disparate activities, are impossible to aggregate in any meaningful 
way. At the level of effectiveness of individual grants it is therefore difficult to see 
what can be claimed. 

What has been somewhat striking, however, is that those informants that have 
benefited from Embassy Project grants – and the many others who are aware of 
them - all speak highly of them. 

Since the projects have largely been quite specific and targeted, the likelihood of 
the outputs being produced is probably reasonably good. But it would be very 
helpful to have a more careful synthesis study on what has actually been achieved 
through these numerous activities. Given some of the comments and observations 
provided, the results may in fact be more profound than expected. What is clear is 
that having this flexible small-scale funding available locally has given the Embassy 
an important tool for remaining relevant, visible and supportive in a fast-changing 
context. 
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  Annex F:  
Norwegian Support to Kosovo

Background1 

The term Kosovo War or Kosovo Conflict is used to describe two sequential and 
at times parallel armed conflicts in Kosovo:

1998– Early 1999 • : Increasing fighting between Yugoslav security forces and 
Kosovo Albanian insurgents.
1999 • : NATO bombing of Yugoslavia between 24 March and 10 June 1999, 
during which the conflict on the ground between Yugoslav and Kosovo Albanian 
forces intensified, with thousands of dead and nearly one million civilians having 
to flee their homes.

The Kosovo war had a number of important consequences in terms of the military 
and political outcome. International negotiations began in 2006 to determine the 
status of Kosovo, as envisaged under UN Security Council Resolution 1244, but 
failed. The province is formerly administered by the United Nations despite its 
unilateral declaration of independence on February 17, 2008. UN Security Council 
Resolution 1244 authorized an international civil and military presence in Kosovo, 
then part of the Federal Republic of Yugoslavia, placing it under interim UN adminis-
tration. It was adopted on 10 June 1999. Both sides in the conflict subsequently 
adopted it in the Kumanovo Treaty. 

The 2008 Kosovo declaration of independence was an act of the Provisional 
Institutions of Self-Government Assembly of Kosovo (PISG), adopted on 17 February 
2008 by unanimous quorum (109 members present – Serb representatives boy-
cotted this event), which declared Kosovo to be independent from Serbia. 65 
countries have till now recognized Kosovo. Serbia intends to seek international 
validation and support for its stance that the 2008 Kosovo declaration of independ-
ence is “illegal” at the International Court of Justice (ICJ), after, in October 2008, 
the United Nations General Assembly approved Serbia’s proposal to request an ICJ 
advisory opinion on the matter. This process is currently on-going.

The UN-backed talks, led by UN Special Envoy Martti Ahtisaari, began in February 
2006. Whilst progress was made on technical matters, both parties remained 
diametrically opposed on the question of status itself. In February 2007, Ahtisaari 
delivered a draft status settlement proposal that proposed ‘supervised independ-
ence’ for the province, but no agreement could be reached by the five permanent 
members of the Security Council.
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A number of international actors in addition to the EU and the UN maintain large 
missions in Kosovo44. Since 1999, Nato has maintained a security presence 
through the Kosovo Force (KFOR), with approximately 10,000 troops on the ground 
as of 2009. OSCE has a countrywide regional organization, and the European 
Council, the World Bank and the IMF have liaison offices. Bilateral donors, from 
countries that have recognized Kosovo, have bilateral agreements directly with the 
Kosovo authorities.

Like other countries in the Western Balkans, Kosovo is included in the Stabilisation 
and Association process (SAp), a framework for EU approximation. As not all EU 
member states have recognised Kosovo, the country lacks a clear EU perspective. 
EU dialogue with Kosovo takes place within the framework of the Stabilisation 
Tracking Mechanism (STM); no Stabilisation and Association Agreement (SAA) has 
been concluded with Kosovo. According to the Thessaloniki Agenda, Kosovo is a 
potential candidate country for EU membership, and therefore eligible for Instru-
ment for Pre-accession Assistance (IPA) funds, trading rights and other benefits, 
despite the absence of an SAA. The EU provides advice and support through the 
European Partnership and follows developments in key areas.

Despite declaring its independence in February 2008 after nine years as a UN- ad-
ministered territory, Kosovo is still to remain under temporary international supervi-
sion, with the deployment of an International Civilian Representative mission (ICO) 
and a rule of law mission by the European Union (EULEX). Many of Kosovo’s govern-
ment offices remain under-staffed and with inexperienced personnel and thus often 
continue dependent on international expertise and guidance.

Macro-Economic Context 1.1  

With an estimated GDP/capita of EUR 1,75945, Kosovo is one of the poorest coun-
tries in Europe and considerably less developed than the other parts of former 
Yugoslavia. The country has an estimated population of 2.2 million people, although 
no census has been conducted since 1981. Its ethnic composition according to a 
Statistical Office of Kosovo estimate is 92% ethnic Albanian and 5.3% Serbian, with 
the remaining 2.7% made up by other minority groups. Around 32% of the popula-
tion is below 15 years of age. With a very young population, thousands of young 
people enter the job market every year, so while the general unemployment rate is 
approximately 45%, among young people it is thought to be in the order of 80% in 
some areas. Approximately 45% of the population live in poverty (below EUR 1.42 
per day) and 15% in extreme poverty (less than EUR 0.93 per day). Emigration, 
particularly among young people, is substantial. Kosovar emigrants play a key role 
in the economic, social, and political development of Kosovo. Remittances from the 
diaspora are critical, with almost 80% of households receiving monthly remittances 
of USD 250–500. A recent survey estimated that these remittances provided 45% 
of Kosovo’s annual domestic revenues—up from 25% before the war. Over half the 
population relies on small-scale agriculture for their immediate support. 

44 UN agencies such as UNDP, UNICEF, the International Organisation for Migration (IOM), World Health Organization, UN High 
Commissioner for Refugees, UNIFEM, UN Office for Project Service (UNOPS), UN-HABITAT, UN Population Fund (UNFPA), Office of the 
High Commissioner for Human Rights (OHCHR), and UNV, have offices as part of the UN Mission in Kosovo (UNMIK) and thus 
operate under resolution 1244.

45 Poverty Assessment 2007, World Bank: www.worlbank.org/kosovo; Statistical Office of Kosovo: www.ks-gov.net/esk/eng/
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Kosovo has a massive trade imbalance; exports make up a very small proportion of 
imports. The privatisation of state-owned enterprises in the energy, transportation, 
telecoms and communications sectors is meant to pave the way for sustainable 
economic growth, although the processes are seen as highly politicised.

Kosovo’s public administration is weak, as is civil society although more that 4,000 
nongovernment organizations are registered. With the public sector unable to pay 
competitive wages, highly qualified people are choosing to move into the private 
sector or opting for jobs with international organisations. The social sectors have 
been neglected since the start of the 1990s, so health indicators such as infant 
mortality are the worst in the region. Education indicators are also poor. Economic 
development is hindered by inadequate infrastructure (electricity, water and roads). 
The mining and metals industries are obsolete, and erosion of agricultural land is on 
the rise due to illegal logging. The erosion in turn affects access to potable water 
and increases vulnerability to climate change. Other serious environmental prob-
lems are inadequate waste management and disposal, inadequate wastewater 
treatment, and airborne pollution. As a number of rivers in Kosovo flow into neigh-
bouring countries, the inadequate wastewater treatment is also a regional problem.

Aid Coordination and Norway’s Role 2 

After the crisis in 1999, donors committed a total of about EUR 1 billion for Kosovo 
during 200046. Aid has since then moved from emergency and relief to reconstruc-
tion and development and now increasingly is supporting the European agenda 
leading towards EU membership in the long term. Aid has levelled out, but is not 
expected to decrease much given the political importance of stability in Kosovo, the 
relatively weak economic prospects and the EU funds which will increasingly be 
available as the European approximation process matures. 

Numerous donors and international agencies47 have been and are still active in 
Kosovo, without there being a common development agenda or mechanism to 
coordinate aid flows and programs. Projects have often overlapped, while important 
sectors, such as education, health, economy, have gone without much support. The 
main focus was given on rather politically attractive issues such as democracy, 
human rights and civil society, justice, home affairs and security, culture and youth 
and other cross sectors, and in following the EU approximation standards. These 
sectors are important for a democratic oriented economy, but contribute little to 
make the economy grow. A substantial proportion of total aid has gone and is still 
going to foreign experts: around 80 cents of every USD 1 of aid Kosovo receives 
annually is delivered as technical assistance. There has still been no systematic 
assessment of the sustainable results from this massive provision of TA. At the 
same time, off -budget aid financing supports hundreds of small projects and 
initiatives that have produced perceived aid inefficiencies. 

46 See “Report on Donor Activities Kosovo 2005, 2006” submitted to all donors in 2006 and 2007.
47 These include Austria, Belgium, Canada/CIDA, Denmark, Finland, France, Germany (also comprising GTZ and KFW), Greece, Ireland, 

Italy, Japan, Luxembourg, Netherlands, Norway, Sweden, Switzerland, Turkey, United Kingdom (comprising both DFID and “British 
Office”), USA (comprising USAID, USOP and other US entities), the EC, European Agency for Reconstruction, World Bank, IMF, OSCE, 
the UN agencies listed in footnote 1. A number of Eastern European and Middle East agencies disburse funds plus numerous 
international and national NGOs, some getting funding from the above mentioned sources and/or elsewhere. Military organizations 
are also involved in some developmental activities, so this list is incomplete.
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Regarding donor coordination function, a Donor Coordination Centre (DCC) was 
established under the Office of the Prime Minister (OPM) at the end of 2006. It 
was established to be the national “single window” for aid coordination, and bring 
together all donors in one strategic forum led by national development and EU 
integration priorities. However, a policy making process was not yet institutionalized 
during the DCC functioning. The DCC efforts during 2007 and 2008 mainly worked 
towards aid management institutional capacities and increased awareness on 
globally accepted principles of ownership, alignment and harmonization. In addition 
specific modalities were being pursed such as a SWAP in education, silent partner-
ship approaches, facilitating OECD/DAC 2008 survey on aid effectiveness applied at 
the national level in Kosovo. 

With strong support of the donors, and World Bank facilitation, the Kosovo Govern-
ment policy document of principles and commitments on aid coordination, elabo-
rated by the DCC in close dialogue with donors, got approved to the post status 
(post declaration of independence in February 2008) donors’ conference in the 
summer of 2008. This document urged Kosovo Government leadership, to establish 
a coherent framework that fully takes account of Kosovò s European Integration 
ambitions and accelerates the donor coordination structure with adequate institu-
tional and legal authority and the right staffing capacity to deal with aid coordina-
tion matters. This integrated policy making process on development and EU integra-
tion would contribute to increase aid effectiveness through local ownership, and the 
alignment and harmonization principles agreed at this conference. At this confer-
ence, pledges were made for a total of EUR 1.2 billion to meet Kosovò s financing 
needs for socio-economic development as indentified in its Medium-Term Ex-
penditure Framework (MTEF) 2009-2011, including the creation of a reserve for 
contingent liabilities. 

Soon after this donor conference, Kosovo Government merged the DCC and 
Agency for European Integration (AEI) into one structure of the Agency for 
Coordination of Development and EU integration (ACDEI). The ACDEI promotes 
donor coordination under the EU approximation agenda, through ensuring the 
efficient running of a high level Government Coordination Forum (GCF) that 
meets at least once a year to guide, implement and evaluate donor coordination on 
the basis of an action plan with benchmarks. However, the donor coordination and 
alignment to national development agendas is not taking place to any large extent. 
GCF deals with macro and sector levels and crosscutting issues. Its coordination 
efforts for coordination of development and EU integration are based on the key 
short term and mid-term priorities of the European Partnership and on budgetary 
planning process of the MTEF managed by the Ministry of Economy and Finance. In 
this respect, the adoption of the European Partnership Action Plan is being used for 
planning the Government activities related to political agenda of the Government 
and its priorities. It was expected that the Government, soon after the 2008 
conference, would accelerate an integrated “one-stop shop” policy making process 
for development and EU integration with detailed costed projects/activities. 

At present, there are different sector strategies approved by Government but yet not 
detailed with concrete actual plan financially reported in the MTEF. Due to the lack 
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of an integral strategic development and EU integration agenda in place, aid in 
Kosovo has still relatively low government ownership and is generally not well 
coordinated. This is reflected in such weaknesses as a relatively high allocations for 
technical assistance (TA, consultants and advisors), and low allocations for capital 
investment. The public capital investments are mainly covered from the Kosovo 
budget, such as the schools and road constructions presently taking place. There is 
not yet in place clear strategy or assessment needs reported financially, for capacity 
building in different sectors and sub sectors. Almost all aid is in the form of projects 
which still do not rely on government procedures and public financial management 
systems and are not reflected in government budgets. Almost no aid is provided so 
far through basket funding or direct budget support. 

Some donors have argued for more aid effectiveness and lately there are some 
collective practices which are taking place such as: i) a three year program which 
will provide grant funds for budget support to Kosovo from a multi-donor trust fund 
for Sustainable Employment Development Policy Program48, ii) SDC-Danida joint 
programme 2008-2012 for employment promotion through business and skills 
development, iii) feasibility studies on SWAP aid modality in education, iv) and 
recently a feasibility study on SWAP on health.

Despite the relatively high number of donors, donor-donor and donor-government 
aid management mechanisms are generally ad-hoc and informal. Still there is no 
formally agreed or managed division of labour between donors49. To a large extent 
the distribution of donor resources reflects donor priorities and have been and are 
not well harmonized and aligned with Government priorities and plans( which are 
anyhow not well consolidated), nor between donors. This is despite the fact that 
most donors in Kosovo are committed to the principles of local ownership, align-
ment and harmonization. 

For the above reasons aid in Kosovo is currently most likely relatively inefficient and 
associated with high transaction costs50.

Norway’s Role 2.1  

Of the three countries of ex-Yugoslavia that this evaluation is assessing, Kosovo 
clearly comes closest to one that faces a classic development agenda. Under these 
circumstances, Norway normally engages quite actively in various forms of aid 
coordination and aid assistance. In Kosovo, however, while Norway is one of the 
major bilateral donors, it has not been a pro-active party to the aid coordination 
dialogue and process.

In a “normal” ODA country Norway’s support is normally divided between some 
support to national plans (Poverty Reduction Strategies, National Development 
plans, sector plans), some direct project support to areas of special concern, and a 

48 Apart from the World Bank contribution (USD 40 mill), this operation is supported by nine other important donors for Kosovo. In total 
it consists of approximately EUR 60 mill in a series of three annual operations. 

49 During 2009 the European Commission in close cooperation with ACDEI/OPM has initiated the EU member states plus non-EU 
countries harmonization forum where donors meet on a monthly basis and update each other on activities taking place. This forum 
led to an agreement amongst donors to assign a donor focal point donor for the five following sectors: local governance (USAID), 
health (Luxembourg), Education (Sweden-Sida), water (Switzerland-SDC), and energy (Germany-KfW). 

50 See OECD/ DAC survey 2008 www.oecd.org/dataoecd/58/41/41202121.pdf
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civil society program. The support to national plans may be seen as high risk but 
with expected high dividends, while the support to civil society growth can be seen 
to counter-act some of the risk inherent in budget support by strengthening voice 
and accountability in society, in addition to genuine civil society development being 
seen as a positive in itself. On the other hand, the recent Public Expenditure 
Framework Assessment (PEFA) for Kosovo shows that the systems in Kosovo are 
well ahead of comparable systems in African countries that already for several years 
have received Norwegian budget support.

Until now, however, Norway has not engaged much in more collaborative forms of 
aid assistance such as sector or budget support, but has focused on project 
funding. Where Norway has begun engaging in practical coordination, this has 
largely been on the activities it has funded, and the actual coordination has thus 
been taken on by the project implementers (like Statens Kartverk, see Box F.1). In 
general Norway has not interacted much with the national aid coordination struc-
tures, though this has changed somewhat since the Embassy was established in 
early 2008. This raises questions and possibilities for the medium-term engage-
ment for Norway, since the indications are that Norway intends to continue its 
assistance at a significant level for the years to come. 

While Norway has supported the aid coordination mechanisms in Serbia (direct 
funding to the Ministry of Finance’s aid coordination unit, DACU) and provided 
considerable funding to UNDP’s aid coordination support in BiH, Norway has so far 
not played this role in Kosovo. One reason for this is that the new integrated aid 
unit clearly has an EU focus and EU funding, but this may be at the expense of a 
focus on strengthening the effectiveness and impact of the resources more directed 
towards the country’s socio-economic growth and development. 

The aid strategy so far seems to have been to avoid the risks inherent in more 
joined-up modalities in a country that faces serious problems of corruption. Instead 
Norway has sought safety in the project modus, which has been reasonably suc-
cessful from a project implementation point-of-view. This raises the classic prob-
lems of ensuring short-term project efficiency versus possible problems with longer-
term program effectiveness. In the case of Kosovo, as the country hopefully further 
strengthens its planning, financial management and aid coordination architecture, 
Norway should consider whether it should strengthen its engagement at this 
strategic level, since this may, as in other countries, ensure better resources 
allocation and efficiency, better integration into national systems and priorities and 
thus improving the likelihood of longer-term impact and sustainability of the results 
produced.

Norwegian Assistance to Kosovo 1997-20083 

As noted in the methodology annex (see Annex H), “Kosovo” is not a geographic 
identifier in the Norad aid database during the period reviewed. The team has 
therefore had to identify which activities actually happened on Kosovo soil, including 
during the period when it was recognised as a province in the former Republic of 
Yugoslavia. 
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This provided an overall assessment of NOK 1.5 billion having been spent in 
Kosovo, as reported in table F.2 and shown in graph F.1 below. This is an 
underestimate of perhaps 10-20%. The reason is that of the NOK 7.5 billion 
that went to the region, one fifth could not be attributed to a particular geo-
graphic region (much of the funding for the Nansen Dialogue Centres, for 
example, was from a regional allocation, and which share of that was spent in 
Kosovo is not possible to tell without carrying out very detailed expenditure 
analyses). Concerning the allocation across program areas, as explained in 
Annex H, this is a grouping of activities done by the consultancy team, since 
Norway never developed a country strategy or other form of programmatic 
approach to its assistance to Kosovo. The team has therefore gone through the 
approximately 460 individual agreements that the MFA has signed with imple-
menting partners and grouped them by twelve logical areas of assistance (see 
table F.2). 

These twelve areas have been aggregated into eight program areas in graph 
F.1, since some of them have limited expenditures (civil society added to 
human rights and democracy, housing as part of public infrastructure) or are 
logically closely connected (demining as part of humanitarian assistance, public 
and private sector support merged). 

Graph F.1: Norwegian funding to Kosovo, by Program Area and Year  
(NOK ‘000)

The more detailed figures in table F.2 show the development of these program 
areas over time. The major funding in the immediate aftermath of the war was 
where humanitarian assistance was provided. Since then the program has been 
fairly consistent with support to UNMIK, the legal sector, the cadastral/ housing 
agency, support to democracy and human rights and, more recently, education. 
A few program areas have received sporadic and shorter term support, one of 
them being, somewhat surprisingly, civil society development. This is however 
supported in more recent years through the Embassy grant51.

51 The Embassy in Prishtina was established in early 2008. Prior to this a counsellor was in charge of Kosovo from the Embassy 
in Belgrade but was continuously in country from early 2007.
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Norway has been good in distributing funding both geographically and between 
ethnic groups inside Kosovo. As a perceived independent actor Norway has bal-
anced its support and this has paid dividends as informants across geographical 
areas and ethnic groups view Norway as a fair and equitable donor and an actor 
who is seriously committed to assisting Kosovo’s development across the various 
divides (informant interviews).

The policy direction of the Norwegian support to Kosovo has been fairly clear over 
time: first humanitarian assistance including demining; infrastructure rehabilitation 
with a focus on water and power; support to democratization covering independent 
media, political parties, public sector strengthening, free unions and NGOs with 
particular emphasis on human rights organizations; private sector development; and 
support to educational programs on human rights and democracy. 

In the annual budget document, the annual allocations are presented as voted by 
Parliament (see Annex I for an overview of all the annual statements). The funding 
for the Western Balkans region has been provided across several budget lines, and 
it is interesting to note that of the approximately NOK 1.5 billion allocated for 
Kosovo, only about NOK 50 million has been classified as Humanitarian aid (budget 
line 77), while NOK 394 million has been classified as assistance to the Former 
Yugoslavia (budget line 71). Three small agreements have been classified as either 
“the lending mechanism” (budget line 90) at NOK 1 million, “other refugee related 
assistance” (budget line 75) for NOK 2 million or “culture” (budget line 73), though 
this is only NOK 350,000. The bulk of the money has been classified as “ODA 
countries Balkans and OSCE” (revised title for budget line 71). This reflects the fact 
that most of the funding for Kosovo was considered as normal Official Development 
Assistance (ODA) while the mechanisms for funding and management have been 
those for humanitarian assistance (an issue discussed further in the main report).

Once the annual allocation and its general guidelines have been published, the MFA 
produces its internal Allocation Notes (“Fordelingsnotat”) that show in more detail 
how the funds are to be used across countries and objectives (Annex I includes the 
more important segments of the Allocation Notes). These show that Norway was 
preoccupied with first “prevent escalation; humanitarian intervention, relief; support 
Stability Pact” in 200052 and then a large focus on humanitarian aid through 2001 
and into 2002. Beyond 2002 the assistance was focused on support to UNMIK, 
through Norwegian secondment, while also continuing to channel funding through 
other multilateral agencies and Norwegian NGOs and moving into reconstruction 
and developmental efforts. The Allocation Note of 2002 then turns to a more 
forward and political agenda as it says “Support to political and economic reform 
– i.e., toward Euro-Atlantic integration. There will be more focus on democratiza-
tion-efforts, longer-term capacity-building and institution-building projects, 
and private sector development projects” – that is, a fairly broad and ambitious 
agenda.

52 Allocation Notes for 2000, 2001 and 2002.
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As of this phase, the Norwegian portfolio has remained quite stable, with a number 
of projects supported since the early 2000s. Overall policy has been flexible, with 
shifts more or less describing the overall phases and not prescribing more specified 
interventions.

The practical direction of the Norwegian support to Kosovo has largely been devel-
oped by the Kosovo desk in the Western Balkan section of MFA. The same adviser 
has been in place in the MFA for the last eight years which has made the support 
as consistent as one could expect in a country with quite rapid changes, since a 
continued institutional memory has been ensured. The complex political situation in 
particular has made the support to Kosovo somewhat different from the phases 
implied in the TOR for this evaluation. While the first phase clearly was the humani-
tarian assistance, the support to reconstruction and development has continued 
after the more political support to Euro-Atlantic approximation and democratisation 
started up. The support over the last several years is thus characterized by this 
more complex agenda so there have been several objectives at the same time for 
the Norwegian support.

The projects the evaluation team looked at in the field cover all the main channels/
actors over the three phases, including two Embassy projects, for a total of 1n6 
projects with budgets of just over NOK 360 million, about 25% of the identified 
funding in Kosovo. 

Table F.1: Norwegian-funded Projects assessed in Kosovo

Channel Number of 
projects Program area Total budgets, 

approx

Norwegian NGOs 3 Humanitarian/ Recovery/ 
Democratisation

NOK 60 mill

Multilateral agencies 6 Humanitarian/ Recovery/ 
Democratisation

NOK 240 mill

Norwegian private 1 Recovery NOK 30 mill

Norwegian public 4 Democratisation NOK 30 mill

Embassy 2 Democratisation NOK 1 mill

Humanitarian Assistance4 

Norwegian humanitarian assistance to Kosovo covers the period 1997-2003. The 
assistance consisted mainly of support to the refugees fleeing Kosovo from 1999, 
through both Norwegian NGOs and the UN system. The assistance also includes 
support to demining by the UN and Norwegian People’s Aid (NPA) prior to the return 
of refugees. Total humanitarian aid was just over NOK 490 million.

The projects looked at by the evaluation were:
UNHCR’s refugee programs 1999-2001 • . This was a support to a general call 
for funding in the immediate aftermath of the Kosovo wars. The objective was to 
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immediately assist refugees with basic needs such as housing, food, blankets 
and safety.
NPA demining 1999-2001 • . The objective of this project was to assist the 
UNMIK’s Mine Action Centre survey and clear the Unexploded Ordnance left in 
Kosovo after the war. NPA was tasked by the UN and conducted clearance 
operations for approximately two years with a team composed of international 
staff and technical advisors from the Bosnia programme. 

Relevance4.1  

According to all stakeholders, beneficiaries and general documentation (UNHCR 
plans for 1999, 2000, 2001; Annual Reports 1999, 2000, 2001), the Norwegian 
projects were highly relevant. The territory faced a humanitarian crisis with almost 1 
million refugees inside and outside the territory, with little or no basic services. The 
support to refugee related work, both inside the territory and in neighbouring 
countries, through UNHCR and large Norwegian NGOs was thus of critical impor-
tance – basic survival was actually at stake. 
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Mines and other unexploded ordnance (UXOs) covered large parts of the country, so 
clearance activities of explosive remnants of war was a precondition for the safe 
and secure return of refugees after the end of the fighting (NPA proposals to MFA 
2000, 2001; NPA Annual Reports to MFA 2000, 2001).

Effectiveness4.2  

Reliable written documentation, including reviews and evaluations, was limited ten 
years after the events took place. This is especially true for UNHCR while somewhat 
less of a problem regarding the Norwegian NGOs. The general perception among 
researchers, stakeholders and beneficiaries alike is that the work on refugees 
during and immediately after the Kosovo crisis was reasonably efficient. Refugees 
were returning relatively quickly, basic needs were met in or as close to the homes 
of the returnees as possible, housing was provided (both temporary and reconstruc-
tion), legal services to vulnerable groups and returnees was provided and landmines 
and other UXOs were more or less cleared by 2001. 

As for longer-term results there is hardly any written documentation on this, and the 
relative lack of reviews and evaluations from this phase is a point worth noting. The 
country is still to a certain degree struggling with integration of refugees across 
ethnic groups. This is true for all ethnic minorities across the territory but the 
Serb-dominated areas are especially divided, with the city of Mitrovica as an 
example of this.

Table F.3: Assessment of Results, Humanitarian Assistance

Project Relevance Effectiveness

UNHCR 
refugees

1 million refugees and IDPs: 
Very relevant

Delivered what the programs promised: 
basic services to refugees inside and 
outside Kosovo: Effective

NPA mine 
clearance

Landmines and cluster 
munitions a problem in large 
parts of the country:  
Very relevant

Delivered what the project promised: 
Cleared landmines and UXOs in the “high 
impact” areas: Effective

Reconstruction and Development Support5 

The support to reconstruction and development began right after the war ended, 
and is for all practical purposes still continuing. The activities that fall under this 
heading include the physical infrastructure support (NOK 139 million) with the 
reconstruction of housing (NOK 28 million) as well as support to strengthening the 
public sector (NOK 95 million), private sector development and income generating 
activities (NOK 93 million), and the funding of social sectors and services (NOK 167 
million). 

The Norwegian support was spread across a number of sectors and projects. 
Because there are no formal strategy documents for Norwegian assistance to 
Kosovo beyond the general objectives first in the Parliamentary paper from 1999 
and subsequently in the annual Allocation Notes, it is not always clear what the 
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reasons or criteria used for approving a particular project have been, and what the 
thinking behind the total portfolio thus has been. One criterion that has been 
important, however, is that the applicant was seen as a credible project imple-
menter – that the ability to deliver the foreseen Outputs within budget and on time 
was an important consideration. This project implementation capacity has been 
particularly important due to the annual allocations and thus the expectation that 
annual deliverables would be produced, but also because the project focus as a 
modality meant that Norway as an actor was much more directly accountable for 
visible results: Norway could not “hide” behind sector programs or general budget 
support where neither individual contributions nor annual results could be easily 
attributed, and where possible weaknesses or direct failure of delivery could some-
how be discounted. Direct accountability for project Outputs was thus an issue.

Total Norwegian aid under this heading is just over NOK 522 million.

The projects/ programs selected by the evaluation team to be looked at were: 
UNDP’s Rapid Response Facility • . This project was to provide quality housing 
for returnees and internally displaced persons (IDPs). The project was part of a 
national effort after the war to repatriate displaced people. This is a case of a 
Housing Reconstruction project. 
Statens Kartverk’s support to Kosovo Cadastral Agency •  (KCA). This project 
was support the establishment and build capacity at the Kosovo Cadastral 
Agency. The cadastral issues are important to the general economic and politi-
cal development of a democratic society, and Norway supported the KCA from 
2001 and onwards. This was a Public Sector Development project.
UNDP’s Capacity building project and the youth employment project  •
(ALMP). These projects focus on capacity building at municipal level and local 
youth employment. UNDP, Kosovo Open Society Foundation and the Kosovo 
PISG/ Office of the Prime Minister developed the first project whose aim is to 
support the central and municipal institutions of Kosovo in strengthening demo-
cratic institutions, improving public administration, and implementing the 
“Standards for Kosovo” policy framework. The ALMP for youth project in Kosovo 
seeks to strengthen the capacity of labour market institutions to provide indi-
vidualized services to clients and to sequence active labour market measures, 
and provide direct assistance to registered young jobseekers through On-the-Job 
training, Pre-Employment training, Employment Subsidies and Internship 
Schemes by partnering with enterprises that require additional workforce. These 
activities fall under Public Sector Development and Private Sector Develop-
ment, respectively
Norway’s Association of Municipalities’ (KS • ) cooperation with local govern-
ments. The Project objectives have been defined as capacity building in local 
business advisory services, to support new or newly established businesses 
through business planning, establishment of a credit line scheme for already 
established businesses or new ones, support and encouragement to the entre-
preneurial spirit and skills among young Kosovars, provide technical assistance 
and capacity building within the area of Local Governance, and last but not least 
to support development of employment and production in the various fields of 
agriculture including the establishment of networks and business cooperation to 
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start the process of positioning themselves to regain domestic market and later 
for the export market. This project is in the same category as the UNDP Capac-
ity Building project.
Norwegian Forestry Group’s (NFG) support to Ministry of Agriculture  •
2003-2008. There have been several phases to this project, all concentrating 
on capacity building of the Forestry Department of the Ministry of Agriculture. 
The objective was to increase and build a sustainable capacity through on-the-
job training and the development of systems and procedures for the manage-
ment of Kosovo’s forests. This is an example of a Private Sector Development 
project.
NORWAC’s building of hospitals • , in particular in Mitrovica. The objective of 
this project, which is one of several NORWAC hospital projects in Kosovo, was to 
establish a improved and better-functioning health delivery system in Mitrovica 
by building and equipping a hospital. First part of the project was completed in 
late 2009. The evaluation team was present at the official opening with the 
Minister of Health, the Norwegian Secretary of State for Foreign Affairs, the 
Norwegian Ambassador and other guests. This has been classified under Social 
Sectors and Services.
WHO Mental health project. •  Capacity Development of mental health services 
in UN administered Province of Kosovo. The objective of this project was to 
develop the capacity of medical personnel and update infrastructure in the 
mental health services in Kosovo. The project has been administered by WHO in 
Kosovo. This has been classified under Social Sectors and Services.
UNFPA, Providing Security, Promoting Health • : Combating Gender-Based 
Violence in Kosovo. The overall purpose of this project was women and espe-
cially victims of gender-based violence to have easy access to quality healthcare 
and protection. Toward these results the project involved coordination meetings 
with relevant actors, action-based research, advocacy, direct support for safe 
houses and improved healthcare, awareness-raising through media campaign 
and roundtables. This has been classified under Social Sectors and Services.

Relevance5.1  

The reconstruction and development assistance is more difficult to assess in terms 
of relevance than the humanitarian assistance because no clear national or interna-
tional rehabilitation or development plans existed, and Norway itself did not have a 
clear set of priorities for its engagement. As time passed more consultations and 
clearer local views can be ascertained, but especially in the first years the interna-
tional community faced some difficult issues. Kosovo was not an independent 
country but legally an autonomous province within what was then the Federal 
Republic of Yugoslavia and later on the Republic of Serbia, though the territory 
clearly had an autonomous position. But the autonomy was not defined and opera-
tionalized into clear politics by Kosovars, but by the international society through the 
UN resolution 1244, and by practical extension UNMIK. 

The UNDP Rapid Response Facility was a quick response to a priority need for  •
housing for the most affected part of the population. Since this was done by a 
UN agency that was part of the de facto government, it represented a clear 
prioritization by an agency responsible for pan-territorial development. But the 



Evaluation of Norwegian Development Cooperation with the Western Balkans 117

project was also in line with the need for rebuilding housing after the massive 
destruction that took place during the conflict.
The support to the Kosovo Cadastral Agency (KCA) has gone through a series of  •
phases (see Box F.1), and the political commitment to this agency by national 
authorities has varied. It is without a doubt important, especially in the context 
of competing claims to properties after a situation of conflict/post-conflict with 
mass movements of people, to have one agency that could ensure, in a profes-
sional and transparent manner, the documentation of property rights and titles. 
The questioning of relevance is thus not because of lack of importance of the 
substance issues, but due to the wavering political support in early parts of the 
project.
Of the two UNDP projects, both the Capacity Development Facility for local  •
authorities and the ALMP were requested by the Ministry of Local Government 
and fit into a larger agenda for supporting local authorities. The ALMP was in 
addition relevant for the private sector development, given the high unemploy-
ment rate among young people, something that is also potentially quite destabil-
ising for a new nation.
The KS project for local authority support falls into the same category of rel- •
evance as the UNDP capacity building project.
NFG produced a project that assisted Kosovo to manage a scarce renewable  •
resource in a time of over-exploitation of forests, and thus was undoubtedly 
useful. But this proposal seems to have been at least as much supply driven by 
the Norwegian project proponent as demand driven by national authorities.
NORWAC’s hospital building had essentially two objectives: to re-build critical  •
health infrastructure, and to do so in a way that could contribute to ethnic 
reconciliation. NORWAC was asked by the hospital management after the 
retreatment of the KFOR hospital which had been providing basic surgical 
services after the war. The South side of the city and surrounding municipalities 
did not have developed secondary health services. The choice of Mitrovica was 
thus not arbitrary: it was deliberately meant to confront the ethnic divide in the 
city. – Health sector development in primary health is to a large extent delegated 
down to local decision making levels. The Ministry s is the main actor involved in 
taking decisions on important investments like a hospital. While NORWAC has 
been careful to discuss its rebuilding program with the Ministry (Mitrovica is the 
second hospital it has helped (re-) build), the key agreements have been at 
municipality level. This has led some ministry staff to worry about the sustain-
ability as the health budget is limited and may not be able to carry all the 
recurrent costs compared with higher priorities being given to preventative and 
primary health care. The Mitrovica hospital in fact represented a second hospital 
in the city that was to service the Kosovo-Albanian population since the existing 
hospital was in the Serb-controlled part of the city and thus not considered fully 
accessible by the Kosovar population. Both from an overall health resource 
allocation and from the inter-ethnic points of view this project raises issues of 
relevance and priority53. The WHO mental health project was relevant since the 
baseline assessment for the project (WHO proposal to MFA, 2002) shows that 

53 NORWAC notes in a comment to the draft report that “The Mitrovica Hospital on the North Serb controlled side of the city is not 
accessible for the Albanian population, there is no common health insurance system between Serbia and Kosovo and there is of 
course a major lack of trust and confidence which makes treatment impossible. By the Ahtisaari settlement proposal Mitrovica is one 
city with two municipalities. This makes the two hospital logic.”
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the issue of mental health was low on the agenda in the Kosovo political envi-
ronment and that the services delivered in the sector was below accepted 
standards. The issue was at the same time important due to the massive needs 
a traumatised population faced with very limited professional resources to 
address these concerns.
The UNFPA project on gender equality was also seen as relevant in a country  •
where traditional practices and especially gender inequality practices are still 
very much alive (UNFPA project proposal to MFA, UNFPA 2007, page 3). For 
Norway in particular the need to support women has been obvious, and espe-
cially in light of Norway’s strong support for UN Security Council Resolution 
1325 of 2000 – often referred to as Women and Girls in Conflict Situations – 
the relevance of this project to the Kosovo situation was clear.

Effectiveness5.2  

The ability of projects to deliver the foreseen Outputs and contribute to expected 
Outcomes has varied somewhat:

The UNDP RRRF project scores high in UNDP reports and the participatory  •
Mid-term review, as the program has been able to deliver on its planned outputs 
and received stable funding from Norway, and thus was able to provide the 
housing to the beneficiary population as foreseen54. 
The support to Kosovo Cadastral Agency has clearly experienced different  •
efficiencies over time, and thus the delivery of actual results has been variable. 
What also seems to be the case now, however, is that project has now reached 
a much more stable and results-focused phase where both immediate results 
and the longer-term Outcomes are considered likely to be delivered by those 
involved with the project (see textbox F.1). 
As for the NFG support to the Forestry Department, senior staff there state that  •
the NFG helped develop systems and capacity for them to manage their forest 
resources in a much more efficient and effective manner. Even if the NFG 
“project” has been a fairly loose concept, and in reality has been a set of 
activities, the consistency in technical support staff has been a key factor in 
securing direction and delivery throughout the years. 
The UNDP projects have both delivered as planned. The ALMP has provided a  •
number of young job seekers with employment opportunities. The project 
evaluation says that “the evaluation found that the beneficiaries had a signifi-
cantly higher rate of employment than the non-beneficiaries (control group). At 
the time of the survey, 46 per cent of the beneficiaries and 20 per cent of the 
control group were employed. Among those employed, three-fourths had full 
time employment. The beneficiaries earned an average monthly salary of 175 
Euros as against 193 Euros among the control group. The average age of the 
beneficiaries was 24 years, confirming the focus on young job-seekers. The 
project provided equal opportunities for men and women. While the project 
records show that a majority of the beneficiaries are educated up to the primary 
level, a majority of the surveyed beneficiaries are educated up to the secondary 
level” (DevTech Solutions 2008, p 6-7).

54 In November 2002 UNDP and partners conducted a participatory mid-term review. The responses the received were overall positive. 
Two of the findings from the questionnaire they sent out were: “Almost all respondents, some 97%, reported they ‘strongly agree’ or 
‘agree’ that RRRF is adding value to the returns process in Kosovo”. And “Eligibility Criteria for Housing Assistance are generally 
considered clear and appropriate, particularly for those directly referring cases to RRRF for consideration”.



Evaluation of Norwegian Development Cooperation with the Western Balkans 119

The Capacity Building Facility has also delivered according to its planned outputs.  •
The independent evaluation report conducted in December 2005 the CBF, “From 
the point of view of the clients it is indeed a great success - due to the assist-
ance of the CBF advisor, they could achieve, for example, the following: Perform-
ance of the 1. public consumer protection campaign; establishment of the 
Kosovo Association for Consumer Protection; draft of a campaign “Protection of 
children’s rights as consumers”; Set up and organisation of the Second Donor 
Co-ordination Conference in Kosovo; establishment of the unit “donor co-
ordination” and make it work; Draft a human rights strategy; establishment of 
focal points for human rights in the different ministries; Conceptualisation and 
implementation of an anti-corruption campaign; establishment of the Kosovo Anti 
Corruption Agency; Draft of a free trade agreement with Albania; establishment 
of an Investment Promotion Agency for Kosovo; Draft of a policy for industrial 
development of Kosovo; draft of a number of new laws with regard to fiscal 
policy; establishment of the Kosovo Table of Industry“ (Lullies 2005, p. 14).
The KS project did deliver what it set out to do, and the mode in which it imple- •
mented the project (KS Kosovo established as independent NGO) has potentially 
made an impact on sustainability. The project, implemented both by KS Norway 
and through the local NGO (KS Kosovo), delivered upon its outputs; delivering 
business advisory capacity to local municipalities and other stakeholders (KS 
2006, p. 6-7)55.
The NORWAC hospitals have been delivered on time, budget and with (more  •
than) the expected quality, according to the information provided. Public state-
ments at the opening of the Mitrovica hospital reflected the view that NORWAC 
and Norway were important partners and that Kosovo’s Ministry of Health 
trusted NORWAC to always deliver quality. The unanswered question is if this 
health facility is delivering health services to a large enough population that it 
justifies the investment and the subsequent operating costs, or if other solution 
sets could have provided more efficient and effective answers. For the local 
Kosovar population, the answer seems to be that this new facility was in fact 
necessary. So this issue needs to be seen from both the macro health sector 
perspective, but also from a local population directly affected by an ethnic divide 
which in this case effectively bars the population from essential public services 
that otherwise could have been available (“across the bridge”).
The WHO mental health project was relatively effective and has delivered on its  •
three main outputs. The final report produced by WHO in December 2008 
states that “Through the present project many activities have been conducted 
which have had profound positive effect in the process of mental health reform” 
(WHO 2008) – that is, it has not simply provided direct services but has contrib-
uted to structural and organisational reforms in the health sector.
The UNFPA project was supported for only seven months and so was unable to  •
deliver on its planned outputs. According to one informant this approach by the 
Norwegian MFA, although possibly believed to be a gap funding, did not give the 
expected positive effects on the important work of improving gender equity in 
Kosovo, so effectiveness has been negligible.

55 KS, Final Report on KS project on Local Governance and Local Economic Development in the municipalities of Fushë Kosova/ Kosovo 
Polje, Obiliq/ Obilic and Gllogovc/ Glogovac in Kosovo, 2006, page 5-6.
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Impact and Sustainability5.3  

The degree to which projects have been well integrated into their sectors and have 
clear support from senior management or political decision makers are always 
critical factors when trying to assess likely longer-term societal impacts. 

The UNDP RRRF project was part of, and in line with (in terms of quality stand- •
ards) national directives and plans for repatriation. This helped in achieving the 
planned results, and the housing provided has been taken over by intended 
beneficiaries, who have assumed the responsibilities for maintenance and thus 
the sustainability of project Outputs. The fact that people were able to quickly 
return to their place of origin and have their homes rebuilt has been important 
for re-constituting local society and individual livelihoods, so the project has 
been able to deliver on its intended longer-term impacts (UNDP project 
progress reports). 
Statens Kartverk has aided KCA establish itself as a relatively strong public  •
organisation despite problems along the way – a first important impact. This 
has happened through persistency as much as good planning and coordination, 
but the MFA and Statens Kartverk should take credit for staying the course. As 
for sustainability, the returning challenges of political support and consistent 
public funding remain key risks. 
The UNDP ALMP project has had an impact on both policy and implementation  •
of youth employment in Kosovo. According to the independent evaluation report, 
the project has “provided an opportunity to the Government of Kosovo to tailor 
the active labour market programs for youth for the first time in the country. It 
familiarised the public machinery with the schemes and their operational 
requirements. In terms of policy influence of the project, probably due to the 
UNDP project, the national employment plan of Kosovo positively refers to the 
role of ALMPs. A senior central level official of the MLSW mentioned that the 
government wishes to pursue ALMPs targeting vulnerable groups such as the 
youth, the women, the long term unemployed and the persons with disabilities. 
This is a valuable contribution to shaping the thinking on the national labour 
policy in Kosovo”. However, when it comes to sustainability the report also states 
“Though the Government of Kosovo realises the significance of the ALMPs, due 
to budgetary constraints, it appears the possibility of the government continuing 
the ALMPs for youth on its own is slim endangering the sustainability of the 
UNDP project”(DevTech Solutions 2008, p. 22).
The CBF project has had an impact on the structures it worked with. The evalua- •
tion report states that “The CBF programme contributed to rationalise the 
structures, to simplify administrative procedures, to effectively utilise financial 
and human resources and to improve performance. The CBF programme was 
also successful in real capacity building: It increased knowledge, built skills and 
abilities and changed attitude and behaviour. One of its most important contri-
butions was confidence building of the clients”. When it comes to sustainability 
the evaluation report is less positive and states that “For the future of the CBF it 
is absolutely necessary to increase the visibility of the owners of the programme 
and to strengthen their obligations and responsibilities. PISG should take over 
responsibility for the CBF programme by nominating a department director in 
the Office of the Prime Minister as CBF commissioner”(Lullies 2005, pp. 12-15).
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The KS project made an impact on the institutions it interacted with. The final  •
report mentions a number of impacts, among those “The KS project has ena-
bled business to start planning or extend businesses as well building new 
capacities in local schools, introducing innovative teaching methodologies, 
coherent with local and international reform efforts. The project, according to 
the evaluation report, has also contributed to re-establish cooperation and 
reconciliation between ethnic groups (Kosovo Serbs and Kosovo Albanians) 
within the agricultural sector” (KS 2006, p. 21). As for sustainability the repro-
duction of results depends upon the continued political will in both the target 
areas and other potential municipalities.
The NFG project has helped improve efficiency and effectiveness of the Forestry  •
Department. According to Ministry staff, the professional and consistent quality 
of the NFG advisers throughout the project period had made capacity building 
and trust in the systems proposed by the NFG lead to their successful adoption, 
which in turn has improved the Department’s management of the territory’s 
forest resources. This has further supported the Department to become a more 
genuine actor in the field of natural resource and environmental management, 
which are seen as important impacts. The sustainability seems to be assured in 
that staff have the technical skills to run the systems and so far the Department 
has the means to do so. Whether low public sector salaries will make some of 
the trained staff leave is a more general threat to the longer-term viability of 
technologies that depend on well-trained and committed staff.  
The NORWAC hospitals have had (and in the case of Mitrovica, will have) an  •
immediate impact on the health service availability in the surrounding commu-
nities. The challenge for sustained impact is the ability and capacity of the 
national health system to operate and uphold the quality of the infrastructure 
provided by NORWAC. Whether the hospital in Mitrovica will have any impact on 
the social fabric (reconciliation) of this divided city remains to be seen. But a 
more even distribution of health on both sides of the city may bring tension 
down and may give the possibility for more balance in future discussions on 
reconciliation.
The WHO project assisted the political momentum on mental health in Kosovo.  •
The final report states that “This project has enabled drafting and finalizing and 
approval of the strategic plan of the mental health services of Kosovo 2008-
2013. This had impact in the policy level as this now is official document of the 
Ministry of health in planning the future activities in the mental health” (WHO 
2008, p. 7-8).
The UNFPA project is not assessed as having an impact since the Norwegian  •
funding was ended after only 7 months. Therefore there is clearly as no issue of 
the sustainability of the activities started up.
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Box F.1: Support to Kosovo Cadastral Agency

In 2000 Norway’s mapping agency (Statens Kartverk) presented a project to support 
Kosovo’s Cadastral Agency (KCA). The project included a large technical assistance 
component as well as investment of some equipment. At the same time the Swiss 
Development Cooperation (SDC) and Sweden’s Sida initiated their support and 
together agreed to a joint “programme” in this first phase. The cooperation was not 
without challenges, with three different technical cultures working side by side and 
interlinked, but by 2003 the KCA was more or less established. The period from 2003-
2007 saw Norway, Sida and SDC continuing their support through relatively turbulent 
times for KCA, with lack of political support from the Ministry of Public Administration 
and the coming and going of five Directors/Chief Executive Officers. In the period 
2005-2007 Statens Kartverk reinitiated their technical support, together with the 
continuous support from Sida and SDC, and KCA cemented its role also politically. The 
donors jointly agreed to hire an international “management advisor” to the CEO. The 
World Bank also supported the establishment of a Program Coordination Office inside 
the KCA. The KCA developed a strategy and a business plan that they costed for the 
donors to relate to. The status in late 2009 is that KCA has a clear political mandate, 
management tools, technical systems including a Land Information System, but 
relatively weak human resources due to competent staff leaving for better paid jobs.

The Kosovo Cadastral Support Program (KCSP) is considered very relevant by all 
stakeholders, including national authorities at all levels. The different phases of the 
KCSP have delivered the planned Outputs on time and budget, but the quality of 
delivery has not always been according to plan (NCG 2001 and 2003, SDC 2008). The 
arrangement where three different donors all contracted their own specialised technical 
experts to do parts of the KCSP was problematic. The interfaces did not always work, 
and the different cadastral philosophies of the implementers led to challenges. The 
three, more less independent procurement systems also made the implementation 
less effective than it should have been, and resulted in delays from both Norway and 
Sida. In the SDC review of the KCSP (2008) this is suggested as one of the main 
challenges moving forward. 

The most important impact was that the KCA in 2009 is an established institution with 
clear political support. Its products have helped establish the basis for the work being 
done in the property sector in Kosovo, by the Kosovo Property Agency and the Kosovo 
Privatisation Agency. These are real impacts for which the KCSP should be credited.

Having focused for a long time mostly on the technical aspects of the KCA, the support 
in 2007-08 paid more attention to governance and management issues. This resulted 
in the hiring of a management advisor to the CEO of KCA, and the development of a 
KCA strategy and business plan. 

The KCA is still relatively fragile when it comes to human resources as most of the 
experienced staff left when the KCA moved to a governmental salary scale. There is 
also disagreement with regards to the usefulness and practical applicability of some of 
the technical equipment introduced. There are still challenges with regards to vertical 
mandates, that is the political support to KCA from its line ministry and the mandate of 
the KCA to work with the Municipal Cadastral Offices (MCO).

The sustainability of the impacts achieved so far seems to be closely linked to three 
main elements: (i) the continuous support of donors towards the 2009-2014 Business 
Plan and its successful implementation, (ii) the Ministry of Public Administration 
(MoPA), the KCA and the donors’ ability to agree on a unified “philosophy” for the 
cadastral work in Kosovo, and (iii) the MoPA and KCA’s long-term financial strength and 
the ability to employ and keep qualified staff.
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The KCSP was co-financed with SIDA and SDC initially. Presently the Business Plan is 
planned co-financed by Sida, the World Bank, NMFA and GTZ, and there is thinking 
among donors to develop a basket arrangement to further coordinate, harmonise and 
align the support.

However, the efforts in practice were less coordinated than it appear to be. 
The agreement to coordinate was a political/ strategic one, while the technical 
implementation turned out to be much less easy to harmonise and coordinate.

The fact that Norway did not have a delegated representation in Kosovo until 2007 
meant that the contracted Norwegian institution had to play both the role as technical 
implementer AND strategic representative. Other donors have remarked that this 
was an uncomfortable set-up and that the clarity of Norway’s role has become much 
improved since 2007 (this is not a criticism of Statens Kartverk but a reflection on 
donor coordination when one donor is not politically represented).
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Most of the investment projects are dependent on the political will and ability of  •
the Kosovo authorities to run, operate and manage the delivered outputs. These 
projects and their results encounter challenges in terms of sustainability as the 
Kosovo government struggles with political priorities, budget constraints and 
international pressure in different strategic directions. The low government 
salaries present a major challenge for sustainable results, as many civil servants 
who are trained leave for better-paid jobs outside. 
High staff turn-over and qualified staff replaced by less qualified staff is thus a  •
major challenge – a dilemma that is not addressed by donors constantly provid-
ing more short-term gap filling in the form of further TA and secondments. 

Democratisation and Euro-Atlantic Integration Support6 

The Democratisation and Euro-Atlantic approximation phase has been running since 
before the establishment of the Kosovo state in February 200856, although many 
projects which can be considered as part of a democratisation process were started 
much earlier. Within this phase, Norway has focused more generally on various 
issues related to democratisation and not so much on the Euro-Atlantic approxima-
tion, partly because this is the focus of much of the EU support, and partly because 
some of the EU approximation issues do not address core Norwegian concerns.

The program areas that have been included under this heading is support to the 
legal-security sector (NOK 153 million), the strengthening of civil society (which is a 
surprisingly small NOK 15.6 million, as observed earlier), and the direct support to 
the field of democracy, dialogue and human rights (which has received a very 
respectable NOK 161 million). More controversially, perhaps, is that the team has 
considered most of the TA and secondments to fall under this category of democra-
tisation. While this can be questioned – a lot of the TA was for more general gap-
filling tasks in the UN system that could as well be considered Public Administration 
– the overall profile of the seconded personnel appears to be in this field.

This assistance has consisted of a mix of secondment, technical assistance and 
capital investment, with a heavy focus on the two first. The reason why most 
donors, Norway included, have chosen to support with technical expertise is partly 
demand driven, with a real need for capacity building in Kosovo institutions. But 
there also seems to have been a reluctance to provide major investments as a 
hedge against the exposure to the corruption which, according to Transparency 
International and other sources, is embedded in post-war Kosovo society. The 
macro-economic instability and lack of real and sustained growth are also impor-
tant reasons why donors have chosen not to support major investment projects, 
with the challenges in sustainable maintenance and re-investment that follows.

The Norwegian support to Kosovo for this objective was around NOK 480 million.

The projects looked at were:
Nansen Dialogue Centres (NDC • ). The objective of these projects was to 
initiate and assist the reconciliation process in Kosovo. The project has a 

56 When international negotiations on the status of Kosovo began in 2006, this phase started in earnest.
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community focus, and NDC has run projects in several communities in Kosovo, 
and is an example of support to Democracy and Dialogue.
Gimlekollen and the establishment of a media/journalism college • . The 
objective of this project was the establishment of a media/journalism college in 
Kosovo. Gimlekollen was chosen as implementing partner due to its experience 
in other developing countries and their extensive international network. The 
project was to deliver both a physical infrastructure for a modern college as well 
as the human capital and educational environment expected from such an 
institution. This is also support to Democracy and Dialogue through the 
strengthening of free media.
Support to UNMIK through the Ministry of Justice and Police Directorate •  
throughout the period (3 projects/ specific secondments). The objectives for this 
support were (a) high quality political and technical assistance to the UN, and 
(b) provision of specific services where Norway could reasonably claim expertise. 
The secondment included professional police officers and managers, as well as 
some legal expertise, and thus falls under both TA/Secondment and Legal-
Security assistance.
Two Embassy projects  • were looked at as well, and while they by content could 
be considered as social sector or social services projects, their real value lies 
more in the support to vulnerable groups and local empowerment approaches to 
development, and have thus been assessed under this heading (see Box F.2) 

Relevance6.1  

The four projects that were looked at under this heading all appear quite relevant to 
the larger agenda of supporting democratic development, though their importance 
and hence priority as an important aspect of relevance varies:

The need for strengthened inter-ethnic dialogue and reconciliation is obvious in  •
Kosovo. Whether the NDC is the most appropriate approach and has a method-
ology that addressed the key concerns of the civilian population at this point is 
not clear, among other things because Norway itself has never defined either 
what it means by reconciliation in the Kosovo context nor specified what kinds of 
results it believes should come from these kinds of interventions. It thus be-
comes difficult to ascertain what the relevance of the undertaking actually is, 
except at the overarching generic level: projects that contribute to enhanced and 
richer dialogue that have the potential for leading to reconciliation are relevant 
for a post-conflict and divided society like Kosovo. 
The project for developing journalism and establishing a journalism-media  •
college through the collaboration with Gimlekollen College appears highly 
relevant to the situation in Kosovo. The project has introduced a modern cur-
riculum, trains students in critical/investigative reporting and journalism, and 
thus is strengthening the capacity of “the fourth estate” to critically assess 
actions and results by decision makers, whether in the public, private or not-for-
profit spheres. In a country that is accused of being highly corrupt, this function 
is particularly important for strengthening Good Governance. A modern ap-
proach to independent media was also required in a country where journalism 
still has strong traditions of regime-supportive writing and self-censorship (see 
Gimlekollen proposal to the MFA, 2003, Background).
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The support to UNMIK was relevant as far as the overall support is concerned:  •
UNMIK was in several fields the de facto authority, clearly a democratising force 
in a society that is trying to build a new state without traditions in the field and 
where traditional loyalties and constant opposition to the former state (first 
Yugoslavia, later Serbia) has embedded a deep scepticism regarding central 
authority and power. Norway’s focus on justice and police sectors within UNMIK 
was furthermore particularly relevant as the territory was in need of a reformed 
legal and justice sector since one of the key recriminations against Yugoslav/
Serb control had been the biased and distorted use of these important public 
institutions to further Serbian interests.
The Embassy supported projects seem especially relevant as many of them  •
support the growth of civil society and popular participation through different 
means but often with good, immediate results. 

Effectiveness 6.2  

It is difficult to assess how effective democratisation projects have been. The 
external factors that influence such projects by their very nature are more complex 
and sustained than in less political projects. However, the Gimlekollen Media 
College and the Embassy projects seem to have delivered the planned Outputs 
according to evaluation reports and informant interviews. The Nansen Dialogue and 
the UNMIK secondments have more uncertain deliverables, in part because docu-
mentation is lacking (UNMIK) or insufficient (NDC).

The Nansen Dialogue project in Kosovo was recently evaluated, and while noting  •
that dialogue activities were in demand, the report states “It might appear, 
everything else being equal, that dialogue with definable and operational goals 
has a higher possibility of success than more open-ended dialogues. It may also 
be a matter of pitching the dialogue at the right level in the sense that partici-
pants have a possibility of effecting change. If the dialogues are beyond their 
capacities, requiring higher political backup, they are inevitably subject to the 
vagaries of high politics. KND has consistently tried to engage the Serb com-
munity, but with mixed results. Work with student associations has not got off 
the ground. Some dialogue evenings have been held with Serbs in Mitrovica 
North and there are plans for initiating a Nansen Inter-ethnic Forum in Pristina 
this year. These appear to our knowledge to be open-ended engagements and 
expectations may have to be adjusted accordingly” (CMI 2008, pp. x-xi).57 
The large support to UNMIK probably provided varying results, since much  •
depended on the individual qualities of the seconded personnel. While most 
staff provided written reports about their tasks, and something is thus known 
about the activities carried out and some of the results achieved, this is not 
systematic and the team has not seen any aggregate assessments of the 
secondments in general or those of the Norwegians in particular58. In interviews, 
key UNMIK staff praised the Norwegian personnel and provided a very positive 

57 Nansen Dialogue states in a response to Scanteam’s draft report that “The abovementioned quote from CMI gives the impression 
that KND is facilitating open ended dialogue. In Kosovo KND is involved in dialogue in three communities. Although open ended 
dialogue meetings have been used to build up relations, particularly to local authorities, and to build up trust among the citizens and 
helped KND get solid local knowledge the focus in Obiliq is on integrated education (Computer- and English classes for Serbian and 
Albanian children), in FKP on return of refugees to their home community and in Mikronasalje on strengthening and helping a rare 
multiethnic neighborhood to survive (through educational classes and the establishment of a resource centre and a library).”

58 This is not a surprising finding – there is no reason why the UN should track the performance of seconded staff from particular 
nations. But it does mean that Norway has limited means at its disposal to assess the first-level impact of its considerable 
secondment funding. On the other hand, the decision by Norway to second staff was often in part driven by the political need/
objective to participate and contribute, so the ability to identify and place qualified staff was in itself a success criterion. 
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picture; according to these statements the Norwegian personnel, in particular 
police officials, conducted their work according to the highest standards, and in 
fact stated that the Norwegians did their outmost to deliver over and beyond 
their mandated job descriptions. The evaluation team does not have any reason 
to doubt the contents of such statements, but there clearly is an inherent 
interest on the side of UN staff to praise “free inputs”, so a more rigorous 
assessment to confirm such views would have been helpful59. 

Expected/Hoped For Impact and Sustainability 6.3  

Uncertain capacities combined with limited public budgets pose a risk to longer-
term impact and sustainability for projects in the public sector. This becomes a 
particular challenge when the project itself may run into opposition from forces in 
society that are not necessarily in favour of activities such as investigative journal-
ism or fundamental reform of legal and security institutions.

Gimlekollen has evidently done an excellent job in building up a well-functioning  •
media college on the outskirts of Prishtina. The students/ graduates have 
already made an impact on local and national media according to several 
informants. But the planned exit strategy as far as Norwegian funding is con-
cerned includes a gradual take-over of the running of the college by the Univer-
sity of Prishtina. This assumption may be problematic since the University 
currently neither seems to have the political will nor the funding to include the 
media college in their operations anytime soon. If sustainability is not assured, 
then the longer-term impact will also become more limiting60.
The Nansen Dialogue Centre is even more vulnerable to the funding challenge. It  •
faces some difficult decisions as the MFA has indicated that it will be phasing 
out funding to the NDC network as of 2012. The key for the NDC is probably to 
be able to point to significant Outputs/Outcomes that lead to interest from other 
donors, and in particular perhaps the EU in terms of its Social Inclusion agenda. 
While the CMI review noted some positive NDC results, these are still not at the 
level of convincing arguments for long-term sustainable impact. Part of this may 
have to do with the NDC not being part of larger learning arenas and networks 
that could both take advantage of NDC’s “lessons learned” but also could 
provide support and entry to larger forums (an issue discussed more in-depth in 
the BiH annex)61.
The secondments to UNMIK were largely meant as short-term assistance to  •
UNMIK in particular fields. One might therefore not expect any long-term impact 
or sustainability from this. But there is a need to make a distinction between TA 
or secondment that is largely meant to be gap-filling – when for example Norwe-
gian staff take on implementation tasks within UNMIK – and technical assist-

59 An evaluation of Norway’s Resource Bank for Democracy and Human Rights, NORDEM, was carried out in 2002 (Olesen et al 2003). 
NORDEM is often used for managing secondees, including to Kosovo, though this particular evaluation took place so early that the 
Kosovo experience was not included for assessment. It did, however, look at the BiH experience, which was in many ways similar as 
many NORDEM staff in BiH worked for OSCE. The assessment noted that it was difficult to identify specific Norwegian contributions. 
While Norwegian staff were generally appreciated for their “well developed democratic, egalitarian and participatory organisation 
culture” and most were seen as professional and well-qualified, there were “cases of less convincing performance by NORDEM 
secondees, especially by short-term election staff”.

60 The team has several times been told that there supposedly is a review or evaluation of this project but despite several attempts at 
finding a copy of this, no such external review has been received. This has limited the team’s ability to assess what has been 
delivered so far, and what the real challenges are for the future.

61 Nansen Dialogue has facilitated dialog in Kosovo with the support from USAID, World System Learning and International Commission 
for Missing Persons. This may be seen as recognition of the work. Nansen Dialogue states that they “see that particularly EU, but 
also the U.S., is starting to realize that for a state to function it needs lojality from its citizens.” Nansen also states that “there are 
reasons to believe that dialog and reconciliation might get a higher priority in the future”, while the evaluators believe that for that to 
happen actors have to strategically make that choice.
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ance for capacity building, where the person has a job description to train, 
advise or mentor local staff and organizations with the explicit intent of building 
local sustainable capacity. The documentation seen on UNMIK does not address 
this well, and the NORDEM study referred to earlier also has not discussed this, 
so it is not clear to what extent Norwegian funding of seconded staff in fact 
should have produced longer-term results. 

Embassy Projects 7 

The Embassy in Prishtina was only formally established in early 2008, but the 
diplomatic efforts were strengthened already from early 2007 with an in-country 
presence of a senior attaché.

From the outset the Embassy was actively engaging with smaller actors and 
projects through its Embassy budget line. The projects being supported receive from 
EUR 5.000-30.000. The quality and relevance of the projects the evaluation team 
looked at are high, and the evaluation team was impressed by how the projects 
were implemented. The Embassy has hired a young local advisor, experienced from 
Kosovo civil society, and he is responsible for the Embassy funding. This has had an 
impact on the quality of the projects supported. 

The Embassy does not have stated selection criteria for the Embassy funds, making 
the job of assessing the applications a costly one. On the other hand flexibility and 
outreach seems to have been important in the first few years, and it probably has 
helped the Embassy mapping and understanding the “market place” and the 
environment in which they operate even better. 

Textbox F.2 Embassy projects

Two of the projects supported by the Embassy are the small library project 
implemented by BN Architects, and the support to minorities’ education implemented 
by BP Sunflowers. 

The BN Architects project has delivered creative and cost-efficient libraries to local 
schools, designed in a way that has shown an impact on the use of the libraries by the 
students.

The BP Sunflowers work on ethnic minorities school children and their communities 
have had an impact on the number of students completing primary school, as well as 
an increased understanding in the ethnic communities of the importance of education.

Both projects show big local impact through small funding because of good local 
knowledge and Kosovo ownership. These projects include elements that could be used 
in many more interventions, also beyond the Embassy format; civil society, education 
and youth are all potential key words in the present and future support to Kosovo. 

However, they are both exposed to the same sustainability issues discussed in many 
of the other projects supported by the MFA in Oslo because they are not necessarily 
connected to national and/ or local plans and budgets.
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  Annex G:  
Norway and Anti-Corruption

The TOR for the evaluation includes specific questions concerning administration of 
funds and if there are areas of the assistance that are particularly subject to 
misuse. To address this issue, a separate module was included in the evaluation 
process, using BiH as the case study. 

According to Transparency International (TI) corruption has been and still is very 
high in BiH. Since 1999, anti-corruption work has been a priority in the Norwegian 
aid administration. Norad issued a Good Governance and Anti-Corruption Action 
Plan in 2000. Zero-tolerance for corruption as a political goal has been emphasised 
by the current Government (St.prp. nr. 1 (2006-2007). The MFA does not have a 
comprehensive anti-corruption strategy or action plan, but a number of guiding 
documents have been produced in recent years and capacity building in this field is 
ongoing.

Donors generally fight corruption in two ways: (i) through the funding of anti-
corruption activities and good governance efforts, and (ii) through addressing 
corruption in donor-funded activities to avoid misuse of donor funds. The focus of 
this study is on the second dimension.

Study Topic and Methodology 1 

The 18 year portfolio of support to BiH can be characterized by several phases of 
support, and with the funding being for a number of programme areas. During the 
first period, most of the funding went to emergency and reconstruction activities 
that included the programme areas Humanitarian Aid, Refugee/IDP shelter, Hous-
ing, Public Infrastructure (Water and Sanitation and Health) and Technical Assist-
ance (TA) and secondments. 

In this early period, the main agreement partners to MFA were the large Norwegian 
NGOs and UN humanitarian organisations: Norwegian Red Cross (NRX), Norwegian 
Peoples Aid (NPA), Norwegian Refugee Council (NRC), Norwegian Church Aid (NCA), 
World Food Programme (WFP) and United Nations High Commissioner for Refugees 
(UNHCR). 

1993 was the first year where funding to BiH was substantive (about 200 million 
NOK) and the funds were allocated to 11 different partners, including the six 
mentioned above. 
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The more recent period has seen a shift in funding to democratisation and EU 
accession. Programme areas include Public and Private sector Development, 
Democracy, HR, Dialogue, Civil Society, Legal-Security and Social Sectors and 
Services.

In 2008, the portfolio of about 111 million NOK was allocated to 43 different 
partners (not including the small-scale Embassy projects). The biggest programme, 
in terms of funding, is the NPA demining programme with NOK 15 million and then 
support to the High Judicial and Prosecutorial Court (HJPC) with NOK 9.2 million, 
while the smallest was only NOK 205,000. These agreement partners include UN 
agencies, Bosnian public bodies, international, Bosnian and Norwegian NGOs, and 
Norwegian private companies and public bodies. 

Study Approach and Key Questions1.1  

There are a number of contextual conditions that have shaped the study approach. 
The context in BiH has changed since the early emergency and reconstruction 
phase to a phase concerned with reconciliation, democratic development and EU 
accession. With these changes, corruption type and risk also have changed. 

The structure of the Norwegian portfolio has naturally also changed with the 
phases. The actors and programmes in the country today are very different to those 
of the 1990s. While funding during the first years was channelled through large 
Norwegian and International NGOs and the UN, the picture is considerably more 
fragmented today, and there are few programmes that have been consistent over 
time62. 

It would have been interesting to track changes within organisations and pro-
grammes over time to assess how anti-corruption (AC) work has evolved, but this 
has not been possible due to the changes in portfolio and changing actors on the 
ground. Instead, an approach was chosen in which relevant topics were investigated 
in depth with key informants: MFA, other donors, Norwegian NGOs, Bosnian NGOs 
and anti-corruption experts. The topics are: 

General changes in awareness of and attitudes to corruption among donors and  •
implementing agencies. These can be assessed through changes in policies and 
guidelines for fund management in addition to interviews.  
The differences in corruption risk and response is likely to differ in the two  •
phases. Differences will be illustrated, but the main focus of the study is on the 
current challenges. 
In line with the overall evaluation’s focus on decision making / administrative  •
(internal organisational) processes in MFA, the study compares the “Norwegian 
model”63 to other countries’ anti-corruption work to highlight some differences 
between Norway and other donors, and possible consequences of these differ-
ences. 
A number of changes have taken place in the administrative anti-corruption work  •
in Norway during recent years, especially related to the zero-tolerance policy. 

62 NPA’s demining programme, HJPC secondment of Norwegians and Nansen Dialogue are notable examples.
63 Being a flexible donor that collaborates closely with (Norwegian) NGOs, mainly through one-year agreements and relatively moderate 

requirements to risk assessments, monitoring and reporting on results. 
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The study describes these and points to some of the challenges ahead, based 
on interviews with implementing agencies from both phases.

The above approach can be summarised in the following key questions: 
How has the zero-tolerance policy been executed by the MFA and recipients of  •
Norwegian funding?
What are the differences between the emergency/recovery and reconciliation /  •
democratic development phase in terms of risk and response to corruption?
What are the strengths and weaknesses of MFA and its partners’ capacity to  •
prevent detect and react to corruption? – in relation to other donors and as 
compared to the past. 

It is not the task of this study to map incidents of corruption in Norwegian funded 
programmes. The methodological approach was not designed to detect corruption 
in respondent organisations. 

Methodology1.2  

A literature review included studies of anti-corruption work in development aid, 
agency guidelines and toolkits in addition to project documents for the Western 
Balkan portfolio (see Attachment B). 

Interviews were conducted with Norwegian NGOs that were active during the 
reconstruction phase, focusing on how they have changed their procedures as a 
consequence of experience from the Balkans. Interviews with Bosnian NGOs today, 
mainly in rights-based projects, centred on how they address corruption risk and 
how they compare Norway to other donors in this field. Interviews with other Donors 
were conducted to investigate how their procedures and requirements differ from 
the Norwegian. Finally, interviews were held with anti-corruption experts in Norway 
and MFA/Norad staff – how they deal with corruption risk and detection, such as 
alert raising, and what the current challenges are. 

Conceptual Framework and Norwegian Anti-Corruption (A-C) Strategy 2 

It is a growing recognition internationally that corruption constitutes a threat against 
democracy, human rights and social justice. It is furthermore emphasized that 
corruption could obstruct economic growth and that such impacts in particular 
concern the poorest countries with the most vulnerable population. Corruption and 
misuse of donor funds undermines development effectiveness not only by reducing 
the amount of assistance, but also by hampering it to reach the intended target 
groups. Discussion of the subject is very sensitive due to fear of undermining public 
trust in donors. 

The term corruption is however like a prism – it contains numerous meanings or 
interpretations. The literature as well as the public debate is full of various angles, 
related to persons involved (natural and legal), different kinds of corruption and the 
magnitude of the problem. The causal relations and consequences are explained 
through various approaches such as ethics, history, culture/tradition, economic 
systems and political institutions. Suggested actions or measures against corruption 
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seem further to be characterized by which understanding or interpretation of the 
phenomenon they are based on. 

Descriptions of corruption often distinguish between “active corruption” (the sup-
plier) and “passive corruption” (the receiver) and various types of corruption such as 
bribery, embezzlement, extortion, nepotism, cronyism, fraud and kick-backs. „Petty 
corruption“ and „grand corruption“ is about how substantive values are involved, 
and where corruption takes place. “Business corruption” is the term often used 
when private companies are involved and “political corruption” in which politicians 
are involved. Various statistical correlations are also frequently used in order to 
highlight the phenomenon, such as TI‘s Corruption Perception Index (CPI) and other 
indicators of development such as Freedom House’s Democratisation Indicators 
and the World Bank’s Worldwide Governance Indicators. 

This study is based on TI definition where corruption is defined as “the misuse of 
entrusted power for private gain”. Ewins underlines that “in the context of humani-
tarian relief, this means thinking through where power lies, what would constitute 
misuse, how power has been entrusted and what “private” means” (Ewins et al. 
2006, p. 7). In other words there could be several perceptions of what corruption is 
and what normal or legitimate practice is. Therefore, in the world of international 
assistance this means that entrusted power includes the power entrusted to 
humanitarian/development agencies by both the public in donor countries and by 
beneficiaries. Personal gain does not necessarily refer only to the individual, but 
also for example to the family, the village, the caste, political parties, warlords / 
militia as well as to businesses or other economic entities / organisations. More-
over, it is not just about financial gain. In relief / development contexts money or 
goods are not necessarily the most sought-after “good”. It also may be abuse of 
power to achieve personal reputation, political results, access to goods (water, 
employment) or sexual services.
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Box G.1: Definitions and Expressions

Examples of corruption definitions:
Transparency International•	  (TI): “abuse of entrusted power for private gain”,
The World Bank•	  (WB): “abuse of public office for private gain”. 
Norad•	  (2000): “transaction between private and public sector actors though which 
collective goods are illegitimately converted into private payoffs”

Bribery is the act of offering someone money, services or other valuables, in order to 
persuade him or her to do something in return. 

Embezzlement is the misappropriation of property or funds legally entrusted to 
someone in their formal position as an agent or guardian. 

Extortion is the unlawful demand or receipt of property or money through the use of 
force or threat.

Nepotism is usually used to indicate a form of favouritism that involves family 
relationships. It describes situations in which a person exploits his or her power and 
authority to procure jobs or other favours for relatives. 

Cronyism refers to the favourable treatment of friends and associates in the 
distribution of resources and positions, regardless of their objective qualifications. 

Fraud is economic crime involving deceit, trickery or false pretences, by which 
someone gains unlawfully. 

A kickback is a bribe, the ‘return’ of an undue favour or service rendered, an illegal 
secret payment made as a return for a favour. 

Graft is to obtain money dishonestly by exploiting one’s position of political power Graft 
refers also to the rewards of corruption: the loot or payoffs. 

Grand corruption takes place at the political top level, and involves politicians and 
bureaucrats who have power to formulate the “rules of the game” and abuse this 
power to gain great advantages and retains power through personal enrichment 
and purchase of support. It often takes the form of major embezzlement and 
bribery received through dubious awards in connection with the state’s purchasing, 
infrastructure and manufacturing, and political manipulation of the market. 

“Petty corruption” happens at the other end where delivery of public services meets 
the individual. (www.u4.no). 

2.1 Factors Influencing Corruption Risks in Development Cooperation 

Several studies show that corruption risks are possible in all stages of develop-
ment cooperation, but tend to be higher when it comes to humanitarian aid (see 
Box G.2, based on Tamber 2008). The risks are in general higher in emergency/
reconstruction than in the development phase, in part due to the actors having 
more time to carry out and quality assure each component of the assistance when 
it comes to more long-term assistance. High risk areas include procurement, 
finance/administration and human resources, where examples include (see Ewins 
et. al. (2006), Willits-King and Harvey (2005), Tamber (2008)):

Elites bribe/influence those conducting the assessment to inflate needs and/or  •
to favour specific groups;
Response selected to enhance personal or organisational reputation rather than  •
based on needs;
Double funding: allocating the same expenditure to two or more projects funded  •
by different donors;
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Agency staff invent partners or demand kickbacks; •
Bribes or kickbacks from suppliers during the procurement process to influence  •
contract awards;
Goods which are sub-standard or do not meet the original specification are  •
accepted and ultimately paid for through kickbacks, bribes and collusion;
Favouritism in recruitment; •
Powerful individuals within the community manipulate the beneficiary lists; •
Beneficiaries have to bribe agency staff, local elites or authorities to maintain  •
their place in a distribution line or receive goods;
Manipulation of monitoring reports / information to attract further resources; •
Reports falsified to hide corruption; •
Disposal of assets to favoured people; •
Monitoring, reporting or evaluations falsified to hide evidence of corruption  •
found. 

Box G.2: Factors influencing the Risk of Corruption in Humanitarian Aid

The country context:
Level of pre-crisis corruption •	
State legitimacy and governance at local levels •	
How fair and independent is the judiciary•	
Anticorruption measures •	
Public debate and level of media scrutiny •	
Security situation•	

Characteristics of different stages in emergency and development aid: 
Special challenges in emergency phase:•	
Need for speed •	
Social networks are vulnerable/unbalanced •	
Confusion and uncertainty•	
Strong demand for purchase •	
High tolerance for "short cuts"•	

Characteristics of humanitarian aid as such:
Number of external (and internal) players •	
Competitive conditions for attention•	
Not sufficient or weak coordination •	
High turnover•	
Abundant supply of funds and resources •	
Not always sufficient knowledge of local conditions •	
Strong demand for purchase •	
Pressure on management capacity•	

2.2 MFA and Norad Anti-Corruption Work 1999-2009

The Good Governance and Anti-Corruption Action Plan was issued by Norad in 
2000 as a follow-up to the 6-point offensive against corruption launched by then-
Minister of International Development and Human Rights, Hilde Frafjord Johnson in 
a presentation to the Parliament in May 1999. The six points were: 

Norad will become an international front-line organisation in the battle against  •
corruption 
Corruption will be put on the agenda in our dialogues with our partner countries •
We will provide assistance to our partner countries in the battle against corrup- •
tion
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International efforts to combat corruption must be better co-ordinated, more  •
systematic and more effective. 
NGOs must be drawn into the battle against corruption •
Sanctions will be imposed if necessary • .

In the Anti-Corruption Action plan it is acknowledged that corruption is a broad and 
sometimes difficult concept to measure directly and agree upon. While corruption in 
the public sector tends to be the focus of attention, it is also to be found in the 
private sector and civil society. It is noted that donors should be careful, since 
corruption is understood and regarded differently in different contexts: what is illegal 
in one country may be accepted practise in another. “It is often difficult to delimit 
clearly what is corruption. What appears to foreigners to be illegitimate or illegal 
governance practices might be more acceptable locally. There is a risk that the 
international donor community, in its eagerness to promote good governance and 
fight corruption, will become ethnocentric. It may force third-world countries to 
adopt systems and practices that are suitable for western societies, but less well 
suited to the conditions in other parts of the world. There is a need to develop inter-
nationally accepted concepts of corruption, which define what behaviour should be 
criminalized as corrupt” (Norad 2000, p. 9).

There is no reference to differences in emergency, reconstruction and long term 
development phase in the Norad Anti-Corruption (A-C) Action Plan.

The Norad approach is described in the Plan: 
To insist on strict adherence to agreements, and to carefully monitor the way  •
Norwegian funds are used.
To raise the issue of corruption in the dialogue, and to expect the authorities to  •
assume responsibility for combating the problem.
To provide assistance for administrative reforms aimed at eliminating the under- •
lying causes of corruption and improving the authorities’ control of the use of 
public resources.
To contribute towards preventing and exposing corruption by providing support  •
for civil society.
To hold contracting parties responsible and demand repayment of any misused  •
funds. 

Recent A-C initiatives in Norad/MFA:

An anti-corruption project was established in the MFA in 2007 which has resulted in 
a number of actions taken in MFA to strengthen anti-corruption work in the Ministry 
and at the Embassies: 

A new unit for financial control was established in MFA in 2007 with the respon- •
sibility to manage and oversee financial management and the new alert raising 
service. 
MFA staff receives training through general and specialised courses on anti- •
corruption. U4 provides online training for MFA / Embassy staff64.

64 The U4 Resource Centre was initially established in 2002 as a result of the so-called ‘Utstein-partnership’ which begun in 1999 with 
an initiative taken by the ministers of international development from the Netherlands, Germany, Norway and the UK to formalise 
their cooperation. High on the priority list was anti-corruption. Sweden (Sida) and Canada (CIDA) joined as U4 partners in 2005, BTC 
(Belgium) and AusAid (Australia) became funding U4 partners in 2008 and 2009 respectively.
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In January 2009 a channel for alert was established by MFA to be managed by  •
the independent law firm G-Partner. G-Partner receives alerts, and carries out 
the first investigations on the suspicions. 
A poster for alert raising describing how this works has been developed, and in  •
2009 new guidelines concerning how to handle suspicion of economic miscon-
duct were issued. All of these are directed to MFA staff.  

The following tools have been developed during recent years: 
Norad Handbook on Assessment of Financial Management and Corruption.  •
Establishment of a comprehensive grants-administration system in MFA ( • hel-
hetlig tilskuddsforvaltning) with new formats and more specific emphasis on 
corruption risk. Anti-corruption clauses have been included in contracts with 
grants partners.
Guidelines for dealing with suspicion of fraud – for internal MFA use.  •
Plan of Action for improved control and monitoring of Norwegian support to the  •
Western Balkans. 

There is no updated overall Norwegian anti-corruption strategy developed to replace 
the first anti-corruption plan from 2001 which could describe how the new A-C 
tools are interlinked and what the consequences of the zero-policy is for Norwegian 
and international development / humanitarian partners. 

BiH Context and Background 3 

TI in Sarajevo points out in interview that the three main sources of corruption in 
the country are: 

Privatisation of public companies •
Public procurement •
Functioning of State-owned companies and local development banks •

Corruption in development assistance is not seen as a major challenge compared 
to the other three sources. 

Social Capital in BiH and the Link to Corruption3.1  

An important basis for understanding corruption in BiH is described in the UNDP 
Human Development Report 2009: “The ties that bind. Social Capital in Bosnia and 
Herzegovina”. Social trust is placed in the context of social capital and social 
networks to describe the ties that bind members of society together after the war in 
BiH. 

The report draws on a survey from 2007 and complementary focus group inter-
views. Social capital is categorised as ‘bonding’, ‘bridging’ or ‘linking’ depending on 
the level of homogeneity and type of relations in social networks. Social capital is 
also described as either ‘inclusive’ with open membership, or ‘exclusive’ with closed 
networks65. “The general characteristics of social capital in BiH suggest a society 
built on strong, but primarily family or locally-based ties. There is little bridging or 
linking social capital. The resulting social fabric is characterised by fragmentation 

65 Less than 20% are members of a club, organisation or association. In comparison, similar numbers for Norway are ca 80% and for 
Sweden ca 90%. 
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and segmentation rather than cohesion and solidarity”(UNDP 2009, p. 9). This type 
of social fabric is vulnerable to fostering social exclusion, nepotism, clientelism and 
cronyism. 

The UNDP report describes how the local notion of ‘štela’ is an unwritten contract 
between two people that involves obligations that may or may not be financial. 
There is no exact equivalent to the word in English, but štela is present in most 
relationships between people and service providers in BiH (though not exclusive to 
this country).

“The social dynamics informed by štela create and enforce exclusive social networks 

that benefit their members to the disadvantage of others. Where štela interactions 

involve immediate financial payments, they exclude those who cannot afford the ‘fees’. 

It is important to point out that BiH is by no means unique in this regard. The grey areas 

between ‘networking’ and nepotism/clientelism are apparent in many countries, and the 

line where favours stop and corruption starts is not always easy to identify. What is 

significant in BiH is the scope of the phenomenon, where it appears to pervade so 

entirely so many institutions. As such, it is the degree to which štela acts as a disincen-

tive, reduces the quality of services, blocks access to the services and encourages 

corruption that is of such concern” (op.cit.)

Corruption Risk in BiH 3.2  

BiH is a society where connections, relationships and networks are of major impor-
tance, which opens up for favouritism and cronyism. There is a large bureaucracy 
and several levels of administration with unclear division of responsibilities, which 
create a fertile ground for corruption. The managing functions in public companies 
and privatisation agencies are held by persons chosen because of their affiliation to 
specific political parties. This leads to the public to perceive that political parties are 
the most corrupt institutions in the country, connected with fraud, theft, cronyism 
and other corrupt behaviour. In a UNDP study from 2007: 92% of respondents 
believe that the official sector is corrupt – though an overwhelming majority does 
not have personal experience with corruption (Swedish A-C strategy).

Projects and activities that are funded by Norway take place in this environment 
and cannot be seen as existing in a vacuum. The question is how zero-tolerance 
can be practised for those who operate in a society where štela is the norm and 
does not necessarily materialise as financial corruption(bribing, embezzlement), but 
may still entail the “public misuse for private gain. 

Norwegian Assistance to BiH and Corruption Risk 4 
Emergency and Reconstruction Phase 4.1  

In the emergency/reconstruction phase a large portion of the Norwegian funding 
was for INGOs with infrastructure projects such as rehabilitation of schools and 
houses and water and sanitation. In capital intensive projects like these, financial 
corruption (tender rigging, kickbacks in procurement, bribing for contracts etc) risk 
is generally considered to be high. All of the “five large NGOs” in Norway were 
implementing projects in Western Balkan in this phase: NRC, NCA, NPA, NRX and 
Save the Children Norway (SCN). The last three still have a presence in Bosnia, but 
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with different types of programmes compared with the ones in the first emergency 
phase. 

During the early phase of emergency and reconstruction there were few procedures 
in place to prevent, detect or deal with corruption. Norwegian agencies, both the 
MFA / Norad and the Norwegian NGOs report however that corruption was wide-
spread, though there were few documented cases where action was taken. 

Respondents in BiH report that there was poor donor coordination during this period 
and it was easy to get double-funding for a project. There was no banking-system 
and thus more difficult to track money transfers. Norwegian NGOs had few proce-
dures in place for tracking expenditure and ensuring checks- and balances. Kick-
backs were normal. One of the Norwegian implementing agencies conducted a 
procurement procedure according to the rules, but still experienced that the winning 
company came openly to pay the “reward” at the office in cash (USD 500 in an 
envelope). It was just taken for granted by the company in question that the NGO 
would expect a kickback.

The Norwegian experiences are confirmed in a CMI report in 2005 about character-
istics of corruption in international aid in the reconstruction phase in BiH (CMI 
2005, pp.):

International agencies could be forced into contracting cronies of the local elite  •
at inflated prices, as other potential bidders were threatened or blackmailed not 
to participate in the tendering process for reconstruction contracts. International 
agencies could be powerless to stop this.
Sometimes a range of companies would be ‘allowed’ to bid, but it was widely  •
suspected that the successful bidder would have to give a certain percentage of 
the overall contract value to local leaders. Again, international agencies could do 
little if they were determined to undertake the project. 
In other cases, corruption was subtler. NGOs that had received funding to  •
rebuild houses in a municipality for returning minorities needed support and 
even legal permission from local leaders. These leaders might insist that in 
return for their support, the NGO would undertake a ‘balancing’ project, which 
they would select. Thus, as well as repairing returnee houses, NGOs could be 
coerced into, for example, improving local roads or even assisting local busi-
nesses. This had two negative effects: it diverted international funding from the 
real priorities, and strengthened the power of these corrupt local leaders 
because the majority population believed that they could deliver.
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Box G.3: NRC experiences with corruption in the reconstruction phase

During the reconstruction phase in Bosnia, corruption was definitely on the agenda for 
the agencies in the shelter sector. Stories were shared in the expatriate community 
about “how bad it used to be” and there were lots of rumours, especially regarding 
kickbacks and cheating in tender processes. The agencies shared knowledge and 
advice on how to prevent corruption and misdirection of funds. The NRC had regular 
staff deliberations on the issue, asking advice from local staff on how to ensure that 
the assistance reached the target groups. They were openly brainstorming to identify 
the different ways they could be tricked and staff was encouraged to come up with 
innovative ways of countering trickery. The staff had an extraordinary humanitarian 
engagement and it was felt that they really appreciated that corruption was put on the 
agenda openly. An external advisor with in-depth shelter and local context knowledge 
was hired to assist with improving procedures for tendering. This led to the discovery 
that three companies tendering for a contract were in fact “mail-box” companies 
under the same owner. NRC received threats when the company was excluded from 
the tendering processes. Though there were sometimes rumours about staff and 
counterparts, investigations did not yield any documented evidence to act on. If 
rumours persisted, the solution would be to reorganise activities and responsibilities 
to minimise risk. NRC only experienced one concrete case over the years, which was 
prosecuted in court. NRC had funded the rehabilitation of a school, and the Mayor had 
managed to solicit funds from another donor for the same school. Those funds were 
not embezzled for private use, but used to build a mosque. While NRC was not directly 
involved, the embassy was alerted and NRC contributed with documentation to the 
court proceedings. 

Based on the experiences from the Balkans, as well as other countries, NRC today 
has a 21 page anti-corruption guideline (2006) and 34 pages with explanatory notes 
to the code of conduct in addition to the “regular” tools, such as Logistics Handbook, 
Financial Handbook and Guidelines for management and administration of National 
staff. 

The CMI report further describes how the international community at the time did 
not have “their own house in order” to serve as a good example to their BiH coun-
terparts. They did not have open recruitment procedures in their own organisations, 
but would hire staff based on network and connections, they were often seen to be 
speeding and ignoring local law and they did not have proper mechanisms in place 
to regulate per diems and other benefits. Norwegian NGOs have, since then, 
developed strict codes of conduct, and behaviour that was considered normal five 
years ago, is today seen as completely unacceptable. 

Democratisation and EU Accession Phase4.2  

Over the last years, the structure of Norwegian assistance has changed. The 
portfolio of Norwegian assistance could be described more as a “low-risk” portfo-
lio,. By “low-risk” is meant that most funding is for yearly projects, and most of 
them “knowledge-producing” (advocacy, human rights, democracy). There are few 
capital-intensive projects, i.e. little procurement, and only a few cases of core 
(non-earmarked) funding. Funding is spread very thin on a large number of actors. 
There are no sector-wide programmes and no budget support. 

Examples of Norwegian support to public sector and civil society are presented 
below.
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Support to the public sector
Neither Norway nor Sweden is supporting government or national agencies directly, 
without any international counterpart closely involved in, and thus monitoring the 
project. 

Examples of Norwegian support to the public sector and mechanisms for monitoring 
are: 

Parliament restoration is a capital-intensive reconstruction project where the  •
Ministry of Finance is the agreement partner to MFA. IMG, which is an interna-
tional professional consulting/ implementing agency has been hired to closely 
monitor this project. 
Support to the High Judicial and Prosecutorial Council. Norwegian experts have  •
been seconded to this institution since the creation of the first Independent 
Judicial Commission in 1998. They work as counterparts to the HJPC in the 
implementation of the various projects. 
State Coordinator for anti-trafficking in human beings and illegal immigration.  •
Funds are located at the Ministry of Human Rights, while the State Coordinator 
is within the Ministry of Finance and Treasure. A commission of nine members 
from the involved Ministries, IOM, Save the Children Norway, civil society etc. 
oversee the project and there are four regional monitoring teams in place that 
pay unexpected visits to the centres for victims of trafficking to monitor the 
quality of the services provided and the running of the centres.
Association of Municipalities and Cities of the Federation of BiH. Support to  •
Municipal International Cooperation and capacity building is channelled through 
the Norwegian association of Local and Regional Authorities (KS).

Demining
About 15% of the total portfolio to Bosnia is support to Mine Action. NPA has, since 
2001, received the largest single allocation every year for demining. This is gener-
ally a field with high corruption risk, since large contracts are awarded to private 
companies and it is demanding to measure results and compare the quality of 
work. In BiH there are 33 demining organisations (local NGOs and commercial 
companies) in addition to NPA and the army. Mine Action is a well-regulated sector 
at the national level, but transparency in the award process is not adequate, and it 
is not clear that duties have been segregated in the priority setting and tendering 
processes. Norway avoids this risk by providing support for Norwegian Peoples Aid 
mine action programme which does not work for profit and compete for contracts in 
the open market. NPA is, however, affected by the overall market environment in 
the sector, and depend on a stable and transparent environment for continued 
donor support. 

Support to civil society
Support to civil society is also characterised by low-risk projects that are rights 
based and target knowledge production, advocacy and reconciliation at different 
levels. Several of the projects that are supported by Norway are directly seeking to 
address the systemic challenges related to cronyism and networks based govern-
ance. Examples provided during the field work include:
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International Commission on Missing Persons (ICMP)

The organisation was established following the Dayton Agreement and the two 
components are i) human rights advocacy and ii) DNA identification. ICMP identifies 
bodies from mass graves, and thus produce factual information about victims of 
war. With facts from ICMP, politicians cannot manipulate numbers for propaganda 
purposes. ICMP has ten donors, all with different reporting obligations, some which 
are very strict. Most agreements, including the Norwegian are for two years. While 
most donors want to fund the DNA research, Norway provides budget support, 
which is appreciated. The organisation is a split-off from ICRC and does not have a 
legal status, which has financial implications, but the organisation has two bank 
accounts to safeguard funds. ICMP has diplomatic immunity since the information 
they work with is sensitive and there is considerable interest in the genetic material 
they store. 

Box G.4: Integrated IT systems for combating corruption.

NPA has implemented programmes in BiH since 1996, first with reconstruction 
programmes, now with demining. The current finance manager has been with the 
organisation since the beginning to see the substantial changes that have taken 
place to safeguard the funds. Both the Bosnian and the Norwegian regulations and 
systems have improved significantly and today NPA believes there is very little room for 
corruption within the chain of delivery. 

An anecdote from Kosovo describes the challenges for NPA in construction work right 
after the war: you couldn’t buy materials in Kosovo and had to go to the border to 
buy it straight off the trucks and you did not have a choice between suppliers. 2-3 
persons were sent (to promote accountability) and they needed cash to pay for the 
materials and machines. If the machines got stuck in the mud, you needed cash to pay 
the local farmer to pull them out with a horse. There was no banking system in place 
and salaries were paid in cash. The main problem was to keep control over the cash 
payments.

The situation today is very different:
NPA was one of the first NGO to require that all staff (even temporary) were •	
registered and that tax, pension and insurance were paid. 
There are still other agencies that don’t register their staff and only pay salaries.•	
All payments are made through the bank and can therefore be tracked.•	
Monitoring has always been done on-site, for example for every 50 houses. Paper •	
reports were not enough.
Since 2005, Agresso (IT administration system) has been implemented where •	
connections are made between all components of the financial and logistics 
management concerning procurement, inventories, asset registry, staff salaries, 
project plans, warehouse stocks etc. 
A good planning system with many checks and balances in the chain of planning, •	
purchasing, implementation and monitoring, all registered in the central database, is 
a barrier to corruption. 
A plan of needs is prepared by the coordinator, endorsed at the main office, and a •	
procurement plan is prepared (and compared to the inventory). Purchase orders are 
confirmed by operational management and prices are checked. A logistics controller 
has all the contracts and will check with the storekeeper. The order for the bank 
must be signed by two people.
Each vehicle has a separate fuel card. There is a logbook in the car and the invoice •	
from the fuel company every 50 days can be checked against the log. 
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Since NPA has the internal liquidity and the Agresso system that allows the •	
organisation to pay straight away (within 15 days) it is considered a good customer. 
There was an incident where the same producer suddenly provided clothes of 
poorer quality than before. The explanation given was that the clothes came from 
two different factories. NPA will terminate the contract if the quality of goods is not 
brought to the agreed standard. 
Being a big organisation, staff can also be rotated so that they are not too long in a •	
field office. Staff can rotate within the organisation in the region. Most of the staff 
has been with the organisation for a long time and are proud of their organisation.

ICMP is a lean and results-based organisation which they claim makes less room 
for corruption. They always work in teams and collect six signatures for payments. 
There are only bank transfers, no cash payments. The risk identified by manage-
ment is that the equipment and competence needed for doing the genetic work is 
so specialised that it is difficult to check for non-specialists. They have procedures 
in place for double-checking orders.  

Center for Interdisciplinary Postgraduate Studies (CIPS)

CIPS receives 15% of the funding from Norway and find that administrative proce-
dures are not complex The dialogue with the Norwegian Embassy is good, the 
Center is a neutral area, all can study and the curriculum is new, removing what 
they label “enemy teaching”. CIPS works closely with civil society through intern-
ships, and thus has the opportunity to monitor their activities, especially in the 
fields of gender and human rights. CIPS has accounts for each programme and are 
monitored by federal authorities. There is not much risk of corruption in such a 
“knowledge-producing” system. The budget is quite detailed and reallocation is 
possible, but must be approved in advance. EC, Sida and Norway undertake joint 
audit. There may be political resistance to the programmes, but no risk of political 
corruption. 

The Nansen Dialogue Centres (NDC)

NDC has been a close partner of MFA in the initiatives to support reconciliation in 
the Balkans since 1995. They have witnessed the changes in fund management 
and priorities and have had to adapt to new requirements concerning reporting on 
results. NDC is concerned with developing relevant tools for Monitoring and Evalua-
tion (M&E), but point out that it may be discouraging that there are no “quick fixes” 
in a process of reconciliation and that it may be difficult to detect short term 
results. Though NDC has had considerable freedom to develop their own methodol-
ogy it is also clear that they have had to adjust programmes and approaches to 
Norwegian foreign policies. On the issue of preventing corruption, NDC points out 
that the whole programme is about relation building, getting to know each other, 
loyalty and friendship. Programme managers know stakeholders well. 

In Sarajevo, there is double auditing every year, by the Norwegian requirements and 
by the local Bosnian law, which is strict. Auditors visit the accounting firm to check 
their capacities. Recently, USAID came in as a donor and demanded full financial 
inspection of the NDC office for two full days, going through all procedures for 
procurement and reporting, statutes and banking. There are four people in the 
office, and USAID demand three signatures for ordering printer paper. If NDC takes 
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a trip with 500 KM (Convertible Marks) in the cash box and only spends 400 KM, 
USAID demands that the remaining 100 KM is put back in the bank with explana-
tion. The bank charge for the transfer is 97 KM. Norway would allow NDC to keep 
the 100 KM for the next trip. 

Six years ago, the Norwegian NDC office would keep a non-residential bank account 
for the project. This enabled Norway to not pay taxes and other employee benefits 
such as maternity leave according to Bosnian law. Salaries were thus not transpar-
ent and not reported correctly to the Government. At that time the level of taxes 
could reach 71%. There are still international organisations operating like this in 
BiH, but Norway now does everything in the open. The reason was probably that 
donors wanted the funds to go as un-diverted as possible to activities.

NDC Sarajevo is concerned with long-term engagement in the field of reconciliation, 
and cannot afford irregularities . For seminars, the hotel manager and the project 
manager both sign for the number of coffees served, and this is checked against 
participants. Lessons have been learned, as too many coffees have been charged, 
and cigarettes added to room bills during the first years. 

Balkan Investigating Reporting Network (BIRN)

BIRN was established in 2005 and have monitored every single trial of the war 
tribunal. The trials are covered on radio, without comments. The concept is to give 
factual information from the courts. BIRN does not use anonymous sources,. In 
addition there is a portal where all court reports can be accessed by the public. The 
founders of BIRN all had backgrounds from development agencies and had seen 
how much money is wasted. They designed the BIRN NGO with mechanisms for 
sustainability and accountability before they invited a number of donors to a joint 
meeting. There are two Management boards; one with the BIRN regional directors 
and one with three persons from the local office management. Staff can write to 
the board which has focus on protection of staff rights. They have established a 
level of transparency beyond what donors require. There is a separate bank account 
for each donor and with a special software (ETS), accounts can be made per donor, 
but also integrated. This is to ensure that the same cost is not reported to several 
donors. Donors are also provided with lists of service-providers for cleaning, secu-
rity, office supplies etc. The providers are kept on an annual basis, to minimise 
negotiation. Donors are Norway, Swiss and Soros Foundation, US, UK and NED. 
BIRN arrange joint donor meetings yearly. Norway is the only donor that demands 
yearly external auditing in addition to the accounting / auditing that is required by 
Bosnian law. The US asked for separate bank accounts. Each donor has separate 
formats for reporting. 

Gariwo

Gariwo is a local NGO which is a branch of an Italian organisation. MFA has sup-
ported Gariwo to educate young people about civil courage since 2005. MFA is the 
main donor, and other donors are the Swiss, OSCE, UN and the Dutch Embassy. 
One of the founders of the Helsinki Committee in Sarajevo, Doushko Kondor, was 
politically assassinated. Gariwo presents the Doushko Kondor award for civil cour-
age, but the manager of Gariwo is not a member of the 13 member commission 
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that decides on the award. Gariwo also keeps separate accounts for different grants 
and the responsibility is divided by the different project managers in the organisa-
tion. 

Transparency International (TI)

TI in BiH implements a big AC programme which is funded in part by Norway. 
Components are i) advocating for reforms, ii) monitoring progress in public procure-
ment, and iii) advocacy and legal advice for whistleblowers. 

Norway is seen as a good donor because they are not micromanaging issues, which 
is important in such a sensitive field. Norway does not appear to be a donor that 
has vested interests. Some donors require monthly reporting, but the funds set 
aside for administration is not sufficient. Norwegian institutional support is highly 
appreciated. 

TI wishes the U4 project could be accessible by more partners than just the mem-
ber donors. The expertise and knowledge sharing could greatly benefit civil society 
organisations like TI. The Soros foundation is mentioned as a responsive and good 
partner/donor that is fast to recognize needs and has clean-cut procedures. NED is 
another “model donor” (see below).

TI emphasises that donors need to understand the context and country specific 
priorities. While it is not possible to implant a civil society from outside, neither will 
civil society develop without international assistance. 

Research and Documentation Centre (RDC)

MFA has given support to the RDC since 2005. RDC collects information concern-
ing genocide, war crimes and crimes against humanity. RDC has documented the 
fate of close to 100 000 people that were killed during the war – on all sides. The 
documentation has been deemed the most credible factual information about war 
victims, and like the work of ICMP and BIRN, objective factual information is crucial 
in the aftermath of war to counter political propaganda. 

In 2010, donors froze funding to the organisation66. Swedish Sida ordered a foren-
sic audit of the organisation in 2009 and following this, reported RDC to the 
attorney in Sarajevo. Norway, Switzerland and the Mott foundation have funded 
RDC without discovering irregularities through the normal audits. 

NGO Views on Corruption Risks and Response 4.3  

Representative of the NGOs interviewed would offer their own opinions on where 
the risks are and what donors should do, based on their own experiences with civil 
society in BiH, but without wanting to be quoted directly. These statements are 
included below: 

Norway and Sweden are emphasised as donors who have a good understanding  •
of what the needs are in Bosnian society. 

66 http://www.sida.se/Svenska/Kontakta-oss/For-medier/Pressmeddelanden/2010/Sida-fryser-sitt-samarbete-med-bosnisk-organisation-/
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For regular NGOs it is easy to mismanage funds. Accountants can be bought,  •
though it is becoming harder and harder in BiH. 
If there are 200 CSOs, not more than 100 have proper programmes. Many were  •
established by the international community during the war. 
With donors changing strategy often, and thus partners, it is easy for NGOs to  •
find short-term funding. In areas like gender, trafficking, shelter, and microloans, 
you will find most corruption since the areas are so broad and “popular”. 
Donors should look for partners that have a long-term engagement, is focused  •
over time and has a specific niche of expertise – to avoid those “shopping for 
funds”. 
One problem faced by several NGOs is the time gap between the deadline for  •
applying for Norwegian funding, which is 15 February, and the moment a 
proposal is approved and the funds transferred, which in some cases has been 
as late as September. Since these are one-year proposals but often multi-year 
continuous projects, this affects the organisations’ ability to ensure good admin-
istrative practices. 
Organisations that are “one-man shows” may be very good at the beginning, but  •
as the organisation grows there is a need for a structure that balances monitor-
ing and decision making. 

Box G.5: Advice to donors from local NGOs in Sarajevo

Beware of centralised organisations with a charismatic leader at the top.•	
Beware when there is high turnover in the organisation and staff is not paid regularly.•	
Make an effort to communicate with staff of the organisation, invite even people at •	
lower levels “to the cocktail parties” even if you are a big donor (small donors often 
do).
Sending an external consultant (stranger) to “strengthen the institution” is not •	
enough
Demand narrative reports in addition to the financial reports.•	
Carry out institutional evaluations, not only financial evaluations, demand •	
explanations for the budget. (who owns the house the organisation is in? who owns 
the companies that deliver goods and services?)
If there is an alert raising system in place, let staffs of implementing partners know •	
about it.
If corruption is detected – do not close down a good programme, show responsibility •	
and save the programme. 

Donor Approaches4.4  

The European Bank for Reconstruction and Development, EBRD, gives loans to 
public large scale infrastructure projects while the National Endowment for Democ-
racy, NED, gives small-scale funding to civil society organisations. 

USAID, EU, Switzerland, Sweden and Norway are often co-funders of the same 
projects, though each keeps their own grant management requirements. While 
most of the donors have similar requirements, there are differences in their capac-
ity and systems for preventing, discovering and sanctioning corruption. Examples of 
donor approaches are presented below. 
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The European Bank for Reconstruction and Development, EBRD 

The EBRD was established in 1990 primarily to provide funding for private sector 
actors. The Bank provides co-finance with the private sector, and also has a “transi-
tion objective”, supporting reform for EU accession. Every year a transition report is 
produced. For support to public projects, like roads, banks and electricity, the public 
entities need to follow EBRD rules for procurement and they are supported every 
step of the way by EBRD experts. EBRD only gives project financing, no budget 
support. EBRD Consultants work with the Government to procure, overseen by 
procurement specialists in London. Expertise is needed to avoid preferential specifi-
cations. And there is a complaint mechanism in place. EBRD rules supersede local 
legislation. Clients in the public sector come back to EBRD and have said that they 
feel relief to say that their “hands are tied” by EBRD. EBRD thus offers “protection” 
to technical staff in the Government sector from local politicians. “Integrity checks” 
of the institutions are carried out before EBRD funding is granted and there are 
guidelines for how to deal with “PEP”s – politically exposed people. There is an 
EBRD hotline for alert raising, and a separate evaluation department evaluates 
every project that has been funded by EBRD. 

EBRD has, together with the African Development Bank Group, the Asian Develop-
ment Bank, the European Investment Bank Group, the Inter-American Development 
Bank Group and the World Bank Group signed a uniform framework for preventing 
and combating fraud and corruption where they agree to cooperate through the 
establishment of a joint international financial institution anti-corruption task force. 
The task force will develop a consistent and harmonised approach. Elements of the 
approach are: 

Definitions of Fraudulent and Corrupt Practices1. 
Principles and Guidelines for Investigations2. 
Exchange of Information3. 
Integrity Due Diligence4. 
Mutual Recognition of Enforcement Actions5. 
Support for Anti-Corruption Efforts of Member Countries6. 

Procedural Guidelines give details on how the IFIs should follow up on complaints 
under the following headings: 

Sources of Complaints •
Receipt of Complaint •
Preliminary Evaluation •
Case Prioritization •
Investigative Activity •

National Endowment for Democracy, NED

At the other end of the scale from the large IFIs we find NED, which provides short 
term funding with few “tick the box” regulations, but with close follow-up by one 
dedicated programme officer (see Box G.6 below). 

Sweden

The Swedish embassy in Sarajevo has developed an anti-corruption plan written 
specifically for BiH, with support from U4. The Embassy however points out that 
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political corruption cannot be fought “by document”. Other approaches are needed. 
The Swedish definition of corruption is quite broad, detailed and operational: 

“Institutions, organisations, companies or individuals obtaining improper gains by their 

position in an operation and thereby causing damage or loss. It includes e.g. kickbacks, 

bribery, extortion, favouritism, nepotism, embezzlement, racketeering, conflicts of 

interest and illegal financing of political parties” (Sida’s Anti-Corruption Regulation 2007)

The plan provides a general background on corruption in BiH and then outlines 
which activities should be undertaken at the embassy to improve staffs understand-
ing ability to cope with situations, mitigate risk and contribute to BiH capacity to 
counteract corruption. 

Norway

The Norwegian Embassy in Sarajevo does not have the capacity to engage in 
anti-corruption work beyond regular grant management. The embassy staff has also 
undertaken the U4 course, which was useful, and finds the dialogue with the 
central control unit in Oslo to be constructive. The embassy finds that there is high 
awareness about corruption among fund recipients. More information is reported 
than required, for example sending copies of all receipts. The one person in charge 
of follow-up of Norwegian funded projects also has other tasks at the embassy. The 
main systems for quality assurance are the Handbook for development assistance 
(bistandshåndboka) and the tools for grant management (tilskuddsforvaltning). The 
donor milieu is not too big, and there is a lot of informal communication. Partners 
are encouraged to ask for joint meetings. 

Box G.6: NED - A “model” donor

Transparency International in Sarajevo was asked to recommend “good practise 
donors” and mentioned the Soros Foundation and National Endowment for Democracy 
(NED). NED is seen as a pragmatic and results-oriented style donor with good local 
grounding. NED is a grants-providing organisation, fully funded by the US government, 
but independent and providing non-earmarked funds for “support to democracy” 
small scale projects in civil society. The objectives and intentions of the fund may be 
compared to the Embassy small-scale fund, and the characteristics of how it is being 
managed are: 

There are no calls for proposals. Applications encouraged through networks and word •	
of mouth. 
One programme officer / researcher (PO) with responsibility for the Balkans. Full time •	
responsibility for portfolio management. Visits 2-3 times a year – visit all grantees. 
The board in Washington approves projects based on PO’s recommendations. •	
Projects listed in NED database with short description – for institutional memory and •	
transparency. 
Purpose-driven projects: simple applications, focus on realistic outputs and •	
outcomes
Simple reporting every 3rd month on outputs and (intermediary) outcomes – by •	
budget category only. 
Process seen as more important than final outcomes, applicants focus on the •	
relevance of their project in the democratic process, and doesn’t prepare indicators 
in the application. Still they are required to report on the effect of their activities 
(outcomes).
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NED asks: “What can you realistically achieve within a year – and how are you going •	
to measure your achievements”? 
NED does not require that their logo is put on projects•	
NED doesn’t interfere in the implementation, but may not renew support if results •	
are not forthcoming. 
Anti-corruption measures: •	

One programme officer (PO) that follows each project continuously,  –
The PO is not based locally, but has a wide network and local knowledge,  –
The PO keeps close cooperation with journalists and other donors. There is  –
openness about who NED funds. 
The NED PO gives the list of planned projects to Embassies as a courtesy and for  –
feedback. 
Random audits are conducted.  –
If “problems” occur and are explained, NED gives a second-chance, though with  –
very close monitoring. Zero-tolerance is a guiding principle, but not an absolute and 
“blind” requirement. 

Only two incidents of possible misconduct have been detected in relation to Norwe-
gian assistance during the last years. One is currently under investigation (2010), 
and the other one was solved locally through a democratic process in the organisa-
tion, but under the pressure of the Norwegian counterpart withholding funds (ca 
2006). The Norwegian Ambassador was informed and monitored the developments 
in the organisation. Both cases originate from the structure of the recipient organi-
sation, where the actual decision making power is centralised with one person. 
Though the organisational structure may look functional on paper, the reality of the 
informal powerbase of the organisation is that the checks and balances are not 
operational. 

Box G.7: Capacities of Norway and Sweden in Bosnia-Herzegovina

The Norwegian and Swedish embassies are in the same building on one of the main 
streets in Sarajevo, yet their staffing levels are quite different based on very different 
management models:

Sweden: 
Total budget is roughly SEK 250 mill per year to Bosnia and most projects are above •	
SEK 5 mill.
They prefer not to do small projects. •	
While decision making lies in Sweden, programme management is delegated to the •	
field.
The embassy has six staff managing the programme with a further four staff in •	
Stockholm.
Sweden carries out standard programming of its bilateral cooperation through the •	
Swedish aid agency, Sida. It began preparing its first country cooperation strategy in 
1995, though the first one was only signed in 2003, covering the three year period 
2003-2005, with a second strategy covering the period 2006-2010. Along with 
the strategy 2003-2005, Sida commissioned a series of background papers, one 
of them an assessment of the corruption situation in BiH by CMI, which led to a 
strategy annex addressing Sweden’s anti-corruption approach. 
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Norway:
Total budget is roughly NOK 100 mill per year to Bosnia. •	
In 2008 there were 43 agreement partners.•	
One person in Oslo is responsible for managing the portfolio and one person in •	
Sarajevo responsible for the NOK 2-4 million small-grants fund. Interns at the 
Embassy contribute to application screening. No formal program management tasks 
are delegated to the embassy.
Norway has no cooperation strategy for BiH, and Norad plays no role in program •	
management.
The embassy staff does not have any provisions for overtime in their contracts. •	

Some possible consequences for AC work: 

Sweden has recently received two alerts on possible mismanagement of funds (two 
different projects), and initiated investigation. For one of the projects, Norway is a co-
funder. No irregularities have been detected through regular audits. One reason why 
the alert came to Sweden and not to Norway is assumed to be that Sweden has the 
capacity to follow-up more closely the partner organisations and therefore Sweden’s 
systems and policies regarding anti-corruption cases tend to be better known and 
understood. 

Ministry of Foreign Affairs/Oslo

The Western Balkans (WB) section of the MFA in Oslo has produced an action plan 
for 2010-2011 to improve monitoring and control with Norwegian funds to the 
region. Elements are: 

A continuous political dialogue with the national authorities on corruption •
Opportunities to engage external competence for pre-assessment of partners’  •
administrative systems 
The embassy should assess how the existing capacity can be strengthened in  •
order to assess risk and monitor results better
The embassy should work towards reducing the number of agreement partners  •
and ensure that 40-60% of the projects have three-year agreements.
Accept proposals at a fixed date (15 February) for bilateral support •
The WB section will review the management structure for different projects to  •
ensure a more coordinated approach
Embassy homepages should be used more actively to inform about projects,  •
grants and results
The alert channel should be made available to partners  •
Guidelines and reporting formats are to be developed for MFA missions to the  •
WB. Focus is on corruption risk management at the Partner organisations. 

MFA-NGO Cooperation and Dialogue4.5  

The Norwegian Development Network (NDN – “Bistandstorget”) sent a letter to MFA 
in October 2009 to initiate a dialogue on how to deal with suspicion of corruption in 
development assistance. Fifteen organisations belonging to the anti-corruption 
thematic group in NDN had met to share experiences and challenges related to 
alert raising in September 2009. The letter was followed up by MFA through an 
invitation to a meeting where the NGO concerns were discussed. 

NDN requested greater predictability, clearer guidelines and more coherent and 
consistent reactions from MFA and Norad in response to NGOs’ alert raising. NDN 
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indicated that more transparency and better terms relating to alert raising is impor-
tant to avoid a feeling of being “punished” for putting the searchlight on corruption. 
The NGOs’ concerns were: 

The need for more transparency relating to requests for repayment of funds •
The cost of investigating possible cases of corruption. If the NGOs have followed  •
all required procedures for risk assessment, fund administration including 
prevention of misuse, the NGO’s ask if MFA / Norad is willing to carry the cost of 
forensic audits, legal advice and other costs related to the investigation and 
prosecution. 
The NGOs’ present examples of what they find to be inconsistencies in Norad /  •
MFA requirements in agreements and contracts. 
Some organisations have experienced that delays in response from MFA con- •
cerning alerts have resulted in shut-down of local partners’ projects. The rea-
sons have been that continued funding has not been secured awaiting investiga-
tion. 

NDN also pointed out that it is not always clear what the division of roles and 
responsibility is between the MFA (Oslo), Norad and the embassies regarding 
follow-up of suspected funds misuse. The organisations have also experienced that 
when they have reported to desk officers in MFA / Norad, the media have covered 
the cases in such a way that further investigations have been hampered.

The NDN letter and follow-up meeting with MFA and Norad resulted in a seminar 
that was arranged in Feb 2010 for members of NDN. In that seminar, the MFA 
Central Unit for Control (for financial management) and Norad gave presentations 
on their mandates and work. 

Box G.8: Norwegian Church Aid, NCA

NCA is the lead agency in the anti-corruption thematic working group of NDN. The NCA 
approach to fighting corruption has been presented in a comprehensive framework and 
includes the following key elements / principles (examples):

Fighting corruption “is about people”: •	
Leadership and priorities –
Organisational culture, transparency, and knowledge management  –
Policies, routines and guidelines –
Learning and training –
Working together and advocacy –

NCA “attitude” and response to ‘incident reporting’ (whistle blowing)•	
NCA principle of openness even if this leads to media coverage and negative •	
reputation
NCA views on bearing ‘acceptable’ risk •	
The principle that fighting corruption effectively requires congruence between •	
financial and programmatic management
One (web) point of reference globally for policies, routines and guidelines•	
Detailed description of elements in the ‘control environment’ (appraisals, monitoring, •	
audits, documentation, reporting etc.) 
Project agreements with local partners•	
Using real experiences for enhancing awareness and improving control•	
Documentation of a summary of all cases in one register•	
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Some challenges identified by NCA are: 
Long value chain with local partners, employees at Representations and different •	
departments at HQ
Dilemma: promoting responsibility vs. monitoring and control•	
Capacity squeeze: implementation + thematic evaluations + reporting to donors•	
Getting the Incident reporting system to work•	
Focus on reactive crises management vs. proactive risk management •	
“Tax payers’ money”, media attention, high risk environment – sharing the burden •	
with donors?
Donor desk officers‘ understanding of intricacies of wordings in audit management •	
letters and audit opinions. 
Control routines and audits are not cheap, donors limit administrative cost. •	

An interesting (rhetorical) question posed by NCA is: “Does exposure in the media 
on corruption cases mean that the organisation has a high focus on corruption 
and therefore detects it – or does it mean that there is more corruption in that 
organisation?” 

NCA is one of very few agencies that reports on corruption cases they have 
investigated on their website. (http://www.kirkensnodhjelp.no/Aktuelt/Nyhetsarkiv/
Apenhet-og-risiko-i-bistanden/

Summary and Issues to Address5 

During the Emergency and Reconstruction phases in BiH the main corruption risks 
were identified to be: 

Lack of donor coordination (opportunity for double funding); •
Lack of banking system (difficult to track payments); •
Kickbacks on contracts/procurement. •

There was little systematic work preventing and detecting corruption and few cases 
were reported. Following these early phases, lessons learned resulted in a number 
of new tools and procedures introduced, in MFA, in Norwegian NGOs and in Local 
NGOs. During the current democratisation/EU Accession phase, the perception is 
that corruption in BIH has not improved, but the risk in development aid is some-
what different than in the emergency/ recovery phase. This is in part due to the fact 
that donors’ and partners’ AC procedures have improved substantially, especially on 
preventing corruption to occur within the chain of delivery. Norway has improved 
tools and procedures for grants agreements and reporting, but remains less strict 
compared with other donors

The “Norwegian model” is appreciated by fund recipients. In general, Norway is 
seen as a donor that understands the local context, keeps a constructive and 
informal dialogue with development partners and does not micromanage projects, 
but trust the partners’ integrity, competence and local anchoring. To some local 
partners it is important that Norway is seen as a donor without vested interests in 
BiH. 

Institutional support is highly appreciated by recipients, since many donors only 
fund project activities, but such funds are more difficult to track through monitoring 
of results and safeguard against misuse. 



Evaluation of Norwegian Development Cooperation with the Western Balkans  154

Norwegian requirements for financial and narrative reporting are not perceived to be 
particularly strict compared to other donors. All respondents, both donors and 
partners say that financial reporting and auditing is necessary, but by no means 
sufficient to discover corruption and misuse of funds. Other tools must be used to 
assess risk up front, follow procedures for implementation, and ascertain that 
results have been achieved through the activities undertaken. 

The Bosnian institutions receiving Norwegian aid were asked open questions about 
how they prevent corruption. Several of them portrayed a high level of awareness 
on the issue, and while they would describe the financial and administrative sys-
tems for securing funds disbursement, they would put equal weight on decision 
making procedures and power relations in the organisation. This is however not an 
area that has been emphasised by Norway in grants agreements. Norway does not 
seem to have systematic procedures in place for assessing the soundness, sustain-
ability of the organisational structure of partner agencies or the accountability the 
organisation has towards constituencies. This does not mean that MFA is not aware 
of these challenges; the point is that there is no systematic approach to ensure that 
such considerations are part of assessment and monitoring. There is no follow up to 
check if decision making, for example by boards of managers is in accordance with 
agency statutes. There may be informal structures that supersede the formal ones. 
The risk of power abuse is expected to be high in Bosnian civil society organisations 
given the culture of štela. 

The predominant change in all organisations, from MFA, to Norwegian actors to 
Bosnian actors is the massive changes in procedures and tools to prevent corrup-
tion. But it is the more and more strict requirements from (other) donors, specifi-
cally the USAID and the EU and the media attention that is seen as the main driving 
force for this change. 

Norway has not detected any cases of corruption in Bosnia during recent years. Two 
cases have been brought to the attention of the Norwegian donor through other 
channels, but no cases of corruption have been identified as a result of the normal 
financial audits. The recent case of accused resource abuse was identified by 
Sweden, which was about to co-finance a local NGO with Norway. It has a more 
thorough due diligence procedure which uncovered irregularities that triggered more 
careful investigations, leading to a full-scale forensic audit.

While anti-corruption work has been on the agenda for Norad and MFA during the 
last decade and requirements of grants recipients and tools for addressing alert 
raising has been developed, it is not easy to get a good overview of the various 
elements of the Norwegian anti-corruption approach. To the outsider, it appears 
fragmented without a well-developed framework. This is illustrated by the need felt 
by NDN to ask for a meeting with MFA to discuss issues of roles and responsibili-
ties, managing of risk and predictability of consequences if corruption is suspected. 
The European Bank for Reconstruction and Development (EBRD) and NCA have 
good examples of web-based “hubs” for anti-corruption information, which gives 
partners a very good overview of the agencies’ comprehensive approach to prevent, 
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detect, investigate and sanction corruption. The web pages include guidelines, 
policy statements, process descriptions, institutional arrangements etc. 

Local NGOs in Bosnia gave “bottom-up” advice to donors (in interviews) on what 
they should be on the look-out for and these could be further expanded through 
more donor-partner dialogue on the issue. Similarly, Norwegian NGOs have taken 
the initiative to improve dialogue with MFA / Norad to sort out misunderstandings 
and to further improve the cooperation in the fight against corruption. Their point is 
that corruption exists in most contexts and cannot only be fought through regula-
tion. A hypothesis that agencies do not have incentives to report corruption be-
cause of the high cost involved has not been confirmed in this study. Rather, 
respondents were found to be proactive, eager to cooperate with donors, and 
concerned with developing effective approaches. It is thus believed that donors 
would benefit by partaking in joint methodology development. 

The various actors interviewed for this study have the practical experience and have 
developed good practise to prevent corruption. There is a lot to learn and share to 
cooperate better in the management of the development portfolio. It could for 
example be envisaged that the Embassy seek advice from counterparts in Bosnia 
on what their demands should be, where they need to be pragmatic for effective 
cooperation and where the key risks are. There are several testimonies to the fact 
that local staff in organisations, local agencies and local politicians express grati-
tude when corruption is openly discussed and solutions sought. Since the majority 
of actors will be law-abiding and interested in the good outcomes of support, they 
are also victims to the pervasive system of corruption and cronyism. They are 
grateful when they can operate within a well-regulated system that protects them 
against attempts by people with power to influence them. This has been exemplified 
by The European Bank for Reconstruction and Development (EBRD), by NRC and by 
BIRN. 

One area that is emerging is the contradiction between the strengths of the peace-
building and civil society profile of the “Norwegian model” and the zero-tolerance 
policy. Being a bold and independent donor, flexible and willing to support innovative 
projects, wishing to encourage recipient responsibility, and working through a 
number of informal and political channels does not always correspond well with the 
need to safeguard funds through professional development grants administration 
(bureaucracy). Sometimes grants agreements are made through diplomatic chan-
nels and not as a result of a quality assured application process. Social move-
ments, political groups and informal CSOs that have legitimacy at the grassroots 
are often very differently organised than urban-based professional NGOs. Though it 
has not been explicitly documented in this study, it is sensed that different actors 
within MFA and Norad may have different opinions on which principle should be 
given top priority if political / peace-building / reconciliation perspectives are not 
easily combined with indicator-based planning and zero-tolerance for corruption. 

While none of those interviewed were in disagreement with a zero-tolerance policy 
in principle, they question whether Norway has the capacity and knowledge base 
developed to implement it in a predictable manner. There are also concerns among 
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the Norwegian NGOs regarding how zero-tolerance is communicated in the media 
and how well MFA cooperates with development partners to address the root 
causes of corruption in development aid. Especially in fragile states where MFA 
engage in partnerships with administratively weak partners, for example civil society 
organisations, there is a need for more clarity about where the responsibility for 
preventing and detecting corruption lies, and to what extent Norway can assist in 
the uncovering and prosecution of possible cases of funds mis-management. 

A key concern among partners is the challenge of safe-guarding long-term results if 
corruption is detected in a project. Suspicion of irregularities is in principle a cause 
for freezing funds. MFA does not have a clear policy on how investments should be 
protected if funds are frozen and how third-party harm should be avoided. How is 
impact on society of frozen funds assessed? This was a question asked in BiH 
following the investigation of the Research and Documentation Centre, which is by 
all considered an important contribution in the reconciliation process. 

A key challenge that has not been discussed in this study, but mentioned by 
respondents is the cost related to investigating and sanctioning corruption cases.  
If an organisation suspects corruption it is extremely time-intensive and costly to 
investigate in a thorough manner. The investigation is expected to protecting the 
rights of the suspected – and of the ones who raises alert. Few organisations have 
this capacity and competence.

Issues to be Addressed5.1  

It would be useful for the MFA and its implementation partners to further develop 
the framework for prevention of and response to corruption. There is a need for 
more predictability, transparency and a clearer understanding of roles and sharing 
of responsibility in the case of “gray zone” abuse of trust. The anti-corruption plan 
from 2001 is not comprehensive enough and needs updating. There is a need for 
an approach that links prevention, detection, reaction, communication and coop-
eration with partners. While some of the elements need to “come from the top”, i.e. 
be the same for all, some should be developed “from the bottom”, i.e. adapted to 
local context. Such a framework should describe MFA policy, requirements and 
prescribed action in a number of areas. 

A. Prevention-systems and procedures to minimize risk

This includes risk analyses, logistics / accounting and auditing, procurement proce-
dures and warehouse systems as well as coordination and management systems 
and procedures.

Prevention systems- and procedures seem mainly sufficient, but special focus 
should be given to development of corruption risk analyses in a local context 
since these are not systematically incorporated into plans of preparedness and 
needs assessments, or used systematically as a basis for selecting anti corruption 
approaches. This also includes assessments of the different phases in humanitarian 
aid (emergency/reconstruction vs. development phase) as there are different risks, 
different objectives and different acceptance in different phases. 



Evaluation of Norwegian Development Cooperation with the Western Balkans 157

B. Preventive and enforcement systems 

These would include whistle-blowing policy, investigation procedures, information 
strategies and sanctions. Partners in BiH were not aware of the Norwegian alert-
raising system. There have not been any incidents reported through this system 
from the Balkans. It is important that incidents are followed up in an adequate 
manner. If not, the incentives for reporting will be limited. 

Predictability of consequences and risk sharing with MFA has yet to be resolved. 
The issue of possible Cost-sharing of investigation should be addressed in an AC 
framework. Does it, for example, depend on the capacity of the partner? Does MFA 
expect a local CSO to have the capacity and knowledge to investigate and follow up 
suspicions of irregularities? The large donors have procedures in place to ensure 
that the rights of both offender and alert raiser are protected during an investiga-
tion. MFA expectations and procedures need to be better communicated to part-
ners for the purpose of predictability and consistency.  

C. Downward accountability 

This includes the involvement of the beneficiaries /recipients of aid on the local level 
in project design, implementation and evaluation.

Downward accountability measures as a way of preventing and detecting corruption 
is scarcely developed. The general picture emerging is that prime focus is on 
accountability to donors. There are general statements about respecting local 
structure and culture, and having an involving approach and high level of account-
ability to all stakeholders, but measures are mainly donor oriented. There are few 
routines and guidelines directed to “downward accountability” towards the 
partners and receipts of aid. 

The issue of corruption should also be “mainstreamed” and assessed specifically in 
all external evaluations and integrated as part of TOR . 

The issue of negative consequences resulting from the zero-tolerance policy, such 
as termination of good initiatives, local staff losing their jobs etc. should be ad-
dressed in future MFA – partner dialogue. How can the negative impact of a corrup-
tion case on innocent third-parties be reduced?

For the Embassy to follow-up on the increased demands for safeguarding develop-
ment assistance, establish a more systematic dialogue with partners on the issue 
of AC work and assist partners in the battle against corruption in line with the Norad 
Good Governance and Anti-Corruption Plan (2000) there is need for more capacity. 

Some Final Observations5.2  

There are no empirical data from the BiH case that provide any further insights into 
the question regarding areas of assistance that are particularly subject to misuse. It 
would seem that the general findings in the literature noted earlier, that emergency 
and rehabilitation phases are the more vulnerable, also held in Bosnia. As noted in 
the country annex on Bosnia, there was clearly considerable theft of emergency 
supplies by the combatants, and while this does not fall under the label of corrup-
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tion, it is obvious that in an atmosphere and situation of lack of rule of law and 
control, desperate needs, and use of violence or threat of violence, that all kinds of 
resource abuses are likely to occur, including corruption.

What is also clear is that the international community is taking steps to address 
these vulnerability points. Transparency International’s head office in Berlin has 
developed a handbook for humanitarian organisations and corruption issues in 
emergency situations (presented at a workshop in Oslo in the fall of 2009), and 
better organisation and coordination of humanitarian assistance under the UN 
system is in part also helping to address this challenge better. 

Overall, the increased awareness of corruption issues, willingness to talk about 
them and address them, and greater engagement by local stakeholders who are 
willing to fight the various forms for resource abuse prevalent in their environments 
improves the possibilities for preventing and even uncovering fraud and abuse and 
recover lost resources. It also remains the case, however, that corruption cases are 
extremely time demanding and costly to take on, and the concerns of burden 
sharing when this happens that was raised by stakeholders in BiH are thus very 
real. 

At the same time, it is also clear that improvements in larger societal framework 
conditions are critical to long-term improvements. The legal and judicial reforms 
that are reflected in the powers, policies and practices of the High Judicial and 
Prosecutorial Council, where a critical step was the “cleaning up” of what was seen 
as a highly politicized and corrupt judiciary and prosecution service, may have done 
more than anything else to address this problem67 (see Annex D). 

Donors should also keep in mind what the real corruption challenges in a given 
society may be. While control and oversight with own resources is important, in 
countries like Bosnia many informants note that donor funding is often not of much 
interest: the amounts are limited, tightly controlled, and the downside conse-
quences of being caught can be severe. Instead large-scale asset transfers – such 
as in privatization processes – or control of large-scale credit – for example through 
national development banks – are much more tempting, and thus may be where 
donors should put at least some of their anti-corruption efforts and resources.

ATTACHMENT A: LIST OF INFORMANTS
Ms. Mette Strengehagen, Embassy of Norway, BiH
Mr. Anders Hedlund, Counsellor, Embassy of Sweden, BiH
Ms. Slavenka Perkovic, Embassy of Sweden, BiH
Mr. Nedim Bukvic, Embassy of Sweden, BiH
Mr. Kjetil Køber, Adviser, Western Balkans Section, MFA, Oslo
Ms. Jannicke Bain, Adviser, Western Balkans Section, MFA, Oslo
Ms. Lise Stensrud, Anti-Corruption Unit, Norad, Oslo
Mr. Fredrik Eriksson, Anti-Corruption Unit, Norad, Oslo
Mr. Eirik Glenne, Sentral Kontrollenhet, MFA, Oslo

67 Since there are so far no independent evaluations of the HJPC, this conclusion remains speculative but likely.
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Mr. Bjørn Tore Saltvik, lawyer, G-Partner, Oslo
Mr. Øystein Haugen, Manager International Projects, Norwegian Association of Local 

and Regional Authorities
Mr. Bjørn Rongevær, Special Advisor, Norwegian Association of Local and Regional 

Authorities
Ms. Berit Faye Petersen, Norwegian Refugee Council, Oslo
Ms. Marit Backe, Norwegian Refugee Council, Oslo
Ms. Benedicte Nesheim Bergersen, Norwegian Refugee Council, Oslo
Mr. Yul Shah Malde, Norwegian Church Aid, Oslo
Ms. Eli Sørensen, Internal Auditor, Norwegian Church Aid, Oslo
Ms. Eivind Aalborg, Seksjonssjef Utenlandsavdelings stabsseksjon, Norwegian 

Church Aid, Oslo
Mr. Bjørn Ole Grodås, Nord Trøndelag Energi 
Mr. Carl Solberg, Nord Trøndelag Energi
Ms. Bojana Dokanovic, International Commission on Missing Persons, BiH
Ms. Samira Huncek, State Coordinator for Anti-trafficking in human beings and 

illegal immigration
Ms. Azemina Vukovic, UNICEF, BiH
Mr. Emil Jeremic, Regional Director South East Europe, Norwegian People’s Aid, 

Belgrade
Mr. Darvin Lisica, Norwegian Peoples Aid, BiH
Ms. Meliha Hadziosmanovic, Norwegian Peoples Aid, BiH
Mr. Emir Djikic President of the Board, Transparency International, BiH
Mr. Srdjan Blagovcanin, Executive Director, Transparency International, BiH
Ms. Nejra Nuna Cengic, Coordinator, Master’s Degree in Gender Studies, Center for 

Interdisciplinary Postgraduate Studies
Ms. Taida Begic, Director, Center for Interdisciplinary Postgraduate Studies
Mr. Sven Marius Urke, Member of the Council, High Judicial and Prosecutorial 

Council, BiH
Ms. Ljuljjeta Goranci Brkić, General Manager, Nansen Dialogue Centre (NDC), 

Sarajevo
Mr. Nebojša Šavija-Valho, NDC/Sarajevo
Mr. Mustafa Cero, Operations Manager, NDC/Sarajevo
Ms. Anisa Sućeska Vecić, Director, Balkan Investigative Reporting Network (BIRN)
Ms. Amila Nezirović, Administration and Finance Officer, BIRN
Ms. Andrea Zeravcic, Save the Children Norway, BiH
Mr. Bjørn Hagen, Save the Children Norway, BiH
Mr. Damir Cosic, European Bank for Reconstruction and Development, BiH
Ms. Ivana Howard, Programme Coordinator, National Endowment for Democracy, 

BiH
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http://www.ebrd.com/about/integrity/task.pdf
Amundsen, Inge, ”Korrupsjon og bistand”. Christian Michelsen Institute, Powerpoint 

Presentation.
Bailey, Sarah (2008B): Need and greed: corruption risks, perceptions and preven-

tion in humanitarian assistance. HPG Policy Brief 32
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MANGO.

Lunden, Henrik (2008). “Korrupsjon, bistand og utvikling”. Norad, Powerpoint 
Presentation

Maxwell; Walker; Church; Harvey; Savage; Baily; Hees and Ahlendorf (2008): 
Preventing Corruption in Humanitarian Assistance. Final Research report. 
Transparency International. 

Ministry of Foreign Affairs (2008). ” Si nei til korrupsjon – det lønner seg. Informas-
jon til norske bedrifter i et globalt marked.” Hand book, Oslo. http://www.
regjeringen.no/upload/UD/Vedlegg/antikorrupsjon.pdf

Save the Children Norway and Save the Children UK (2000), “Evaluation of Save 
the Children Tuzla Fostering Programme in Bosnia and Herzegovina”. Final 
Report, October.

Tamber, E. (2008): Corruption in emergencies – a case study of Norwegian humani-
tarian agencies. Master thesis, University of Bergen, Norway. 

Transparency International (TI) (2008) Global Corruption Report (CPI) 2009.
Willitts-King, B.and P. Harvey (2005): Managing the Risks of Corruption in Humani-

tarian Relief Operations HPG Commissioned Report for DfID. 
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  Annex H:  
Methodology

The evaluation has been based primarily on four sources of information:
Norad’s integrated aid database;1. 
Documents – strategies, plans, project reports, independent reviews and 2. 
evaluations etc (see Annex C for a complete list);
Informant interviews, in Norway and in the three states/territories (see Annex B 3. 
for a complete list);
More careful project reviews of selected projects.4. 

Norad’s Aid Database1 

Norad maintains the database on all Norwegian Official Development Assistance 
(ODA), whether funding is managed by the Ministry of Foreign Affairs, Norad, or the 
Embassies. The database is a fully consolidated database, and covers the entire 
1991-2008 period.

Size of Database

The database covering the Western Balkan contains a total of about 4,000 agree-
ments with total disbursements of around NOK 10 billion. From this, the team (i) 
removed funding for Balkan refugees in Norway (NOK 2 billion), (ii) identifiable 
funding for Albania, Croatia, Macedonia, Montenegro and Slovenia, and (iii) agree-
ments with an expenditure under NOK 50,000. The resultant database contains 
about 3,060 agreements with total disbursements of NOK 7.34 billion. This is 
the basic database that Scanteam has been using.

Geographic Classifiers

“Kosovo” was not a geographic category in the database since Kosovo only de-
clared its independence at the end of 2008. We therefore had “0” as the total 
resources going to Kosovo as far as the database was concerned.

Much of the assistance to Serbia was classified under the “Ex-Yugoslavia” or 
“Former Republic of Yugoslavia” categories. 

Of the NOK 7.34 billion in the database, during the first “run” we ended up with 
total disbursements of nil to Kosovo, about NOK 500 million to Serbia and a little 
over NOK 2 billion to BiH – one third of the total funding.

The team therefore had to go through the database and verify - through project title 
or project description – if the geographic location of the project could be asserted. 
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In the end, the team was able to attribute a further NOK 2.5 billion in this way: NOK 
3 billion to BiH and NOK 1 billion each to Serbia and Kosovo. 

Towards the end of the evaluation process, at the end of April 2010, the MFA made 
Scanteam aware of the fact that in their payments system, the MFA had since 
2000 included a geographic variable, including Kosovo. With print-outs from this 
payments system, Scanteam was then able to identify a further almost NOK 500 
million each to Serbia and Kosovo, and these are the figures used in this report 
(why the MFA has not provided this information to Norad as part of their reporting of 
Norwegian aid is something of a mystery).

Adding a Program Variable

Scanteam elected to introduce a variable “programme areas”, which allowed the 
team to aggregate project activities up to a level where it seemed meaningful to 
assess results. This variable was entered in the database for about 3,000 of the 
3,060 agreements, as there were some activities that either could not be identified 
by programme area, or was so particular that it was not meaningful to aggregate 
into other categories. This was a very marginal group of activities, however. 

The 13 programme areas are, as organised under the phasing headings:
Humanitarian Assistance • : 

Emergency aid: individual survival items (food, blankets, medicine etc) and 1. 
short-term basic services (medical equipment, simple water and sanitation)
Humanitarian Demining 2. 
Refugee/IDP shelter3. 

Reconstruction and Development Assistance: •
Housing 4. 
Public Infrastructure, Water and Sanitation5. 
Public Sector Development6. 
Social Sectors and Services 7. 
Private Sector Development, Livelihoods and Income Generating activities8. 

Democratisation and Euro-Atlantic approximation: •
Legal and Justice Sector Reforms9. 
Civil Society Development 10. 
Media and Advocacy11. 
Human Rights, Peace, Reconciliation 12. 
Technical Assistance and Secondment13. 

The last area of TA and secondment is clearly not a separate programme area but 
rather a modality for assistance. However, most of the seconded staff seem to have 
been working in fields related to democratisation, such as election observers, staff 
to the legal, police and justice sectors etc.

These program areas together cover virtually all the funding.

These program areas are not uniquely well defined. Support to the legal and justice 
sectors can for example be broken down by the different “deliverables” in the three 
phases. During the first phase it is simple protection from violence; in the second 
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the basic rights to return and to property; and in the third phase to the building of a 
state of law and good governance in general. However, these very detailed disag-
gregations were not seen as useful and were thus not carried out.

Identifying Agreement Partners/Channels

One task was to identify the key channels for Norwegian support. In the database 
this is the “Agreement Partner” variable. More than 25% of these were classified as 
“Undefined”. These 850 agreements were reviewed to identify the actual partner, 
and in over 700 cases this was done. The number without a clear agreement 
partner is now only 129 with total disbursements of NOK 118 million – only 1.6% of 
the total (largely actors that received one or two smaller allocations and hence not 
worth separating out). 

When it comes to Norwegian agreement partners, virtually all have been regis-
tered68. When it comes to non-Norwegian partners, the general rule has been that 
partners that received allocations at least two – in most cases three – years have 
been separately identified, except for the UN system where all agencies are in-
cluded. 

In a database this large and spanning so many years there are problems of clas-
sification consistency. With regards to the Agreement partner, one issue is that 
some programs are recorded as funded through different channels. The Nansen 
Dialogue Centres, managed by the Nansen Academy (“Nansenskolen”) in Lilleham-
mer, has registered the funding for this through PRIO for the years 1999-2003 
while otherwise it is linked to the Nansen Academy itself, so this was for purposes 
of funding consistency always recorded under Nansen (PRIO was in fact the man-
ager for these years – it is therefore not a mis-classification, but creates “noise” for 
the analysis). The same issue arises with the NORDEM program, where staff were 
in some years recorded under the Centre for Human Rights at the University of 
Oslo, in other cases they appear on the budget of the Norwegian Refugee Council. 
These anomalies were therefore corrected.

Adding a Channel Variable

The database was found to contain a total of 136 Norwegian and 65 non-
Norwegian actors. These were aggregated into six groups of channels: (i) Norwe-
gian NGOs; (ii) Norwegian Public sector actors, (iii) Norwegian private sector actors, 
(iv) UN bodies, (v) Other multilateral actors, and (vi) local/national actors, as listed 
below. These are the basic groupings of actors that were used in the report when 
anal sizing channels, and the structure for presenting the flow of funds in annex J 
tables J.3-J.6:

Norwegian Non-Governmental Organizations (29)1. 
Norwegian Public Sector Channels (59):2. 
a. Ministries, National Institutions (25)
b. Educational and Research Institutions (18)
c. Associations, Professional Organizations and Political Parties (16)

68 A program for high schools called Mellomfolkelig Samarbeid (Intercultural Cooperation) was in some years registered only as a 
program, in others by school. Here we have aggregated into one budget/program line.
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Norwegian Private Sector Channels (48):3. 
a. Private Companies, Consulting Firms (35)
b. Public Companies, Advisory and Funding Bodies (13)
UN Agencies, Bodies (21)4. 
Other Multilateral Bodies (23)5. 
Western Balkans Actors (25)6. 

Some of these actors have very broad mandates and have taken on tasks in all 
phases and across all territories, such as some of the larger Norwegian NGOs, UN 
agencies, etc. Most Actors, however, are “single objective” as far as this evaluation 
are concerned. 

The distinction is made because with the “multi objective” actors, it can be useful 
to use projects from different territories or phases/programs for inclusion in the 
analysis since it provides a basis for comparative analysis (some “single objective” 
actors have activities in all the territories, such as Nord Trøndelag Energi, and they 
will for the same reason be included). 

The TOR ask that these Actors/Channels be analyzed in terms of in which phase 
they were used; the results of what they delivered, asking for some comparison of 
channels; describing some of the administrative and management dimensions such 
as financial accounting and audit procedures; and their interaction and possible 
synergy.

In general it was expected that the evaluation would be in a better position to 
assess the Norwegian actors compared with the non-Norwegian actors, which has 
largely been the case.

Of the non-Norwegian actors, the multilateral agencies were assessed in rather 
general terms, largely because most of the activities they carried out with Norwe-
gian funds were co-mingled with other donor or own funds. Furthermore, these are 
large international bodies that have not been set up to respond to particularistic 
bilateral agendas: UNDP does not have a different management or performance 
profile when it handles Norwegian funds than when it handles Dutch or Brazilian 
funds. What can be said is therefore more in terms of general observations, and 
perhaps the appropriateness (relevance) of the channel selected compared with the 
task objective.

When it comes to locally based actors, such as ministries, municipal councils, local 
NGOs, the local consultants tried to make some assessments, but overall this was 
not very successful given the limited time and scope of the collaboration.

Regarding the Norwegian actors, the team also looked look at the administrative 
and financial set-up for some of the major actors, though again this relied to a large 
extent on existing information (a number of Organizational Reviews of Norwegian 
NGOs have been carried out over the last several years that were relevant).



Evaluation of Norwegian Development Cooperation with the Western Balkans 165

Some First Findings

A February 2009 document review prepared by NIBR as part of the tender, included 
tables prepared by Norad (using the same database), but with data only up to 
2007. Some of the aggregated figures provided in that study are quite different 
from the ones found here, in part because their figures covered the complete 
Western Balkans. Basing themselves on the complete assistance of NOK 10 billion, 
the largest single category in the Norad tables was “state to state” which covered 
nearly NOK 6.5 billion – that is, about 65% of the total. This category was so wide 
in its definition that it was found not to be helpful for an analysis of the channels. 
The tables used Norwegian NGOs as a category, but also Local, Regional and 
International NGOs. These latter are categories Scanteam has not been able to 
identify nor found very useful, so the groupings found in the data tables in annex J 
here are rather the ones given above.

The major differences, however, concern the “channels” of the funds, where the 
figures in the Norad tables are in places very different from here. While the NIBR 
study claims Norwegian NGOs managed NOK 1.9 billion of the NOK 8 billion total in 
the region (24%), Scanteam’s analysis shows that Norwegian NGOs managed nearly 
NOK 2.8 billion out of NOK 7.3 billion 39%). 

This discrepancy is noteworthy because there are two biases in the Norad tables 
that should have increased the NGO figures in NIBR’s study. The first is the one 
noted, that the data include the entire Western Balkans. The other is that they have 
included a number of actors that Scanteam has classified as “Public Sector”, such 
as political parties, and “Private Sector”, such as Norwegian Forestry Group.

The basic reason for the differences is undoubtedly that the tables Norad had 
prepared could not allocate the funds to “Undefined” Agreement partners, most of 
which turned out to be Norwegian NGOs. When looking at the data for specific 
organizations, the differences in absolute numbers and percentages is significant 
(table H.1 below).

Table H.1: Total Funding to largest Norwegian NGOs, in NIBR and Scanteam 
Study

NGO NIBR study/Norad tables This study

Norwegian People’s Aid 545 155 781 502

Norwegian Refugee Council 391 882 815 416

Norwegian Red Cross 234 022 505 176

Norwegian Church Aid 188 529 265 154

NORWAC – Norwegian Aid Committee* 137 602 71 740

Sub-totals 1 497 190 2 438 988

*: The totals for NORWAC are greater in the NIBR study because NORWAC worked in Kosovo and Macedonia, and 
the Macedonia resources are not included in Scanteam’s tables.
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Documents Consulted2 

The document universe was enormous. On the project side there should in principle 
be at least three documents for each agreement: (i) the project application, (ii) the 
decision document (in the early phases decisions were often done by commenting/
approving directly on the application), (iii) the final report. 3,060 agreements meant 
over 9,000 documents. There are strategy and policy documents by these chan-
nels as well as larger reviews and evaluations. 

There were a range of general policy documents by the international bodies that 
have been involved in the Balkans, the budget and program documents of the 
Norwegian authorities, the internal allocation decision documents by the MFA 
staff, and various studies and evaluations that have been commissioned directly 
by the authorities.

The local partners have a number of documents that have set parameters for the 
cooperation with the external actors, as well as studies and reports on this assist-
ance. 

In order to make the document universe manageable, the team decided that it 
would generally only look at project documents for those projects that were part of 
the evaluation. The exception was more general project evaluations that might 
provide insights useful at the level of country or program achievements.

Policy and Decision Documents

Regarding Norwegian policy and decision documents, the team put together a 
complete inventory of the main ones, as also listed in Annex I:

The team has reviewed all the annual MFA budget documents 1991-2008   •
(St. Prp. 1) and noted budgets and policy objectives. 
The team received from the WBS copies of all MFA internal Allocation Notes  •
which the section has been able to identify.
The team has reviewed all the annual Auditor-General reports to Parliament on  •
MFA expenditures, noting any observations made on the Western Balkans 
allocations. 
The team has made a note of the policy documents referred to in the Tender  •
document and has also done a search in the library of Parliament.

Policy and framework documents from the three Balkan states:
The three resident consultants have identified the key documents relevant to the  •
evaluation, and provided copies of these to the rest of the team.

Policy and framework documents from international actors:
Researchers at NUPI and PRIO provided references to what they believe are the  •
most important documents, and these have been collected.
In addition searches have been done on the web to access important docu- •
ments issued by the EU, NATO, UN (UNMIK), OHR, OSCE, Stability Pact relevant 
to Norwegian assistance. These documents have been downloaded and inven-
tory made.
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Project and Program Documents

The second main set of documents relates to project achievements on the ground. 
These are therefore (i) documents produced by the project/Channel, such as project 
applications, reports, financial statements, audit reports, mid-term reviews etc, (ii) 
independent or external reviews and evaluations – of projects or programs that the 
projects are part of (NPA demining as part of Bosnia’s demining program, for 
example); (iii) possible locally produced documents that include information on 
Norwegian-funded programs.

There are two key sources for this kind of information: the project Agreement 
partner itself, and the MFA archives (the Norad archives have been looked at but 
contained little since Norad played only a limited role). 

Norwegian and Multilateral channels have already provided a considerable amount 
of general documentation. As the team asks the Channels for project specific 
information, the situation may be more complicated, especially as far as NGOs go: 
a number of them have stated that they are having problems finding documentation 
on activities that took place some time ago; or they may have changed desk 
officers and documentation may have been lost in transfers of responsibility; or they 
did not keep all the documentation when they closed down local offices; and they 
are not obliged to keep this kind of documentation for very long. Their proposal has 
then been to rely on the MFA archives. 

Scanteam has done a first random search in the MFA archives, and the results 
were not encouraging: few folders had all the documents they should; there was in 
particular lack of final reports; documents that clearly had been in the archive had 
been removed by somebody and no tracer on the borrower could be found (it 
should be noted that archive staff have been extremely helpful – the issue is the 
contents of the folders). 

Basically Scanteam had to abandon the MFA archive as a source of systematic 
information because it just was not possible to trace projects over time through any 
available archive identifier. The most common identifier for registering documents is 
the annual agreement number, which changed from one year to the next. The 
principles for numbering the agreements also changed over time, so it is not 
possible to track a given project, such as demining in BiH, through a logical evolu-
tion in agreement numbers. The fact that the MFA has changed its basic archival 
system twice during the period has not made matters easier. – The Norad database 
includes the agreement numbers, but the easiest way to identify a continuous 
programme was to sort on Agreement partner by year, and then see if project 
names have been stable enough over time that the time series could be estab-
lished, then find the Agreement number and hope that the document actually was 
in place.

Structuring the Document Base

Many of the documents were received in electronic form. The team collected these 
and put them on the server where all team members had access and could down-
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load (Scanteam has an FTP-server so that external users can access certain areas 
of the server from outside). 

More important documents were accessed through a restricted area on Scanteam’s 
web-site, such as drafts of annexes etc. These are documents that are continuously 
being updated and posted so that team members can correct and add as new 
information becomes available.

In order to make the document collection as easily accessible as possible, it was 
structured in line with the main categories of the evaluation.

Informant Interviews3 

Because this was a meta-evaluation and the team in principle was not going to 
assess individual projects to any great extent, more so than in other evaluations 
interviews with critical informants was central. This was because the evaluation was 
to cover such a long time period, and from the first period in particular the docu-
mentation available was limited. 

This at the same time made the evaluation vulnerable to distorted memories 
(informants tend to make the past sound more positive and less complicated 
– many of the real problems and frustrations disappear in the mists of time!). One 
way of overcoming this weakness was to try to identify those informants that had 
the best overview or those that can be expected to be less biased, or where the 
biases at least are well understood. The team interviewed in all about 210 persons 
(see Annex B). 

Informant Groups

The evaluation team grouped the informants into four key clusters:
Norwegian decision makers • , at policy and administrative levels (largely 
politicians and senior officials in the MFA), and other informants who were aware 
of the policies and decisions (researchers, journalists).
Norwegian Channel staff •  (NGOs, private sector, public sector – current and 
former) – individuals who have information about the implementation of the 
Norwegian-funded activities.
Non-Norwegian informants •  directly involved in Norwegian-funded activities 
(local NGOs, public officials, local staff of Norwegian actors)..
Non-Norwegian informants not involved in Norwegian-funded activities •  
but with some knowledge of them, directly or indirectly (government officials, 
donor and international community staff, local researchers).

Informant Interviews

Because of the importance of the interviews, the team had to ensure that these 
both were properly structured and properly recorded. This was done through two 
instruments: the Conversation Guide, and the Interview Report. 

The Conversation Guide was a short (1-2 pages) outline of the key issues that we 
wanted to discuss with the given informant. In the case of this evaluation, four 
slightly different Conversation Guides were prepared, for each of the four groups 
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listed above. These Conversation Guides were normally sent beforehand to the 
informants, so that they knew what the team would be asking about, and they 
could prepare themselves if they so wished, for example by bringing along support-
ing documentation (few had!). The Conversation Guides ensured consistency and 
coherence in terms of what the individual team member asked about, though the 
content of the Guides changed as the process evolved: some questions turned out 
to be less interesting than expected; others became more important; we already 
have sufficient information on one variable and could focus more on others; etc. 

Interview Reports 

Once the interview was over, it was to be typed out as an Interview Report. This 
followed a set structure according to the proposed structure of the Final Report. 
This was to ensure that key information is included according to a similar structure 
across all interviews. These Interview Reports were to be circulated to all team 
members, so that all could see what was said by the various informants (whether a 
Kosovo team member wanted to read all the Serbian interviews was for the indi-
vidual to decide, but a lot of information was expected to be relevant across bor-
ders). A standardized format for labelling and writing these reports was been agreed 
to, for easy and consistent identification of the interviews and informants.

In the end, the number of such reports that were circulated was limited, though 
within country teams notes were exchanged (in the case of the BiH team, 65 such 
interview notes from both BiH and Norway were produced covering about 90 
informants). 

Projects Selected for Review4 

The original Mapping Study prepared by the team that over 3,000 agreements of 
assistance had been signed that would make up the agreement universe for the 
evaluation. The actual number of projects was less since all agreements were 
annual even if the activity was multi-year (the demining program in BiH which has 
run for about 15 years therefore has nearly 20 agreements – they received several 
agreements in a couple of the years – for this one continuous activity). Even so the 
team had no way of evaluating all projects so sampling was done.

In the Tender Proposal, Scanteam had suggested six criteria for selecting projects: 
(i) the three phases proposed in the TOR must be covered well, (ii) the big-budget 
programs must be included, (iii) completeness of documentation, since cases with 
poor reporting make the review difficult/very costly, (iv) all the three territories must 
be covered, (v) activities that represent typical channels (UN agencies, local admin-
istrations, NGOs), and (vi) ad hoc cases that represent politically important choices 
or activities that provide interesting insights.
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Table H.2: Selection Criteria for Projects/Activities for Review/Analysis

Criteria/ Phase Budget 
size

Completeness of 
documentation

Geographic 
coverage

Channel/ 
type

“Interesting 
cases”

Humanitarian

Reconstruction

Democratization 
– Euro-Atlantic 
process

In the end, 15-18 projects were selected in each of the cases, representing nor-
mally about a third of the total expenditures in that state/territory, and a wide range 
of channels/ actors, programme areas/phases, and periods (see table H.3 below, 
which is taken from the BiH annex). The overall spread and coverage of the total 
portfolio was therefore considered quite good and in line with the criteria presented 
in the table above (table H.4). 

Table H.3: Norwegian-funded Projects assessed in Bosnia and Herzegovina 
(NOK)

Project Channel Program Period Expenditures

Humanitarian Aid NRC, NPA, 
NRX

HumAid 1993-1996 328 676 100

Demining NPA Demining 1996-2008 257 800 400

Housing NPA, NRC Housing 1996-2001 251 680 000

Demob’ion of EXCs IOM Legal-Security 2002-2007 8 500 000

Ag Coop Devt JPU Priv Sector Devt 1997-2008 63 737 100

Entrepreneurship BIP Priv Sector Devt 2002-2008 12 999 000

Incubators SINTEF-SIVA Priv Sector Devt 2003-2008 31 255 600

Srebrenica, RMAP UNDP Public Sector 
Devt

2002-2008 14 128 000

Water sector support Norplan Infrastructure 1998-2007 105 050 800

Sarajevo electrification EBRD Infrastructure 1997-1999 45 000 000

BiH Parliament BiH MOFT Infrastructure 2003-2008 16 170 200

Nansen Dialog Ctrs * Nansen/PRIO HR, Democracy 2001-2008 45 000 000

Social inclusion, 
gender, children

UNICEF Social Sector 2002-2008 28 250 000

Legal sector reform Direct Legal-Security 2000-2008 38 376 000

Children’s rights Redd Barna Social Sector 2003-2006 5 636 100

Sarajevo Notebooks Local NGO Embassy 
projects

2002-2008 1 050 000

    1 253 309 300

*: This does not include regional funding for the NDCs in BiH.
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Table H.4: Projects in Evaluation across Key Criteria 

Bosnia Serbia Kosovo

Actor No of 
projects

Total  
budgets

No of 
projects

Total 
budgets

No of 
projects

Total  
budgets

Nor NGO 7 NOK 847 mill 4 NOK 50 mill 3 NOK 60 mill

Nor public 2 NOK 76 mill 4 NOK 30 mill 4 NOK 30 mill

Nor private 3 NOK 181 mill 2 NOK 10 mil 2 NOK 30 mill

Multilateral 5 NOK 95 mill 3 NOK 24 mill 4 NOK 240 mill

Local govt 2 NOK 54 mill 2 NOK 18 mill 0

Total 19 NOK 1 253 mill 15 NOK 132 mill 13 NOK 360 mill

Once the projects had been identified, Scanteam contacted the Agreement partner 
to comment on the selection, since the data-base identification process may not 
have identified the most interesting projects. If there were good reasons for using 
an alternative, Scanteam was willing to consider it, IN the case of BiH, for example 
the support to the legal sector was added in as an important component that had 
not been considered in the first round. 

Another selection process was local. Many of the more important projects from a 
political point of view were funded directly by the embassies over their allocations. 
The local consultants thus discussed with the embassies a selection of 3-5 projects 
that the embassies felt were among the more interesting ones across time, and 
those were to be added to the list. In the end, this worked out a little differently in 
each case. In Kosovo, two of the projects were actually looked into, in Serbia a 
database of the more than 400 embassy projects was put together and a general 
analysis carried out, while in BiH a combination took place: some of the larger 
projects were reviewed, an inventory of all projects during the period 2002-2008 in 
the field of democratisation, peace and reconciliation was compiled for analysis, 
and all the applications for 2007 were reviewed to get a picture of the quality of the 
processing of embassy grants.

In all, about 65 projects were reviewed.

Aggregating Projects Results: Phases versus Programs 

While the evaluation was to use projects as key building blocks for drawing conclu-
sions, this faced two challenges. The first was that this evaluation was not in a 
position to carry out independent project level evaluations, and the TOR makes it 
clear that this was not expected. The evaluation therefore relied on other sources 
for results data, and this evaluation primarily tried to validate, modify or correct 
these conclusions, not generate own primary data and conclusions. 

The other issue was that project level results are not what the evaluation is looking 
for. The intention was to draw conclusions at a higher level of aggregation. Projects 
therefore had to be aggregated along one or more dimensions. 
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The TOR talks about Norwegian aid being delivered according to three phases: 
humanitarian aid, reconstruction/development, and democratization/Euro-Atlantic 
approximation, and it suggested that the evaluation use this as a defining dimen-
sion. 

The phases are politically defined time slices, however, typically with a beginning 
date (“emergency is largely over and we are now moving into reconstruction”). They 
may, however, overlap in time, and they may not necessarily follow in the quasi-
developmental linear sequence implied by the TOR: the assistance to Serbia was 
defined more in terms of during and after President Milosevic. Trying to measure 
results against the objectives of such unclear categories was therefore problematic.

But aid can typically be aggregated around recognizable programmes, such as 
infrastructure reconstruction, emergency housing, etc. While there often are close 
links between different kinds of programs and the kinds of phases presented above, 
there is not necessarily a one-to-one relationship: demining as a program continued 
under all the three phases of support to Bosnia, for example.

As noted above, Scanteam therefore identified about a dozen programme areas 
that constituted the main results groupings, and these were therefore the interme-
diate operational/analytical level that was used when doing the results evaluation: 
projects that belong to the same program were – to the extent possible – linked 
together to form an aggregation within that same territory. In order to do this 
analysis, the additional Programme variable was therefore added to the database, 
as stated above. 

There was, however, a fair degree of overlap between programs and phases, so in 
the report an attempt was made to analyse results at the level of phases and not 
just programmes. 

Comparing Results across Geographic Areas 5 

The situations and dynamics in the three territories have been quite different. It is 
therefore questionable to what extent it is meaningful or useful to compare results 
across the three geographic areas. 

The fact that a number of Actors – UN agencies, Norwegian NGOs, private compa-
nies like Nord Trøndelag Energi – have worked in two or all three of them meant, 
however, that it was possible to ask comparative questions. This of course gener-
ated the critical insight as to the importance of the different framework conditions, 
and in particular confirmed the previous impression of how important political will 
is for longer-term impact and sustainability, and in the absence of that the condu-
cive conditions that the EU approximation process imposed on local actors.
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Assessing Results: The DAC Criteria 6 

The projects are to be assessed using the DAC criteria. The application of the DAC 
criteria had to be restricted to project level because there were no higher-level 
programmes that had defined objectives or target values against which criteria like 
Effectiveness or Impact could be assessed.

Since this evaluation was not to generate own primary data, but largely rely on 
existing information, the evaluation obviously was hostage to the quality and 
quantity of information already in place. This was in fact rather scanty. Scanteam 
therefore proposed a simplifications to the use of DAC criteria: 

Efficiency •  was not to be looked at except in a fairly simple way when it came to 
Channels. This productivity measure is very time and data intensive and would 
yield little insight for the actual questions being asked in the TOR.
Effectiveness •  and Relevance were to be looked at, to the extent possible, in 
all cases.
Sustainability •  and Impact was not be applied to the humanitarian phase, 
since by definition no sustainability or long-term impact is expected, and only to 
a limited (speculative!) extent looked at when it came to the more recent phase 
of democratization because higher-level results are not likely to be in place yet.

Evaluation Timeline 7 

The team produced a Mapping Study in October 2009, followed by an evaluation 
team workshop in Oslo 19-22 October with the three Western Balkan consultants, 
to discuss the evaluation, methodology, tasks, division of labour, and next steps.

At the end of the workshop, the team had a joint meeting with the Norad Evaluation 
Department, where it presented a Status Report for discussion on 22 October with 
the three local consultants.

Following the discussions there, the Inception Report was presented on 6 Novem-
ber 2009, and the field work was then carried out end November-early December 
2009.

Because of the political sensitivities and the complexity of the portfolio, the team 
then organised its feed-back workshops with local stakeholders in the Western 
Balkans as a separate process, which took place 27 January-7 February 2010. This 
was followed by another workshop in Oslo of the full team 17-19 February, with an 
open feed-back workshop for Norwegian stakeholders 19 February.

The complete draft report was to be presented 20 April, so the finalization is 
expected June, about one month later than originally foreseen, as seen in table H.5 
below. 
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Table H.5: Original and Actual Timeline for Evaluation:

Activity Original Dates Actual Dates

Mapping Study 21 September 2009 6 October 2009

Joint workshop, Oslo 14-16 October 2009 19-22 October 2009

Inception Report 23 October 2009 6 November 2009

First data collection phase End Oct-early Nov 2009 November 

Joint field work 9-20 November 2009 30 Nov – 11 December

Team workshop, Belgrade 21-23 November 2009 12-14 December

Drafting of country annexes etc  (not included) Dec 2009 – Jan 2010

Local feed-back workshops 20 November 27 Jan-7 Feb

Oslo workshop and internal team meet January 2010 17-19 February 2010

Draft final report 1 March 2010 20 April 2010

Final Report 14 April 2010 Mid-May (?) 2010

Publication, distribution, presentation April-May 2010 June 2010
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  Annex I:  
Chronology of Events and Norwegian Decisions

Norwegian Policy Makers and Main Political Events1 

Policymakers: Ministers and State 
Secretaries of Foreign Affairs Policy-shaping events

1990-1993: Mr. Thorvald Stoltenberg  
(1992-97 Mr. Jan Egeland)

Wars; Croatia, Bosnia; humanitarian 
disaster

1993-1994: Mr. Johan Jørgen Holst Humanitarian relief, mainly in Bosnia

1994-1997: Mr. Bjørn Tore Godal Dayton Agreement – peace in Bosnia; 
reconstruction beginning

1997-2000: Mr. Knut Vollebæk  
(Ms. Janne Haaland Matlary)

OSCE Chair. Kosovo crisis, Serbia bombing, 
Kosovo intervention

2000-2001: Mr. Thorbjørn Jagland  
(Mr. Espen Barth Eide)

Fall of Milosevic – stabilisation of 
democratic regime in Serbia

2001-2005: Mr. Jan Petersen  
(Mr. Kim Traavik,  
Mr. Vidar Helgesen)

2005-        : Mr. Jonas Gahr Støre  
(Mr. Kjetil Skogrand,  
Ms. Elisabeth Walaas)

Kosovo declares independence.
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  Annex J: Financial Flows by Region, Programme 
Area, Channel
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